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INTRODUCTION

In 1988, USAID adapted a new approach to supportmg educational change, consIstent WIth Its
goals of eqUitable and SUStamable development ill AfrICa USAID's strategy aimed at leveragmg
educatIOn pohcy reform, through budgetary support to governments, dIsbursed m tranches agaInSt
mutually estabhshed condItions reflectmg the Implementation of key pohcy, Institutional and
budgetary reforms FIve years of expenerce m aSSIsting baSIc education m eleven Afncan
countrIes has demonstrated that USAID's programs can contrIbute to systemIc educatIonal reform
USAID's efforts have helped begm to lay the foundations of sustamable Improvements m
government capaaty to delIver quahty pnmary education Pohcy and program reforms have lead
to mcreased resources for educahon and, m parhcular, pnmary educahon, Improved management
prachces, mcludmg more transparent budgenng, accounhng and personnel systems,
mshtutlonahzahon of plannmg, momtormg and evaluahon funchons to chart and track reform
Impacts, and decentrahzahon of management responsIbIhty to encourage more regional and
commumty mvolvement m schools

However, thIs new programmahc approach has been controverSIal Adaptahon of the non-project
aSSIstance (NPA) modahty presents a radIcal departure from the familiar and tramhonal project
mecharnsm m terms of the scope, compleXity and defuuhon of the agency's goals m educahon
Pnor to 1988, most aSSIstance to educahon was prOVided through projects where AID alone would
deSIgn, appraISe, Implement, supervIse and evaluate mtervenhons of a £mIte and hrruted nature,
such as provIdmg mputs to teacher trammg, matenals produchon or curnculum deSIgn Based on
the percephon that project mtervenhons alone seldom result m the pohcy reforms, resource
allocahons and admmlstrahve re-orgarnzaoon necessary to sustam systerruc reform, USAID
changed Its focus from discrete project aCOVloes to system-WIde restructunng ThIs reqUITed that It
SImultaneously relmqwsh control of program lIDplementaoon, 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 collaboraoon WIth the host government, collaboraoon WIth other donors,
and a deep understandmg of the dynarrucs of educaoonal reform

Tills rapId expanSIOn mto uncharted terntory has led to debate Some argue that NPA IS not a
sound approach to leveragmg pohcy change, others argue that the NPA strategy may be a good
one, but that the Agency IS not eqwpped to manage such a radIcal departure from the normal
ways of provldmg development aSSIstance, others argue that the NPA approach 15 sound as an
Agency strategy, and what 15 needed IS a slgmbcant change m management procedures to Improve
Implementaoon

4'_

ThIs paper IS a prehrrunary exammaoon of what has happened m the relaovely bnef tIme smce the
NPA baSIC educaoon programs started What Impact have the programs thus far had on pohcy, on
ln5otutIonal strengthenmg, on schools, and on ch1ldren? In particular, It addresses two pnrnary
questions wh.J.ch are of obvIOUS tmport to USAID Itself and can mform other donors about the
tnurnphs and challenges of supportmg broad-based educational reform

•

•

C I ES

Is USAID's approach to supportmg baSIC education m Afnca sound?

And, If the approach IS sound, can USAID - and others - apply It effectIvely?
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INTROOUCTIO'\!

This paper IS not mtenaed to present dcfmIhve answers to the above queshons Instead It IS the
begmnmg of a dIalogue whIch IS mtended to contnbute to the shape of future efforts to support
educatIonal reform m Afnca The paper IS orgaruzed In four sectIons Part 1 descnbes USAID'
strategy and approach In more detaIl, Part 2 looks at the Issues Involved In program deSIgn and
management, Part 3 explores the challenges assocIated WIth evaluatIng systerruc educahonal reform
programs, and Part 4 presents some early conclusIOns about the soundness of the approach, Its
underlymg prerruses and the condItIons necessary to ItS success
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PART 1 USAID's ApPROACH TO EDUCATION REFORM IN AFRICA

EMERGENCE OF AN APPROACH Program-Based Support to Sustamable, SystemIC Reform

A recent reVIew of USAID expenence m the LatIn Amenca and Canbbean Bureau concluded that
the complexIty and mter-relatedness of the problems facmg basIc education reqwre a system-wIde
approach to unprovmg the dehvery of educational servIces As a result USAID has moved away
from project assIStance to program-level assIStance (ChesterfIeld, 1992) SImIlarly, a World Bank
study of lts role m the development of human resources m 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 mputs") and a greater emphasIS on pohey change as necessary for successful long-term
development of the education sector I Both studies concur on three general conclusIOns

1) the need for poliey-Ievel mterventIon to defIne the context for development of the education
sector,

11) the focus on developmg the Institutions that WIll serve as the foundation for sustamable
capaoty to unplement polloes and programs, and

111) the neceSSIty to View the education dehvery system as a whole, to work on the package of
mputs and Institutions, and not to focus SImply on mdIVIdual components

In addIbon to these lessons, a more pragmatic evaluation of the possIbIhtIes for educatIonal
development has begun to emerge Wlule the 1960s and 1970s saw developmg countrIes and
donors agree on the call for unIversal pnmary educatIon, the harsh econOmIC reahtIes of the 1980s
made It ObVIOUS that the £manoal constramts to achIeVIng thIS were consIderable Followmg the
JomtIen Conference on EducatIon for All, the objective of unIversal pnmary educatIon IS still
espoused, but the dISCUSSIon of what measure of access to pnmary educatIon IS achIevable m a
given country WithIn a given penod of tIme IS framed by what can realIStIcally be financed

A program-based, non-project asSIStance funded approach for USAID m the AfrIca Bureau
represents an attempt to hnk development of baSIC education to the fiscal constramts and real
resource allocatIon deaslOns faced by most sub-Saharan countnes Tlus model for aSSIStIng the
development of education embraces the means to Improve on proJecbzed aSSIStance, espeClally
through the followmg four types of mterventIons

1) linkmg de~elopmentof the educatIon sector to sustamable government allocatIve decrslOns
Wlthm the ttamework of macro-econonuc constramts,

11) dIalogumg With governments about the pohey changes reqwred to create the enVIronment
most conduClve to the attamment of sectoral obJectIves,

111) concentratIng on developmg the admImstratIve, managenal and techmcal capaotIes of
MImstry of EducatIon InstItutIons (as well as other key actors m the sector - commumtIes,
parent assocratIons, NGOs),

World Bank. The World Bank S Role lIZ Human Resource Developnu?Ilt lIZ Sub-Saharan A(nca EduCtltwn, TTtllnlng and
TedllIlCtlI AsSIStance, Operatwns EvaluatIon Department The World Bank 1993
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PART 1 USAID S ApPROACH TO EDUCATION REfORM IN AFRICA

IV) workIng withm the context of a sectoral reform, takIng Into considerahon the educahon
system" and the mterachon of the dIfferent poltcles, mshtuhons, processes, and Inputs
Impactmg the dehvery of baSIC educahon and ltnks to deslied student attamment and
acluevement

The stablltzmg effects of structural adjustment In the late 1980s have helped establtsh a context for
renewed development of formal educahon and have set the stage for redefmmg the drrecnon of
that development For example, In countries such as Ghana and Uganda, econonuc recovery and
pohhcal stablllty are enablmg those governments to effechvely address the rehabllttanon of theIr
educahon systems WIth coordInated donor support most educanon systems m AfrIca are entenng
theIr own penod of adjustment and reform, whIch mcludes

• development of more ranonal program-based and transparent budgets that can be used to
leverage an mcreased share of government spendIng,

• control of the expansIOn of enrollments and urnt costs to ensure the fmancmg of a
lIUIUmum standard of qualIty m eXIstmg mstItubons, and

• unprovements m admuustrahve systems that should lead to better management of
resources

USAID's non-project aSSIstance (NPA) programs m educahon are deSIgned to support these kmds
of sectoral reforms

The use of NPA as an USAID granhng mechanIsm IS not new Econonuc Support Fund balance of
payments support and commodIty unport programs are forms of non-project assIStance However,
the last fIve years have seen a rISe m the Importance of NPA as a tool for sectoral aSSIStance,
espeCIally m Afncan educabon Pnor to 1988, most assIStance to educatIon was prOVided through
stand alone projects wluch USAID would deSIgn, appraise, Implement, supervISe and evaluate,
albeit With as much government parnClpahon as could be urged 2 It became mcreasmgly apparent
that project mputs had lInuted Impact and were not sustamed when - as was often the case - the
faIlure of resource allocatIon polICies and mshtutIonal weaknesses prevented effecnve long-term
change The emergence of NPA m the educanon sector, Wlth eight programs approved between
1989 and 1992, IS partly a response to those lessons, and partly due to the convergence of four
factors that have defmed the strategy of USAID Itself They are

Ad,ustment
The deftnmg theme of development strategy m AfrIca durmg the 1980s was structural adjustment
The central pnnCIple of structural adjustment IS that macro-econonuc polIcy and government
InstItutIonal capaaty defIne the context WithIn wluch development does or does not take place,
and that It IS pOSSible to adjust tlus context to make It more conducve to econonuc progress Over
the past few years, thIs strategy has moved from bemg apphed to macro-econolIUC and central
government polIces to sectoral level pohaes as well

The first eduClltlOn sector NPA program was III fact approved III 1983 III ZImbabwe The BasIC EduClltlOlI alld 5lalls Trallllllg
(BEST) Sector ASSIStance Pro~am COllsrstl'd of a CommodIty Import Program (ClP) of US$29 mlll,Oll alld US$15 9 mullon III
techmcal assIstance alld pro]cd related eqUipment The Clp-generated lOClll currency was used to finance some 20 proJects III tI,e
eduClltlOlI sector III support of \ovcrnnl/.'IIt efforts to expalld and refoml ItS eduClltwn system
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PART 1 USAIO's ApPROACH TO EDUCATION REFORM IN AFRICA

Specml Program ofAsszstance (SPA)
The development of the SpeCIal Program of AssIStance (SPA) followed the donor commuruty's
comrrutment to supportIng structural adjustment through coordmated contrIbutIons to bndge the
'fmancrng gap' faced by most countnes dunng penods of adjustment Tlus meant that USAID
(and other donors) would proVIde balance of payments support m support of governments'
ImplementatIon of adjustment programs Non-project aSSIstance IS one mecharusm through wluch
USAID could fInance thIS kInd of support

Development Fund for Amca (DFA)
In 1987lhe u.s Congress, concerned about the faJ1ure of development m Afnca, determmed to
prOVIde a new assIStance mstrument to USAID The DFA was the tangible result of a new
compact between USAID and Congress on an approach to development m Afnca The DFA
embraCES five management pnncrples to gwde Agency budgetIng, desIgn and lffiplementatlon of
projects and programs 3 These mclude

• workIng to Improve publIc sector mstItutIons as the most effectIve means to create an
enVIronment conducrve to development,

• encouragmg the parbcrpatIon of proVIders and chents by workIng at all levels of systems,
• CDordmabng and cooperatIng With other donors through mechanISms such as the Specral

Program of AsSIStance (SPA) or Donors to Afncan EducatIon (DAB), and
• stnvrng to ensure financral, mstItutIonal and enVIronmental sustamability

WIthm the context of adjustment, the DFA made It pOSSIble for USAID to have a secure source of
fmancmg to support systemIc, polIcy and mstItutIonal changes m an effort to ensure the greatest
and most sustamable "people-level" unpact (1 e , more cluldren gettIng mto school and gettIng a
better educatIon)

The Edumtzon Earmark
StartIng m 1988, m response to perSIStently low mdIcators of educatIonal development and m
recogmlion of the centralIty of human resource development as the foundatIon for econOmIC and
sooal development, Congress establIshed WItlun the foreIgn aSSIStance appropnatIons a set aSIde
for educatIon Not only were annual absolute dollar amounts to be spent on educatIon defIned,
Congress also mandated that fIfty percent of the earmark be COmmItted to basIC educatIon, and
that USAID launch new programs m at least bve countrIes where the Agency dId not already have
a progmm. Wlule.the earmark set agenCY-Wide targets, Its Impact was most eVIdent m Afnca,
where all the new programs were launched and where roughly 80 percent of the annual educatIon
oblIgation IS made

NON-PR0JECT ASSISTANCE IN THE EDUCATION SECTOR

See USAID Fresh Start In Afnca A Report on the First Fwe Years of the Development Fund (or A(nca USAID AFR/ARTS
1992
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PART 1 USAIO's ApPROAf'H TO EDUCATION RFFORM 1N AFRICA

The educatIon earmark and the DFA generated pressure withm USAID to oblIgate large sums of
money on an annual basIs In most Afncan 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 substannal annual obhgahons, were therefore belIeved to be a relanvely easy means
of cornnuthng DFA funds toward meetmg the educatIon earmark The Agency has In fact
developed eIght new NPA educatIon programs ill AfrICa Since 1988 4

The deSIgn of these eIght NPA programs m educatIon has been governed by pnor expenences and
evaluanons of educatIon proJects, combmed WIth new thmkmg about how to enhance sustamable
educatIon system reform All of these programs focus on broad systenuc pohcy and InStItutIonal
changes The general obJectlve of the programs IS to promote mcreased, eqwtable access to better
quahty baSIC pnmary schoohng Wltlun that broad obJecbve, each country's partlcu1ar sltuatlon
shapes the determmahon of the speahc pohey condlhons for fmanoal dISbursements Wlule
country programs vary m therr content and structure, they all contaIn certaIn deSign elements that
are the defmmg themes of the NPA approach There are SIX such elements m educatlon NPA
programs

NPA Themes

Pnmary among the defmIng themes IS that USAID frnancmg IS granted to government In support
of a natIonal program of -educatIon sector reform NPA lS not mtended to create a reform, rather to
support one that has been developed and arhculated by the government The educatIon sector reform IS

placed WIthIn the context of overall government econOmIC, polley and InShtubonal reform (often as
defIned m a macro-econonuc adjustment program) In addItIon, because sectoral reforms often
mclude an emphaSIS on mter- and mtra-sectoral resource allocatIon, they must be lmked to the
larger efforts to better manage government revenues and expendItures Also essentIal to USAID's
support are government comrrutments to the pohey changes necessary for the reform Examples of
the areas of pohcy reform supported through educatIon sector NPA mclude

•
•
•
•

absolute and relabve levels of allocabon and expendIture,
pohCles, statutes and regulatIons govermng personnel,
pohCles settmg standards for student admISSion and advancement through the system, and
pnontIes for plannmg and program budgetIng

The nature and ~uahty of the reform may vary across countrIes m terms of the clanty With wluch
It IS defmed, the techrucal quahty of the mformabon and analYSIS, the partICIpatIon leadIng to the
reform, the comprehensIveness and nature of proposed changes, and the degree of government
conurutment to the reform These vanabons m what could be called the pohey enVIronment have
a determmmg effect on the progress of NPA program ImplementatIon and Impact

A second element of educatIon NPA IS budgetary support condItIoned on performance An
USAID grant m support of a government educatIon sector reform IS dIVIded mto tranches,

A Illllth eduCiltroll NPA program IS currmtly bemg prepared Ov USAlD/EtJIlOpUl

/
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PART 1 USAIO's ApPROACH TO EDUCATION REFORM IN AFRICA

correspondIng to the number of years m the program (varymg from three to rune) The
dIsbursement of each tranche IS condihoned on the government meehng a przorz negohated
performance standards, collechvely referred to as "condihonahty It In generat condihons precedent
to tranche dIsbursement serve as 1) leverage pomts for advanang pohey changes, 11) benchmarks of
progress, or m) demonstrahons of government COmmltment The condihons are mtended to
...denhfy essenhal elements of reform WIthout WIDcn the overall program cannot succepd

A thud element IS the Agency's adophon of a systems approach to educahonal change, m willch
reform of the entrre educanon system IS seen as necessary for sustamable Improvement ThIs IS m
contrast to earher attempts to proVIde project aSSIStance to develop separate components of the
educatlon system (1 e , cumculum development and mstructlonal matenals, school construchon,
teacher trammg) WIth the focus on selective elements of overall system reform, the Importance of
the pohCies willch govern the system becomes apparent Agency gwdehnes govermng the
apphcanon of NPA are speofic on thIS pomt, stahng ''The DFA'slegIslatlve history [the
congresslOnal dIreenves concermng use of DFA funds] makes It clear that non-project aSSIStance
under the DFA can be used only to support sectoral pohey reform programs The purpose of such
reform programs must be to alleVIate the pohcy constramts unpedmg longer term development
and growth at the sectoral level liS

A fourth element of educatlon NPA IS the focus on mshtutlonal development Wlthm the sector
The educahon system COnsISts of a complex of msbtuhons WIth dIfferent adrrurustrahve,
managenal and techmcal responSIbilities These mshtuhons are the means by wluch pohcy IS
translated mto operabonal programs, they mclude fmance and accounhng, plannmg and
mformabon, management servIces, personnel and teachIng servIces, supervISIon and m-servIce
trammg, cumculurn development, mstrucbonal materIals, tests and exammabons, school facilities
and eqmpment, etc. Reform of the education sector, If It 15 to be sustaInable, reqUITes the
coordmated development of host country capaCIty for managmg all aspects of these operatIons

Donor coordmatIon IS a fifth feature of educatIon NPA programs UnlIke a project approach, m
willch each donor can operate Withm a speCIfic program area, NPA reqUIres a reVIew of the
government's reform strategy and finanong, mcludmg the support from all malor donors
Cooperation among donors can take the form of co-fmanong, where rr2.J~r donors Jom m the
deSign of the program, mcludmg condlhonahtIes, and partlcipate together With government m
tranche reVIews A less structured form of coordmatIon 15 regular donor sector reView meehngs, m
some cases convened and chaIred by a mmlStry of educatlon

It 15 an exphCIt cht'ectIve both of the DFA legISlation and NPA gwdehnes that programs will be
evaluated on the basIS of people-level zmpacts Tlus focus on people-level measures of outcomes IS a
SIXth definmg charactenstIc of educatIon NPA USAID's support of educatIon reform. IS therefore
ultlmately accountable for outcomes such as an mcreased proportIon of cluldren commg to school,
gettmg through school WIthout repeatIng grades, and firushmg school havmg learned somethmg
useful

USAID RevISed A(nca Bureau NPA Glwiallce USAID AFR/PD/SA 1992
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PART 1 USAID S ApPROACH TO EDUCATION REFORM IN AFRICA

Of the $388 rmlhon of USAID educahon assIstance in Afnca, $258 nullion (66 percent) 15 m the
form of NPA (Table 1) All of the NPA grants are accomparued by tradIhonal project assIstance m
varymg proporhons The prOjects consl5t of techrucal assl5tance and trauung desIgned to help
educatIon rrurustnes bUIld theIr capaaty to better manage the addloonal resources and to
unplement other techrucal elements of the reform The projects also can contam support to the
USAID held mISSIons for managmg, morutonng and evaluating the educ.atIon programs

-.
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PART 1 USAID's ApPROACH TO EDUCATION REFORM IN AFRICA

Table 11 Education Programs In Sub-Saharan Afnca6

COUNTRY FINANONG (USM) DATES

NPA PA Total %NPA START END--
Mah 30 170 200 15 1989 1995

Ghana 320 30 350 # 917'" 1990 1995

Gumea 22.3 57 1990 1995

Lesotho 186 64 1991 1991

MalaWI 14.0 60 1991 1996

Beron SOO 15 1991 1996

Namibia 350 05 1991 1996

OB~CTnmSOFEDUCATIONPROGRAMS

In terms of theIr deSIgn elements, USAID's education programs work, albeIt m. dIfferent ways, on
Issues relahng to £manoal reform, Improved quahty, mcreased access and eqUIty, and mstItutIonal
or adnurustranve reform 7 SummarIes of these general objectives are presented below

South Afnca IS a unzque case because the Comprehenswe Antr-Apart/oem Act has barred USAID from prmndmg support to the
South Afncan government Consequently, the education program 111 South Afnca has COnSISted ofprOjects deszgned to channel
resources and support to the non-gouernmentaI sector

By Afru:an ilEndards, Botswana s educatron system has made substanlull progress With USAID and other donor project support
m Implementmg sustainable, system-wuie Tefonns At present, the sectoral polICY and mshtuhonal entnronrrrmts are well
posItwned to enhance flu! amfmued rmprovement ofeducation at the pnmary and secondary levels In such an mrnronment the
catJeJ1ts rumrulily assoaated flJlth projed asSIStance are llj'tol because the government Itselfhas sujJiaen.fly defined sectoral polICY
and strategy so that project mteroentwns feed mio II sustainable system Thzs being the case, Botswana seroes QS the exceptIOn
that prcroes the NPA rule - that a scnmd sectoral poIu:y envmmment IS key to successful derJelopment

In Swaziland the prevwus educatwn prOJl!Cts had u1entified spectfk areas 11I wIndt IIIstttutwnal strengthemng IS needed to ensure
Implementation ofgOTJemment polu:y reforms The present project tar;gets those areas for capactty buddlllg and havmg a pamt of
entry m the educatIon sector 1wpes to engage the gouemment In effectwe poliCY dUllogue

7

CI ES

For a summary of the Afnca Bureau s educatwn progralllS see USAID Ouervtnv of A rD BasiC EduClltwn Programs m sub­
Saharan Amca USAID AFR/ARTS/HHR 1993
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PART 1 USAID s ArpnOACH TO EDUCATION REFORM IN AFRICA

financIal Sustamabllzty
NPA provIdes a modalIty for addressing the sustalnabIhty of sectoral fmancmg by workIng with a
ministry of educatIon to plan and budget for the reqUIred level of actIvity This often mvolves
increasing or stabl1lZ1ng education s share of the government budget and, wIthm that, the share
allocated to pnmary educatIon

Qua/ttll
USAID supports a number of qualIty enhancIng objectIves ranging from curnculum development,
to matenals development and dIstrIbutIon, to teacher traffilng (pre- and/or m-servIce), to student
assessment, to pedagogIcal supervIsIon

Access and Equzty
USAID's educanon efforts support mcreased access m those countnes where expandmg the
prOVIsIon of baSIC educanon IS a pnonty of the government's sectoral reform Eqwtable access to
pnmary schoohng IS a concern m almost all of USAID's educabon programs, and 18 addressed
through targettng of expanSIOn and Improvement to preViously neglected areas or populatIons (1 e
gIrls)

EffiCIency through Instztuhonal Refonn
USAID prOVIdes aSSIstance to reorgaruzatIon, decentrahzabon, Lmproved collectIon and use of
mformatIon, planrung, budget preparabon and expendIture control, MOE staff development, as
well as commumty parbCIpatIon m school fmance and management

POLICY CONTENT

NPA programs are expected to support government pohey reforms m baSIC educabon PolIcy as
defIned here mcludes centrally-determrned, system-wIde (or government-wIde) deCISIOns that
establIsh the framework for sectoral development SpeCIfIcally, tlus mcludes formal polIcy
declarations, rmnIstenal acts, CIvIl servIce statues, budgetary allocabons, or other governmental
statements of pnonty or strategy AnalySIS of the pollcy content of USAID's educanon programs
m Afnca mdicates eta:: despIte the vanety of areas of pohey-Ievel mterventlons, certaIn general
charactenstIcs are dIscernIble

Almost all of the NPA programs address sectoral pnontIes as expressed m 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 speCIfIc
(unit expendIture amounts) and cover mter- as well as mtra-sectoral allocanons

Reforms mtended to mcrease effICIency address strengtherung plannmg and adrrurnstratIve
operations, as well as supportIng the reorgaruzatIon of numstry structures and functIons and the
Improved use of phySIcal facIlItIes (I e, double sluffJ.ng m schools or mcreasmg mtakes to teacher
traInIng faCIlItIes) PolICIes governmg teacher recrwtment and assIgrJIDent, staffIng norms, career
structures, etc, are also targeted as means to Increase effIcreney m the use of teachers and staff,
and to Improve mInIStry personnel management The Internal effICIency of pnmary schools 18

addressed through polICIes aImed at redUCIng repetIbon and drop out rates
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PART 1 USAIO's ApPROACH TO EDUCATION REFORM IN AFRICA

Programs often mclude support to government reforms mtended to devolve authonty and
responsIbl1Ity 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 commumty Involvement
In educahon at the school level or to promote prIvate sector Imhahves m the proVISIon of
E'oucation

USAlD education programs support pohces aImed at the expanSIOn of opporturuty for schoolmg
In those countnes whIch place pnonty on overconung low rates of access In addition, eqUitable
prOVISIOn of educational servIces 15 another pohcy preoccupation A project may enVIsage pohcy
reforms mtended to enhance grrls' access and retention, Improve dIstnbutIon of resources between
urban and rural areas, or target prevIously dISadvantaged regions or populations

Table 2 summanzes the pohcy content of USAID's educahon programs m Afnca The pohcy
content 15 often expressed m the conchnonahnes of an NPA program, or may smtply be part of the
government's reform. program to wluch. USAID 15 prOViding support

Table 2 Polley Issues in USAID Education NPA Programs In AfrIca

COUNTRY MAIN POLICY ISSUES

Malt Redlrect resources from hlgher and secondary educatwn subsuhes to pernut expanswn and
unprovement ofbasiC educatwn. Facliltate expansIOn through unproved personnel management
(staffing patterns and recnutment)

Ghana Increase amount ofbudget avazlable for non salary quallty enhancmg uzputs such as textbooks and
the development of cnterza referenced testmg Development and unplementatJOn ofpllot programs
to unprove eqwty

Gumea Expand the prOVLSwn ofbasze educatwn through more efficlent use of teachmg personnel
(redeployment) and ofmfrastrocture (multlgrade teachmg and double shzftmg) Improve qualzty
through mcreasmg non-salary expendlture Development ofpol,cles to promote rural/urban and
gender eqUlty

Lesotho lArge uzuzal uzerease m and maintenance of hzgher level ofbudget for educatIOn, wzth 70 percent
ofnew resources to go 10 rmprovmg the qualuy and effzerency ofpnmary educatlOn. Reform of
laws govenung non-governmental owners/up ofschools

Malawi Increase overall budget allocatlon for pnmary educatlon. Improve efficlency by developzng
strategy to address repelltwn and by maJang greater use ofexzstmg faclUtles through multlgrade

.~ teachuzg and double slziftmg and greater enrolbnent m teacher traznmg colleges (1TCs) Promote
glrls access through targeted fee wazvers and development ofgender-sensmve carneula.

Bcmn Develop a muwnum standardfor basze qualuy educatwn as a tool 10 ensure eqwtable allocatwn
ofuzcreased level ofnon-salary Inputs Promote decentrallzanon ofadmuustrazcve and budgetary
responsrbduy

NamibIa Conso[uJatlon and rntegratlon of regwnal educatwn aulhorrttes and development ofbaslc standard
ofqualIty tools to 811lde equztable re-allocatwn ofqualllatlve unprovemems

Uganda Improve qualIty through targetrng ofresources for textbooks and through upgraduzg the
qualificatlolLS of the teae/llng force More efficzent management of teachmg personneL Reform of
teachuzg professwn.
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PART 1 USAID S ApPROACH TO EDUCATION REFORM IN AFRICA

O[VELOPMr:NT or INSTITUTIONAL CAPACITY AND PROGRAMS

Under proJects, the targeted obJechve of USAID's mtervenhon was defmed by techrucal output (e g
teachers tramed, textbooks delIvered, etc) Unfortunately, those outputs were often pur.,ued at the
expense of mstItutIonal capacIty bUIldmg A project would set up Its own system for delIvenng
trammg or developmg an mformahon system and USAID could clalIIl vIctory when project
objectIves were met, whether or not the project had fostered any permanent change m a nurustry's
capaCIty Under USAID's program-based approach, the targeted obJectlVe lS now defined as an mstztutzon
capable of achlevmg the deszred technzcal output, wlth lts recurrent operatIOnal costs covered by the sectoral
budget, not Just the output ltself

As all the programs COnsIst of substantIal mfuslOns of resources to the educatIon sector, the
development of budgetIng and £manaal management mstItutIons and eapaatIes are cntIcal aspects
of USAID's mterventIons Other mstItutIons are targeted dependmg on the programmatIc focus of
the educatIon reform For mstance, where the emphaSIS IS on teacher m-service trammg, the
strengthemng of mshtuhons assocIated With the development and prOVISIon of m-servIce programs
IS supported, such as the NatIonal Teacher Trammg College In Lesotho The table below IdentIfIes
the targeted mstItutIons m each of the AfrIca Bureau's educatIOn NPA programs

Remforcement of targeted InstItuhons IS addressed eIther through a comparuon project prOVIdIng
dIrect techrucal support (long-term and short-term technIcal aSSIstance) and traInIng or through
aspects of pohey reform and conffitIonahty For example, many programs mclude conffitIonahty
reqUlrmg the development of an expendIture trackmg system capable of ffisaggregatIng budget
data by the nature, category and educahonallevel of expendItures In some cases, technIcal
adVIsors m the area of £mancral management are also prOVided through project asSIstance

VARIATIONS

Withm the general framework of coordmated, polIcy-based, condItIoned budgetary resources m
support of a government program of systenuc reform, USAID's educatIon NPA programs vary m
several different ways The vanatIon across programs depends on a number of factors, among
WhIch are the followmg 1) the stage of development of a country's educatIon system m terms of
the levels of access and qualIty, 11) the hIStOry of USAID's mvolvement m the educatIon sector, and
111) the extent of government comnutment to reform

ASSIstance to countrIes WIth severely underdeveloped educatIon systems focuses on meetIng the
challenge of broaderung access eqUItably and Withm the constramts of resource lmutatIons (e g,
Gumea and MalI) Often the Issues that most donunate regard effIaency and qualIty, how to
make most effICIent use of avaIlable resources and how to expand access WIthOUt comprormsmg
quahty, the former contrIbutIng substantIally to resolvmg the latter In countrIes where educatIon
systems are well developed, the focus of aSSIstance may be on consolIdatIng and Improvmg qualIty
whIle reachmg out to the most margmalIzed populatIons (e g, Bemn, Ghana and Lesotho) The
degree of development of government InStItutional capaCIty to manage and adnumster public
educatIon also determmes the onentatIon of USAID aSSIstance and often correlates WIth the overall
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level of provIsIon of educahonal servICes -- better InstItutIOnal capaCIty often leads to the greater
access and better qualIty The other confounding vanable In thIs framework IS resource
avaIlabIlIty Agam, mstItutIonal capaCIty, access and quality and avaIlabIlity of government
resources are all hIghly correlated - ncher countnes tend to have better adrrurustered, more
uruversal, and better qUalIty baSIC educatIon systems (e g, Botswana, SwazIland and NamIbIa)

The focus of USAID's aSSIstance m a country IS also mfluenced by the length of tIme USAID has
worked In the educatIon sector and at what pomt In ItS expenence WIth educatIon sector NPA the
program was deSIgned In countries where USAID has a long expenence of proJectIzed aSSIstance
to the educatIon sector, current programs can butid on that expenence In some cases these
programs contInue the proJectIzed mode (e g ~ Botswana and SwazIland) as a means to target
specIhe elements of the educatIon sector Lesotho 15 a situatIon In wluch an NPA program follows
a large-scale educatIon project In thIs ease, based. on a government reform plan~ resource
allocatIon, pohcy change and mstItutIonal development are sought through NPA as a means to
make preVIous Improvements In the sector more sustamable The tmung of program deSIgn IS

most clearly reflected In a program's approach to settIng the polIcy and mstItutIonal agendas
Those deSIgned early on In USAID's sluft to NPA attempted to set out condItIonalIty for all
tranches of support from the begmmng (e g, Guinea and Malt) They were also hmIted to three
years More recent deSIgns cover a longer tIme span (SIX to ten years) and have a more fleXible
approach to defmmg conditIonalIty (See Part 3 for a dISCUSSIOn of condltIonahty )

In addIbon to the vanahon m terms of pohcy obJechves and mstItutIonal or programmatic focus,
programs also d1ffer In how they are structured On average, about 74 percent of the fundmg In

these eIght education programs IS through NPA, With the lowest share bemg 15 percent In MalI,
and the lughest, 99 percent In NamIbIa Only Gumea 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 earmarkmg local currency for the educatIon sector Ghana and
Lesotho Project assIStance m all the programs conforms to the usual confIguration of long and
short term techrucal aSSistance, tratrung, and some eqUlpment purchases Contractual
arrangements for techrucal assistance range from MISSIOn-based management of a number of
personal service contractors and an to buy-ms to eXisting centrally funded USAID projects All the
countrIes except Gmnea use pr'JJ~ct funds to rore a U S personal servIces contractor program
coordmator to facJ1ltate MIssion management of the program Some of the operational ImplicatIons
of these vanatIons In deSIgn are dIScussed later

..
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PART 2 ELEMENTS OF PROGRAM DESIGN

Tills sectIon of the paper exarrunes some of the early lessons of USAID's expenence wIth desigrung
and managmg Its new approach to supporting education rn Afnca DesIgn ISsues dIscussed
rnclude the pre-condItions for lcnmdung 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 m Afnca IS the eXIStence
of a natIonal effort of educatIon reform What confounds the ISsue 15 the great vanatIon m
government comnutment to reform In. some mstances, governments may pohncally pronounce
baSIC educatIon as a pnonty (often m terms of comnutments to "EducatIon for All"), but have not
translated that proclamanon mto cogent sectoral objectives and strategies In. other cases, donor
actIVity m the educanon sector may give the appearance of a government program of reform, when
m reahty external asslStance IS dnvmg most effort m the sector Wlule mother arcumstances,
USAlD may convmce Itself a reform eXISts m a country m order to JustIfy a gIven declSlon to
pursue a pohey-based NPA-funded educatIon program Some examples will help illustrate thIS

In. Ghana, USAID began supportIng the education sector m 1990, after the government had several
years of expenence 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
econonuc development strategy and IS thoroughly comrrutted to refomung and lffiprovmg basIC
educatIon ThIS tremendously facilitated USAID's decISIon to support educatIon and has proven to
be one of the Important factors contnbutIng to the success of that program.

SImllarly, m 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
condItIonahty m the Lesotho program would tend to mdIcate great compleXIty and a mIcro­
management of the sector However, aSIde from one condItIon regardmg government-school
propnetor relatIons, these reforms have proven easy to morutor on the part of USAID and
comphance has not dIverted government effort from Its reform objectIves Why? SImply because
they were taken almost hterally from the government's own educatIon sector reform plan

In. contrast, BenlIhs an example of USAID gettmg mvolved m educatIon at a much earher pomt m
the process of government definItIon of a sectoral reform. WhIle the Benmese had establIshed
natIonal consensus around pnonty mvestment m reformmg and lffiprovmg basiC educatIon, much
of the defuutIon of sectoral strategtes and plans rem.amed mcomplete As a result, USAID's
program has spent Its fIrst two years helpmg the government more clearly define Its mtennons m
the pnmary sub-sector Tlus has been useful and Important work, but It has meant that concrete
results and outcomes have been that much slower m corrung

Under pressure to meet the CongreSSIOnal earmark for education, USAIDlMalawl developed an
educatIOn program supportmg a reform effort accented on eqUIty - enhancmg gtrls' access to
prImary educatIon Unfortunately, government plans for the sector dId not even mentIon eqUity as

C!ES P AG E 14



PART 2 ELEMENTS OF PROGRAM DESIGN

an obJectIve Female access to educatIon, because of Its correlahon with reduced ferhllty, was seen
as supportIng USAID's larger strategIc objective in MalawI of helpmg reduce the populanon
growth rate Thus an education program supporhng an obJectIve, whIch dId not eXISt In the
government reform effort, was JustIfIed m USAID's mtemalloglc, despIte an uubal rncongruence
WIth the government's rntenhons m t}1e sector

In Uganda It was diffICult for USAID to gauge the readmess of the government to undertake a
reform program Although It was true that at the tIme of the decrSIon to develop an educatIon
program makmg use of NPA In Uganda, the government had InstIgated a reform effort, the
momentum for reform was due In large part to World Bank InltIatIve m the form of pre-appraISal
studIes Consequently, tlus created an appearance of COmmItment to reform, whIle the
government's actual mtemahzahon of certam obJechves and strategxes was baSically unknown

What factors mtervene to make the Ageney decrde to develop pohey-based NPA-funded educabon
programs m such dIvergent CIrcumstanceS? Two are readIly Idenhhable. the basIC educabon
earmark and pohtIcallD1perabves to prOVide aSSIStance to certam countrIes Not only dId the
congressIOnal earmark for basiC educatIon set annual targets for USAID oblIgahon of funds m tlus
sector, It also explICitly stated that fIve new programs be developed between 1989 and 1991 Tlus
placed consIderable pressure on USAlD to start-up educatIon programs, and speafIcally to start
NPA programs because of the dollar absorptIve capaCIty of thIs modalIty In addlbon, US foreIgn
pohcy Interests used USAID fundmg to reward countrIes for progress m democratIc reforms
(Benm and NamIbia) Taken together these two factors determmed that educatIon NPA progratns
were sometImes launched m countrIes Without respectIng the assumptIon that a sectoral
environment condUCIve to pohey reform be In place, and If one IS In place, that USAID share Its
objectIves

In addItIon to NPA programs bemg developed under dIffenng degrees of government COmmItment
to reform, they have also been started m countnes With varymg levels of mstItutIonal capaCIty
Again, pohtIcal and bureaucratIc motIves have sometImes held sway, and countrIes have been
slated for educatIon NPA programs under less than Ideal InstItutIonal condlbons TIus does not
only concern the deCISIOn whether to develop an NPA program, but It also affects a partIcular
program's structure Mall, Benm ~i.d perhaps GUinea, are three cases where, at the hme of the
deClslon to embark on an educahon NPA program, mstItutIonal capaCItIes, especrally m terms of
budget preparahon and expendIture morutormg, were not suffiCIently developed to effIaently
shoulder the responsibility of managmg substanbal levels of addItIonal sectoral fmanang Whether
adequate levels cth.d appropnately targeted techrucal asSIStance were mcluded m the programs to
address InstItutIOnal constramts was less a functlon of systematIc needs assessments than of
polItIcal and admnustrabve nnperatlves at the tIme of deSIgn

HOW MUCH SUPPORT?

Once a country has been selected for an educatIon NPA program, how does USAID determme the
amount of budgetary support to mclude m the program? Non-prOject aSSIStance, by defuutIon, IS a
mecharusm for supplYing governments With much needed foreIgn exchange For this 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 m support of budgetary
changes m the educatIon sector, speobc analyses of sectoral fmanaal reqUIrements and allocatIve
targets are also reqUIred In fact, however, as preViously dIscussed, these techrucal analyses are
often sacnbced to a perceIved urgency to COmmIt funds Often a fIXed dollar amoWlt IS already
targeted when supposed fmanaal analyses are condu.cted, owmg pnmanly to Washmgton's
calculatIon of how best to meet the baSIC educatIon earmark

A fundamental tenet of the NPA modalIty 1S that conchtIoned budgetary support can leverage­
Important pohcy reforms What has proven extremely chffIcult for USAID IS the development of
an analytIcal mechanIsm. that could somehow equate the value of pohcy or InStItutIonal change
With the dollar amount of support reqUIred to accomphsh It The aspects of reform that concern
mcreased resource flows, typically for non-salary recurrent expenchture on pnmary educatIon, are
readtly quanhfiable In these cases, the "costs of reform" can be calculated on the basIS of the
deSired mcremental dlfference m urnt expendlture The challenge, however, 15 m how to quantIfy
the benefits of reform, what 15 the value of mcreased learnmg that are assumed to be assocrated
With the expendlture on non-salary mputs Some programs have attempted to quantIfy expected
or assumed effIaency gams Th.t.s IS done by esbmatIon of lower eqUIvalent student-year costs
reqUIred to produce a pnmary school completer, assunung a given reductIon m repetItIon and
dropout rates The short conungs of such a methodology are obVIOUS smce no empmcal eVidence
eXISts to assoaate changes In Inputs With gams m effiaency WhIle rates of return to pnmary
educatIon In general are used as JustIfIcatIon for Investment m the sector, rarely has the Agency
undertaken to speobcally calculate them.

PRE-DESIGN POLICY DIALOGUE

At the pre-design stage, pohcy dlalogue 15 a shorthand term for the complex process of chscussion
and negotIatIon among stakeholders Within the country about pohcy and strategic deCISIOns
affectmg the educatIon sector It mvolves the weIghIng of different mterests, obJectIves, costs and
benefits and reachIng a negotIated pOSItIon regardmg sectoral pnontIes TIns process, m terms of
ItS openness, the breadth of partIopatIon, and Its groundmg In realIStIc appraisal of sectoral
constramts, 15 an lffiportant element In the settIng of government reform obJectIves, and therefore
USAID's strategy for support

In two countnes, Benin and Nanllbla, the government plloted natIonal dlalogues about the goals
and pnontIes for 'he educatIon sector In BenIn, Wide parhapatIon m the natIonal conference led
to a popular consensus on the sectoral pnonty of refomung basiC educatIon With an emphas15 on
lffiprovmg quahty and effioency Les etats generaux d'educatwn (an assessment of the status of the
sector mded by UNESCO) were produced m Benm as a chrect result of the popular concern for the
state of pubhc educatIon, and represented the fIrst step towards defmmg a program of reform..
Smularly, m NamIbia, transitIon to a post-apartheId democratIcally elected government was
accomparued by a natIonal conference to deterrrune pnontIes m educatlon and a government
strategy for redressmg mhented meqUltIes The Etosha conference kicked off a national campaign
of consensus bUIldIng and Wide partIapatIon m the definmg of a strategy for basiC education
reform.
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While these two cases are good examples of government-led efforts at pohcy dtalogue among all
pJrlJes concerned wIth educatIon In the two countnes, they also Illustrate how USAID's support
can fall to adequately capItalIze on the fruIts of such a dIalogue Pressures witlun the Agency to
delIver on pronused fundmg for these two emergIng democracIes precluded the devotIon of tIme
to the contInuatIon of the pohcy dIalogue In fact these rases demonstrate a baSIC
ffilsunderstandmg about pohcy dIalogue Too often It IS seen as a dIscreet actIvIty - once Iruhal
dIalogue IS completed, then government and donors can go about the busmess of educatIon
reform In fact, by dehrutIon useful pohcy dIalogue needs to be an ongomg process to ensure that
stakeholders concerns are accounted for and that they are mformed about deCISIOns regardmg
ImplementatIon of polICIes and strategtes The most recent amendment to the Beron program
recalls the Importance of the IDlhal pohcy dIalogue and CItes the lack of contmued government­
WIde and publIc Involvement m the reform of the sector as a major constramt to program success

There 15 emergmg hterature on successful enhancement of the pohcy dIalogue process 8 USAID IS

developmg an approach to fostenng pohcy dIalogue and enhancmg Its qualIty. TypIcally,
enhancements mclude a structunng of the process to permIt partICIpatIon of an array of
stakeholders and the mtroductIon of ratIonal analytIcal tools to faahtate the quantlfIcabon of costs
and benefits Etluopia IS a case where USAID IS tryIng to support the development of a chalogue
process as a precursor to defmmg the support role the Agency will play m the educatIon sector
SpeCIfically, USAID IS helpmg the EthIopIan government develop a £manCIa! slfilUlatIon tool so that
the budgetary Imphcabons of dIfferent sectoral strategIes can be mtroduced mto the selechon of
educatIonal pnonhes In addItIon, the educatIon mmIStry IS bemg encouraged to open up the
dIalogue to mclude other government, non-governmental, pnvate sector and commuruty
representanves

NON-PROJECT ASSISTANCE AND PROJECT ASSISTANCE

Accordmg to the general model of USAID's approach to supportIng educanon sector reform, pohcy
change WIthout the msntutIonal capaCIty to Implement those changes IS meffecnve Furthermore,
pohey and InStItutIonal changes not targeted towards supportIng Improvements m the InStrucnonal
enVIronment of classrooms are purposeless For these reasons all the Afnca Bureau's educanon
programs combme pohey, 'mStItutIonal and school and commuruty level mterventIons, however In

varymg degrees It IS dIffIcult to assess why USAlD opted for chfferent combmanons of non­
project and project asSIStance m chfferent countries There has been no clear guIdance on how to
coordmate the US\9 of project and non-project modalInes In some cases the use of NPA was
mandated by WashIngton In other cases, NPA appeared expechtIous for obhgatIng large sums of
money In stIll others, the country situanon was perCeIved too rISky to comnut large sums of non­
project funds Nonetheless, there are two ISsues worth explonng 1) how can project and non­
project aSSIStance be combmed to support the objectIves of educatIonal reform, and 11) to what
extent does the spIlt between NPA and PA have an Impact on the success of a gIven program?

See LUIS Crouch Success In Policy Re(oml through rollC!{ Dialogue, Staff Workmg Paper RTI 1993
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The concept of educahonal reform, espeCially m Its pohcy and mstItuhonal reform elements, could
be perceIved as bemg top down In fact, nahonal attempts at system reform are often centrally
dnven Sadly, they have largely proved unsuccessful 9 In order to move beyond an assumed hnk
between pohcy change, mshtuhonal capaCIty and Improved education, and to address the loosely
coupled nature of educahon systems, USAID's approach has often mcorporated SImultaneous top
down and bottom up components The top down elements mclude budgetary support and
condihonahty mtended to leverage cnhcal pohey or mshtuhonal changes These aspects of the
approach are chscussed m detail below Bottom up (or mIddle out) components mclude the
pro)ectIzed aspects of USAID's programs that address adnumstratIve and management capaCIty
and speofIc teehrocal areas affected by reform. The nature of proJectIzed actIVItIes IS also
chscussed below The followmg paragraphs examIne how pro)ect-proVlded techmcal assIstance IS
used m conjunctIon With NPA to help overcome msbtubonal weakness m key areas or to mstIgate
changes at the school level

Long- and short-term techmcal assIStance and trammg are targeted to adnumstrabve-or techmcal
offices WIthIn the sector m order to help develop capaCIty m those areas seen as key to the success
of reform. In most countrIes thIs translates mto technIcal support m the areas of fmanCIal
management, educabonal plannmg and the development of management mformabon systems, and
teacher trammg or cumculum. development, among others The deCISIon as to the amount and
area of focus of technIcal support IS addressed durmg deSIgn and depends on analyses of
constramts and mshtuhonal capaCIty conducted at that tIme Program success, whIch IS connngent
on the assumpbon of a certam techmcal and mstltuhonal ablhty and WIllingness on the part of
sector managers, also depends on the target and effechveness of technIcal assIStance

InsuffiCIent technIcal assIStance to accompany a program of budgetary support has had negahve
Impacts on the Implementabon of certam programs Three examples are Guinea, Benm and
Namibia In Gumea, despIte an mshtuhonal analySIS that mdIcated problems m rrurnstry
management capaCIty, technIcal assIStance prOVIded m the program has been hmIted Although
notable success has been realIzed, msbtubonal changes m plannmg, budgebng and expendIture
control have been dIfficult to come by and eVIdence of backshdIng mmcates that they are fragile at
best Gumea's recent evaluatIon strongly recommended addItIonal technIcal asSIstance In Benm,
because other donors have yet to dehver anbCIpu~edaSSIStance, and because of the complexIty and
number of reforms bemg undertaken, the program has recently been amended to add more
proJectIzed aSSIstance m certam key areas (fInanCIal management and pedagogy) In Nanubla,
because the USAID program was deSIgned pnor to the formahzabon of the government's own
educatIonal pnonqes, the MmIstry's sequenCIng of reform actIVlbes was often not synchromzed
WIth the tranche conmbons of the USAID program. Consequently, although the educabon
muustry had procured Its own techmcal support, thIS valuable part of the numstry's staff was
frequently pulled away from reform actIVlbes m order to work for extended penods on preparmg
documentatIon to meet USAID condItIonahtIes

There are examples of successful educatwn reform In AfrIca but they are largely limited to efforts to expand access (Zzmbabwe
Kenya Nigena) Most attempts at unprovmg quality unfortunately have fazIed In fact the poor qua1zty ofbasIC schoolmg m
AfrIca IS m some ways attnbutabIe to the fadmgs of past reform efforts See the World Bank s 1988 Polrey Paper Educatum m
SubSaharan AthOl A Strategy (or Ad/usfmellt Revztallzatzon and Expansloll for an ovenJle1J] of the lustory ofeducatwnal
rcfonll 111 AfrIca.
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A converse example 15 MalI In thIS case, too much proJecnzed assIstance may be countervaIlmg
USAID attempts at pohcy dIalogue EssentIally, the MInIStry has been able to forego meetIng
condltlOnahty WIthout losmg the maJonty of USAID's aSSIstance to the sector In fact, one could
argue that $3 mIllIon as mducement to make hard pohey chOICes regardmg cuttmg of SubsIdIes to
higher educahon has been meffectIve compared to the $17 mIlhon ill proJechzed aSSIstance the
MInistry contInues to receIve WIth httle progress on the pohcy front Although tlus program has
been successful ill promotmg SigrufIcant changes ill teaclung prachces through targeted teacher
tralrung and support ill pIlot areas, these achVIhes are not yet lInked to changes m the pohaes or
InstItutIons governmg m-servlce teacher trauung and pedagogtcal support

Swazl1and IS a country where USAID IS workmg at the polIcy level WIthout the leverage of an
NPA program USAID hoped that It could prOVIde project asSIStance to support key mstltutIons ill

the sector, and thus partIapate m the defnutIon and artIculatIon of polIcy However, tlus has not
yet been accomplIshed, smce USAID has been unable to mfluence sIgmftcant polIcy changes or
engage m polIcy chalogue With the government Whether tlus IS because of the lack of program
budgetary support IS unclear

It IS not pOSSIble to stIpulate the Ideal proportIon of non-project and proJechzed components of an
educatIon program However, It 15 eVIdent that a balanced approach has a greater chance of
successfully fostermg a government's reform objectIves Too lIttle proJechzed support has left
USAID WIth no direct means to aSSIst InShtutIonal development - a necessary condItIon for the
translatIon of polIcy changes mto programs of actIon m the sector Too lIttle NPA weakens the
Agency's ability to support chfftcult polIcy reforms, resultmg m projects that may have a broader
scope than those undertaken m the past, but wruch leave open the questIon of how sustamable
thetr actiVItIes will be m the absence of polIcy change and a reallocatIon of resources The key IS to
ensure the complementanty of efforts

An example of how these two approaches can work synergIStIcally IS found m the MalaWI
program Gender eqUIty, whIle not a clearly stated goal of the MalaWIan government, IS strongly
promoted by USAID's program of aSSIstance The program IS pursumg eqwty enhanang polIcy
changes such as elInunatIon of fees for gtrls m pnmary school It also mcludes an mcrease m the
share of government resources gomg to the educatIon sector and WIthin thJ." to pnmary educatIon
as a means to make up for the reduced revenue resultIng from the ehnunabon of fees In addItIon,
the program contaInS a proJectIzed component wruch prOVIdes techrucal asSIStance and matenal
support to the development of a gender eqwty urnt Within the InStItutIon responsIble for
curnculum develapment In tlus manner, the ISsue of gender eqUIty (speoftcally m terms of the
elmunabon of gender bIases from teachmg matenals and practIces) 15 gtven an mstltutIonal
advocacy base Another component of the project IS supportIng a SOCIal markebng effort auned at
working WIth communItIes to promote gtrls' educatIon These efforts allow USAID's to work at
both the pohcy level, through the lever of NPA, and at the mstItutIonal and grassroots levels
through well targeted proJechzed actIVItIes

Another Important lesson m how project and non-project aSSIStance can work ill a complementary
fashion has to do WIth the phases of educahon reform and the combmabon of these modalItIes
The dIagram below depIcts one way m wluch budgetary support and more trachtIonal project
aSSlstance can be used to support dIfferent stages of educatIonal reform In the early stages (pre-
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reform) when the government is defmmg Its obJechves and developmg Implementahon strategies
and plans, proJechzed assIstance may be called for to develop the Important mshtuhonal capaCIhes
on whIch the lIDplementabon of a reform program will depend (e g mformanon systems, plannmg,
budgehng, fInanoal management, etc)

Durmg reform lIDplementabon budgetary support could grow ill Importance, helpmg proVIde the
resources necessary to Implement reforms and specmc programs Often there are one-bme
transIhonal costs assoCiated With Jump startmg a stalled educahon system (trammg, Infrastructure
and eqwpment) External assIStance could help governments bear some of these costs Project
assIStance may decrease dunng thIS penod, transfernng the lffiplementahon burden over to
strengthened host country mshtuhons

?A

At the later stages of reform (or post-reform), budgetary support could decrease At tlus point the
government would take over and sustaIn the reqwred level of finanCIng for the conhnued
operanon of an Improved educatlon system.. ThIs would be after the 1lUb.a1 spIke ill sectoral
fInanCIng reqwrements assOClated With the transItIon referred to above Project asSIStance at tlus
stage could be used to target development of certaIn key capaCltIes Wlthm the framework of a
reformed educatIon system..

CONDmONALITY
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The dIsbursement of USAID grant funds m NPA programs IS contmgent on a government's
meeting specIfic pre-arranged condItions collectively referred to as condihonahty Condihonahty
serves several purposes, but pnmanly acts as the means to ensure that certam polICIes or actIons,
seen by both parties as essential to the success of the program, take place In addItion, the
fulfillment of conditIonahty proVIdes USAID WIth the JustifIcation reqUlred to secure the release of
a tranche of fInancmg Tills section of the paper exanunes the use of conditIonahty as a tool for
aSSIsting educatIon reform Speohcally, It WIll be unportant to deternune, If possIble, whether
dIfferent types of condItionalIty are more successful than others and If the manner ill whIch USAID
manages condItIons determmes theIr Impact m the education sector It will be useful to exanune
dIfferent approaches to defmmg condItions and how those have proven to help or hmder program
Implementation FleXibilIty, speonoty, and scope are three areas In whIch expenence has
demonstrated dIfferent lessons

It IS unportant to note that each of the education NPA programs In the Afnca bureau make use of
dIfferent approaches to and types of condItIonahty WitIDn a given program there may be pohcy­
level condItions and unplementatIon speohc condItIons, or detailed and general condIhons The
combmatIon of many types of conmhons IS mdIcahve of the Agency's attempt to fInd the ''best''
formula for facIhtatIng educatIon reform m a gIven context

FleXIbIlity

In the early NPA educatIon programs (MalI, Ghana and GUInea), all conmtIons for each tranche of
budgetary support were deEmed at program deSIgn TIus approach was premcated on the
assumptIon that It IS pOSSIble to premct the nature and pace of pohcy reform, a tenuous
assumptIon under the best of crrcumstances In Malt, the NPA pomon of the program. was
essentIally deraIled from the start and mfleXIble mterpretatIon of conmtIons precedent (partIcularly
regardmg sectoral budget shares for illgher and pnmary education) made It unpossible for USAID
to respond to what progress the government was makIng under adnuttedly dIffIcult orcumstances
In Gumea, dIsbursements have averaged several months behmd schedule as government has
labored to keep pace WIth an agreed Implementation schedule Wlule the mtent of conditIonalIty IS
to help the government mstItute dIffIcult changes, lack of fleXIbility m defuung benchmarks can
kad to bendmg of mterpretahon of complIance, whIch nsks bemg counterproductive SpecrfIcally,
USAID fmds Itself acceptmg le&s than Ideal proof of complIance (the eqwty condItions m Ghana
and school constructIon m Gwnea) because predetermmed conmtIons cannot be altered The
lesson drawn from these expenences IS that fleXIbility IS unportant m the settIng of targets - 1 e
buIldmg m speake pomts at wluch the achIevement of expected outputs can be reassessed Where
fleXibility IS damagtng to a program IS m mterpretIng complIance - 1 e deadIng whether presented
eVIdence demonstrates that at a target has been reached

Later programs, Uganda, NamibIa, and Benm, attempted to respond to the mfleXlbility of pre­
establIshed conmtIons for all tranches Two approaches have been used In one, conditions
precedent to the fIrst and second tranches are defIned m the program deSIgn Subsequent
condihons are elaborated through program amendments on an annual baSIS (Beron and Uganda)
ThIS allows USAID and the government to agree to Important polIcy reforms or program
benchmarks on the baSIS of an evaluatIon of progress to date However, this does reqUIre that an
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ofnCIal amendment process be undertaken each year, wIth attendant demands on MISSIon
management mput and the need for regIOnal or WashIngton reVIew

Sumlarly, the second approach also mcorporates annual reassessment of progress and
determmabon of condibons through what the Agency has termed a "Letter of Intent" (Bemn and
Namlbla)lO The Letter of Intent (LOl) IS a legal agreement between the government and USAID
whIch Idenbnes speCIfIc program accomplIShments for a gIven year

An advantage of both of these approaches IS that USAID and the government must commurucate
up front about each others expectabons for a gIven year of the program If executed effecbvely,
Important pohey dIalogue can center on thIs annual setbng of targets, hopefully dmumshmg the
need to bargaIn about mterpretabon of comphance One problem that has emerged In the use of
the LOI approach IS the blumng of statements of mtenbon (I e , obJecnves) and fIrm COmmItments
to attam speemc benchmarks The most stnkmg example of tlus IS the case of NamIbIa, where
government dIscusSion of broad sectoral obJecbVes In a Letter of Intent were legahsbcally
mterpreted by USAID as bmdIng COmmItments The educatIon mmIStry In NamIbIa dId not
sufftCiently understand the WI concept and Interpreted It as a SImple statement of obJecnves At
the same bme USAID adopted the strictest pOSSIble apphcabon of the LOI The result was that the
thIrd tranche of the program remams undISbursed

Another dISadvantage of a letter of mtent IS the tendency to translate program ImplementatIOn
concerns mto condIbonahty Tlus has been the case In Bemn, where the use of the Lor has tended
to focus condIbonahty attentIon on programmabc changes (e g, nammg of staff, compI1abon of
statISbcs, wnbng of plans) rather than on pohey-Ievel reforms The Implementabon of those
programmabc changes have been Important for the government's reform effort. However, It IS
unclear whether condlbonahty IS the correct mechamsm for addressmg those concerns

Nonetheless, a Letter of Intent or an annual amendment to the program Ideally builds m the need
to commUnIcate, reassess, and Jomtly define objectIves and benchmarks In thIs way a program
can respond to cnbcal pohcy ISsues that arISe durmg program Implementahon. Tlus reqUIres
slgmfIcant MIssIon mvolvement m pohey dIalogue An example drawn from Benm illustrates thIs
pomt It has become mcreasmgly eVIdent that progress In educabonal reform m Benm c:l..Jd be
accelerated through a more decentrahzed approach Amended condIbons have therefore reflected
a greater emphasIs on decentralIzed control of budget and programmmg decrslOns than ongmally
foreseen at the tIme of desIgn.

FleXIbility m conditIonalIty has been brokered through another approach, eVIdent In the MalaWi
program. fu thIs case, InItIal condIbons reqUIre the government to develop plans for reducmg
repebhon, school constructIOn, and development of gender appropnate curncula AddIbonal
tranches SImply reqUIre that targets laId out m the ongmal plans be respected WhIle thIs does not
address the problem of ngtdIty of pre-deternuned later year condIbons, at least those later targets
are based on government plans and not deSIgn assumphons about reform progress

Note that Benm and Namlbza nzake use of both of these approaches
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SpecIfIcity

Condluons In USAID's educatIon NPA programs range from extremely detailed and highly specific
to the very general Expenence has shown that tlus vanatIon contrIbutes slgrufJ.cantly to
explammg degrees of success In program Implementaoon In addihon, analysIs of the mclusIOn of
general or detailed condioonalIty mdicates a phased approach to delernunmg conQlhons

Early mtervenhons m the educatIon sector, or In specIfic pobey or techrucal areas, reqwre
background study and the development of an overall strategy For example, USAID's support to
the promohon of grrls' eqUity m access to pnmary school m Gumea establIshed an uutIal condItIon
of conductIng a study Later conditIons covered estabhshmg a task force, and eventually
formulatmg a sectoral strategy ThIs phased approach 15 mtended to ensure that adequate base
lme data eXist on which to bwld pohey and program reforms

Interventions at a later stager or when sectoral attentIon to a speafIc 15sue 15 more advanced, call
for development of specIfIc pollaes and ImplementatIon plans In Bemn, many sectoral studies
had been earned out under an earlIer UNDPjUNESCO project At the tlme of USAID's
mterventIon, the development of speCIfIc actIon plans for unplementmg reforms based on those
studies was the next Important step Early condItIons (and the focus of techrucal ass15tance)
requmng these plans reflected thiS stage of the reform

When reform efforts have progressed suffIaently beyond the study, strategy, pohey and planmrtg
stages, then the achievement of speaftc outputs or benchmarks 15 targeted through condItIonahty
Some examples of this rnclude unplementatIon of CRT rn Ghana, school constructIon condItIons m
Gumea, and matenals prOVISion m Lesotho

In some cases use of general versus speafIc conchtIons can be explamed by the stage of
government reform (or general development of the education sector) It 15 stIll useful to exarrune
the Imphcanons of these different approaches to condItIonahty

Gumea presents a case makmg use of both approaches Regardmg fmanoa! conditions, Gumea
has the most detaIled condltIonahty It sets out targets for educatIon's share of overall budget,
pnmary's share of the educatIon budget, percentages for non-salary mputs, and per student annual
expenditure on pedagOgical rnputs In additIon, frnanaal condItIonahty reqwres venncatIon of
both budgeted and actual expended amounts In these categones (Ghana and Benm also address
both allocatIons aJ1d expenditures, wlule Malt, Lesotho, and MalaWI are concerned only With
allocanons) The government has exceeded or met all of the detaJ.led hnanaal conchtIons, and
recent reassessment of the program has mchcated that further detaJ.l would enhance the
pedagogtcallmpact of rncreased resource flows to the sector 11 In Gumea emphasIS on actual
expenditures has been a dnvmg force In helpmg the numstry of educanon estabhsh systems for
Improved morutonng of and accountIng for resource use m the sector

II
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In other programs (NamIbIa, Bemn), fInancIal condihons are stated In general terms - avaIlabIlIty
of suffIaent resources to Implement the reform ThIS approach may elIminate the need to IIl1cro­
manage reportmg on sector expendItures However, It IS so open to mterpretatIon that complIance
IS almost ImpossIble to Judge

In contrast to the detaIled and prease fInanCIal conruhons m Gumea, adrrumstrahve and
techrucally specIfIc condItIons (teacher redeployment, eqUity, constructIon) are expressed m terms
of establIshIng and Implementmg plans Many other programs mclude tlus approach of explICItly
reqUiring only a plan for certam reforms (e g, restructunng of the ITIlnIstry In Lesotho and Beron)
Subsequent conditIons then refer to the ImplementatIon of the plan MalaWI IS perhaps the best
example of this, as mdIcated above An extreme example of a general plannmg condItIon 15

eVIdent m the condItIonahty for second tranche chsbursement m Mall The program reqUIred a
mmIStry plan for "restructunng Its secondary general, techrucal and vocatIonal, and lugher
educabon system "
The ubhty of such a condItIon for USAID, and of so broad a plan for the government, IS
quesbonable

The most detaIled set of condIhons are contamed m the Lesotho program. As many as mneteen
condibons (compared to ftve to eJ.ght In other programs) for each tranche address such Items as
appomtment of personnel to spea.fi.c posts, ftxed numbers for hInng of teachIng personnel, detailed
incremental mcreases m the educatIon budget, etc In addIhon, the condItIonalIty m the Lesotho
program covers a broad range of pohcy ISsues mcludmg fInance, staffIng, testmg, currIculum
development, teacher traInIng, restructurIng of the MOE, proVISIon of classroom mputs, EMIS,
teacher support, etc The degree of SpecrfiCIty m the Lesotho condItIonalIty may appear dauntIng,
however, complIance has not proven too onerous 12 ImplementatIon detaIls called for to meet
condIbonalIty are those drawn from the government's own sectoral plan, essenbally achIeVIng the
same result as the plannmg conmbons followed by mtplementabon targets alluded to above
AgaIn, one could ask whether condIbonalIty IS the appropnate mechamsm for what IS baSIcally
Implementabon morutonng

The problem With overly specrftc condItIonalIty IS that USAID's efforts are dIrected towards mIcro­
manageme:l.~ of sectoral reforms When this happens, attenhon IS dIverted from the mtended
objectIve of NPA the estabhshment of a polIcy and InshtutIonal enVIronment condUCIve to reform..
Furthermore, government efforts also tend to get SIdetracked from the actual busmess of
ImplementIng the reform by the need to produce volummous documentatIon for USAID on all the
speemc condIbons that It reports to have met

"w
Scope

Is a condItIon aImed at a broad pohcy-Ievel reform or does It target the lIDplementabon of a
specrfIc InstItutIonal or techmcal aspect of a reform? TIns chstInctIon speaks to how a program
makes use of conchhonahty Many of USAID's educabon NPA programs use conchhons With very
dIfferent scopes

A major polzcy condtfron concenung shared TeSpollstbtltty between government alld pnvate pTOvulers ofeducatIOn (churcht:s) has
1I0t bCCII mct
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In some cases, USAID's approach IS to target those pohcy or mstItutIonal changes seen as most
cntIcal for the success of sectoral reform ThIS could be referred to as a polley~based approach to
condItIonalIty In GUInea, addluonal non-salary resources and redeployment of teachers were seen
as the key the government's abilIty to expand and Improve pnmary educatIon More effiCIent
deployment of eXIstIng staff permItted a quantum change In the gross enrollment rate m Just three
years AddItIonal non-salary expenditure was to faClhtate delIvery of essentIal pedagOgIcal mputs
As mentIoned above, further effort IS needed to better target non-salary resources However,
GUinea has attamed a level of resource avaIlabIlIty at the school-level unprecedented In that
country

In MalaWI, while guls get mto primary school, theIr perSIStence through the pnmary cycle IS poor
Pohcy and msntutIonal reforms seen as key to Improvrng female perSIStence were therefore
targeted through program conditIonahty Ehmmabon of fees for non-repeabng guls, development
of a system for trackmg students and a plan for reduong repebbon, and the development of
gender senslbve cumcula were seen as Instrumental to remOVIng obstacles that prevented grrls
from complebng pnmary school, and therefore were mcluded as condItIons

In Ghana, an Important aspect of reahzmg and morutormg the lIl1pact of qualItatIve Improvements
In baSIC educabon IS the mtroducbon of cntenon-referenced tesbng AdoptIon of cntenon
referenced testIng was made a conditIon of the program

The defuutIon and Implementahon of the fundamental quahty level standard m Benin was madl:! a
conditIon because It IS the planrung tool that will faCllItate the establIshment and ImplementatIon
of the ffilnlstry's plans to eqUitably Improve quahty

In other cases, condIboflS cover numerous speaf1c elements of reform acbVIbes and are used as a
deVice for momtonng program ImplementatIon ThIs could be called ImplementatIon-based
condltIonahty As dIScussed earlIer, Uus tends to be the case when a Letter of Intent IS used, or, as
In Lesotho, when condihoflS cover a broad scope of speClnc actIons

WhIch approach works better, pohcy-based or Implementabon-based? Under both approaches
governments have successfully met cc'" ::htIoflS However, two ISsues appear to argue for a polIcy­
based approach FIrst, where pohcy~basedcondItIoflS have been met, Impact m the sector IS
greater mcreased resources m Lesotho, Gumea, MalaWI, redeployment of teachers m Gumea,
elImmabon of grrls' fees m MalaWI Impact from lffiplementatI.on of speabc condIboflS IS lmuted
to the element of.the program targeted by that condIhon creatI.on of steenng COmmIttee m Benm
and Namibia, ereanon of 260 additIonal teachIng posts In Lesotho, eqwty puots m Ghana Often
the larger ramIftcatloflS of such speClnc condItIoflS are lost For example, the Muustry of Educahon
In Ghana Implemented a set of puot programs to test eqUIty enhanong mterventIons However,
the pIlots where so poorly deSIgned that generahzatIon for overall pohcy reforms 15 ImpOSSible

Second, It IS assumed that the leverage of condItIoned budgetary support should be used to help
an educatIon mIDlstry realIZe sIgmfIcant and sometImes diffIcult polley changes In thIs way,
USAID's major program mput IS used to broker Impact commensurate With Its slgrufIcance m the
overall program deSIgn To use budgetary support to brmg about mInor unplementahon changes
IS overkill This IS best Illustrated by the SItuatIon where dISbursement IS delayed because of non-

C I ES

,

P AGE 25



PART 2 ELEMENTS OF PROGRAM DESIGN

complIance WIth an ImplementatIon-based condItIOn Should the Government of Lesotho's balance
of payrnmts SItuatIon and the educatIon sector's budget share be hostage to the pOSSIbIlIty that the
educatIon rrurustry IS unable to £Ill the Pnmary and In-servIce DIVIsIOn Coordmator pOSItIOns at the
Nahona! Teacher Trammg College?

LImIts of CondItionalIty

In assessing the usefulness or relahve success of conditIonality m educahon NPA programs, It IS
Important to acknowledge the hnutatIons mherent m usmg condItIonalIty as the means to broker
pohcy rdOrm.

13 Three constramts to the practIcalIty of conditIonalIty relate to the followmg

z) lise lzmzts on technocratzc approaches to solvzng polley deczszon problems,

ThIs fmr constramt recalls the ffiltIal assumptIon mherent m the use of non-project assIStance as a
modaltJf of support to sectoral reform As dIscussed In Chapter I, a complex set of factors
combur to determme what pohcy-deClslOns a government can make A gIven sectoral strategy
often represents the best comprOmISe among compebng mterests Helpmg the government engage
m diallJ!Ue With stakeholders and enhancmg that process through the mtrodurnon of objectIve
analyboll tools IS our best hope at addressmg thts constramt To assume that makmg somethmg a
condItICIl will overcome a polItIcal obstacle IS naive

u) .lie lack of mecJumzsms to ensure contznued zmplementatzon ofdeczswns taken zn response to
mndztwna1zty,

Unlesspohcy changes grow out of the locally recogrnzed need to address a problem m the sector,
there lSnothmg to prevent the government from revertIng after havmg demonstrated comphance
to USAlD The best means to address this second hmItatIon IS to stnve to base program condItIons
on mulually agreed changes, which are seen by all pames (not Just USAID and the government) as
essenbiI to Improvmg the educatIon sector

zzz) Ihe conflzct between the need to wzthhold dzsbursement ta exert the leverage assaczated wzth
mndztzanalzty and Agency pressure to dzsburse funds

To ma1e conditIonahty work the pOSSIbIlity of non-dlSbursement of funds has to be real
Furthennore, there needs to be some nuddle ground between disbursement and cancellatIon of a
program. In eff~t, It IS necessary that the Agency allow Its held nusSlOns enough latItude to
perrruta programto proceed at Its own pace Reform IS a comphcated endeavor and expenence
has shawn that progress follows a very Jagged path Pressure to disburse funds m a gIven fiscal
year sIould not force a MIsSion to accept less than satIsfactory comphance with conditIonahty, and
MisSlmlS should see delaymg chsbursement as a Viable ophon m the management of therr
educatil>n programs Delays m disbursement should not provoke harsh Judgement for non­
perforaance of the edl1cahon program by headquarters

e
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Management of ConditIonality

Managtng conditIonalIty - essentIally mamtammg an ongomg dIalogue with the government about
reform progress -- IS hme consurrung and management mtensive MlSSlOns that have been
c;uccflc;<;ful at mflmt(\mmg an ongomg dlalogue WIth government about educahop reform and that
have been able to momtor progress accurately are those that have devoted the necessary effort and
hme

The degree to which that contact and dIalogue IS formahzed also determInes how easIly
ImplementatIon of the reform program supported by USAID proceeds Over-formahzatIon,
through offtclal letters and commuruques, sometImes works agamst the polIcy dialogue as
governments may see USAID's InSIstence on wntten reports and exchanges of mformatIon as hme
consummg and dlverhng effort from the real busmess of Implementmg the reform. On the other
hand, lack of clear offiCIal agreement on mterpretatIon of conditIons and reqUIrements has led to
nuscOmmtJ,IUcatlOn and chvergent expectatIons

The pohcy dIalogue vehIcle uruversal to the educatIon programs COnsISts of the condItlons
precedent to dIsbursement of fundmg and the process of annual reVIew of complIance With them
Just as the nature and content of conditIonalIty strongly detenrunes the outcome of a program of
aSSistance, the way m wluch those condItlons are managed and Implemented IS an equally
slgrufIcant factor

The baSIC format for the management of NPA IS SImple On an annual basIS, complIance With
condItIonalIty IS venned as a pre-reqUISIte for releasmg addItIonal fInancmg The annual reVIew
(or tranche reView) 15 mcluded m every program. Where there may be great vanatIon 15 how m
different countnes the actors mvolved m management and reVIew of condItIonalIty play theIr roles

CondrtlOnallty management roles
In general USAID's responsIbIlIty has three aspects USAID should

• agree With the government on the mterpretatlon/applIcatlon of conditIonalIty,
• prOVide assistance to the government to Implement the components of the reform addressed

through condItIonalIty, and
• venfy comphance

In additIon, USMD may employ contractors to help fulfill any of Its roles The responsIbilitIes of
the contractor then correspond to those of USAID However, It 15 cntIcal to make the chsbnctIon
between those roles only USAID can fulfill, and those for whtch a contractor 15 better swted
Agreement on mterpretatIon of condItIons 15 a central aspect of pohcy dIalogue, and expenence m
most countnes has shown that mvolvement of seruor MISSIon personnel 15 reqUIred for the proper
lugh level dialogue and negotlatIon 11u.s 15 espectally true, as 15 often the case, when NPA
program condloons have ImphcatIons WIder than the educatIon sector (resource allocatIon,
fmancIaI reforms, CIVIl service management reforms, etc) VenfIcatlon of comphance IS also an
mternal USAID functIon The role for whIch techrucal asSIstance IS best swted IS prOVIdIng
aSSIstance to the government In ImplementIng Its reform program, whIch should result m
comphance With conditIonahty
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The government's role should be to

• agree wIth USAID on the mterpretahon/apphcahon of condihonahty,
• complete or manage the tasks reqUIred to Implement the elements of the reform that WIll

sahsfy condlhonahty,
• produce the reqUIred proof!documentdoon that the speoflcaoons of the condihonahty have

been met

In analyzmg how the fu1fJ.llment of these roles has contnbuted to a reform program's success, It IS
Important to note the speafJ.c language used to descnbe the second responsibuity of both USAID
and governments The emphasiS IS on the lIIlplementatlon of reform. elements that will satIsfy
condlhonahty TIns dlShnchon IS accentuated because USAID and governments often make the
same nustake m managmg condItiOnahty They both sluft the emphasiS from lIIlplemenhng reform
components to SImply trymg to meet condIhonahty On the part of USAID, thIs mvolves makmg
use- of techmcal assIStance to compile cond1honahty reports rather than to asSISt governments (and
bwld capaCIty) m complehng the tasks on wluch they are supposed to report On the part of
mmlstnes of educahon, tlus mvolves puttlng effort mto producmg documentahon rather than
workmg on lIIlplementIng reforms

USAID also contracts techmcal help for fulfillmg the government's role m managmg condIhonahty
In tlus case, the responsIbIhtles of the techmcal aSSIstance correspond to those of the government
However, as stated above, that role should be hmIted to supportmg the lffiplementahon of the
pohey, Inshtuhonal, and program changes that lead to the attamment of reform obJechves, and,
therefore, comphance With condIhonahty The use of techmcal assIStance to negotlate on behalf of
the government subverts the whole mtenhon of pohey dIalogue Employmg techmcal support to
merely produce documentabon of condIbonahty undermmes theIr contnbubon to capaCIty
bmldmg

Some IIUsappllcahon of condIhonallty IS traceable to the nature of a condIhon Those wluch
reqUIre plans or reports often lead to the produchon of documents With httle meanmg or
groundmg, espeCIally when requIrements are overly general ThIs can be overcome by well
dIrected assIStance or through conhnuous dIalogue aIr..1C.,f at defmmg the spea&cs of a plan A
good example IS the development of the teacher redeployment m Gumea The government,
though weary of the potenbal pohhcal resIStance to such an effort, was anxiOUS to meet
condItlonahty both to obtam the budgetary support and to keep the reform program on track For
thIs reason, they 'Were very open to donor support m developmg the plan, and mulhple drafts
were CIrculated and dIscussed m detail, allowmg ample negohabon around partIcularly senslhve
ISSUes (such as compensahon of redeployed teachers)

Another cntIcai element m managmg condItIonalIty IS USAID and government agreement on the
mterpretatIon of condItIons In cases where Letters of Intent (LOI) are m use, thIs 15 espeaally
Important, so that a mimstry does not use the LOI as a statement of sector pnontIes and objectIves
Instead of a clear mdIcatIon of what It IS comnutted to accomphshmg m a given year When
USAID's program mcludes annual amendment of condItIonahty, government parhapahon m the
amendment process, whIch mcludes a reassessment of condItlonahty as dIscussed above, IS cnhcal
to ensunng mutually agreed mterpretabon In all programs, and espeaally those where condlbons
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are prc-delerrruned, an annual exercise in negotIatmg acceptable demonstration of complIance for
each conditIon (conducted at the begmrung of the program year) helps aVOId confuslOn over
mtentlOns at the time of review

Trancl1C "cvrews
All the USAID NPA programs conduct yearly reviews of conditionalIty referred to as rranche or
annual reVIews The pnmary objective of an annual reVIew IS to assess government complIance
WIth condItIonalIty so that USAID can authorIze dIsbursement of the correspondmg tranche of
budgetary support DemonstratIon, or documentation of complIance IS reviewed by the MISSion,
then, bemg Judged satIsfactOIy, subnutted to a reglOnallegal adVIsor for a fmal ruhng In some
cases, confhctIng mterpretatIons between these two levels have greatly complIcated the review
process NamIbia Illustrates the most extreme example of lack of a shared mterpretanon of
condlnonalIty Wlthm USAlD Confhctmg VIews about what was requrred by program condlnons
led to a vIrtual suspensIOn of the budgetary support component of USAID's program

In adwtlOn, an annual reVIew prOVides a forum for an assessment of the lffiplementatIon progress
of the government reform program. In tlus manner, the tranche revIew can place condltIonahty
wlthm 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 dlalogumg and
agreemg on expectatIons (and conchtIons) for program progress m the corrung year ObvlOusly,
when the tranche revIew 15 hnuted to an exchange of documents and ofhClal commurucatIons, the
value of the dialogue IS greatly comprorrused Often, an overly formalIStiC approach has reduced
condItionalIty reVIew to a slffiple exerCISe of the government hgurmg out what rrurumal effort IS
reqwred to satIsfy USAID, and USAID content to check off on a lIst of documents An open
transparent exchange m wluch both SIdes present theIr assessment of progress and theIr
expectatIons of accomplIshment (and support) IS the best antIdote to the ntual exchange of paper

There are a vanety of approaches to the preparatIon and conduct of tranche reVIews These
different approaches Imply varymg degrees of effort on the part of government (and management
and time on the part of USAID) m the preparatIon of documents for the formal reVIew In some
cases arm loads of paper have been produced, With substantIal dIverSIon of mmlStenal effort (and
techrucal aSSIstance) away from other work To the greatest extent pOSSIble progr,J.us should look
to numrruze the generatIon of documents speCIfIc to a tranche reVIew, and try to capItahze on
plans, pohcy papers, etc, whIch government would be producmg for ItS own needs Where
programs Involve mulbple donors In parallel or co-fmancmg arrangements, Jomt reVIews whlch
use a smgle set of documents can greatly dtmmISh rrumstry effort to repeatedly compile
mformabon In dIfferent forms to SUlt dtfferent donors

RECOMMENDATIONS FOR STRENGTHENING PROGRAM DESIGN

DespIte Agency guIdance on deSignIng and managmg non-project assistance programs, thIs
approach retams an expenmental nature m the educatIon sector Expenence Indicates that the
program approach to systerruc reform can work It also demonstrates that theIr are numerous,
unantiCIpated challenges assocIated With the management of NPA-funded programs The
challenges of mshtuhonal capaCIty, government cOmmItment, and adequate resources wIll be
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present m Afnca whatever the modalIty of assIstance USAID elects to employ Turnmg away from
NPA because of some dIffIcultIes encountered m the early stages of Its applIcatIon m the educatIon
sector would be regrettable USAID should Instead focus on how to better deSIgn and manage Its
NPA programs by extractmg the early lessons gleaned In expenmentmg WIth thIs approach In
summary, some of the lessons dIscussed above mclude the need for

•

•

•

•

•

•

•

•

CIES

Greater understandmg of the process of educahonal reform and better appreciahon of
mtermedlate, system-level changes that lead to lastIng student-level Impact,

Stncter defIrunon and apphcahon of crIterIa for where and when to lffiplement an educahon
reform support program,

ComrmttIng hme and effort, both up-front and throughout a program, to aSSISting the
process of pohey chalogue,

Better coordmahon of project and non-project aSSIstance to mutually remforce the obJechves
of sustamable, system-level Improvements m educanon,

Refmement of methodologies for determInIng levels (and types) of aSSIstance and for settmg
sectoral expendIture targets,

BuIldIng fleXlbIhty mto program targets and condItions, but InSIStIng on consIStent
mterpretatIon of results and complIance,

Idennfymg key pohey and mshtutIonal reforms as the targets of program condItIonalIty,
and aVOldmg usmg condItionalIty as a mechanISm for ImplementatIon momtormg, and

RecogmtIon of the management demands of the program approach and, m response,
adequate staffIng of concerned MISSIOns
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USAID's educatIon speCIalIsts - both ill the neld and m Waslungton - are regularly asked to
provIde eVIdence that USAID has lIDproved educatIon m AfrIca But what does "lIDprovillg
educatIon" mean and what constitutes compellmg proof? Tlus chapter exammes the nnpacts
expected of USAID's educatIonal reforIP programs m Africa and the type of results actually
envIsaged and achIeved by the eleven USAID programs DIscussIOn proceeds by (1) placrng the
emphasIS on unpacts and therr measurement Witlun an lustoncal context, (2) revIewrng the
expected Impacts and measures of educatIonal reform prevaI1mg m USAlD, (3) developmg a
grounded denrutIon of "Impact" from the programs themselves and contrastIng them WIth expected
Impacts, and (4) explormg the reasons for dIvergence between expected nnpacts and the planned
and actual nnpact of the USAID educatIon programs

THE EMPHASIS ON IMPAcrS

"Getbng results" has always been the ultImate focus of USAID's deSIgn, management and
evaluatIon actiVIties The lOgical framework ("logframe"), wluch dIstIngwshes between lugher and
lower order objectives and JlIlpacts, was developed to asSISt project deSIgners to express theIr
mtent m coherent and measurable/observable terms, and to track and assess project
accomphshments However, the nnpetus for measurement and pressure to demonstrate results has
mcreased m recent years The reasons for that are multIple and not unrelated

Increased CongressIonal mterest ill and watchfulness over US development asSIStance to Afnca
has been concretized though the Development Fund for Afnca (DFA) and the CongreSSiOnal
earmark for educatIon Both underscore the need for dIscerruble progress and accountability The
DFA closely prescrIbes management prmClples to wluch USAID actIVitIes must adhere These m
themselves create a need for careful momtonng and reporting to prove responsIveness to Congress
But more SIgnIfIcantly, the DFA's call for sustamabI1Ity or "lastIng change" and people-level
Impacts reqUITes USAID to prove that Its programs are ach1evmg these goals

Tlus results-and-accountability onentatIon IS further accentuated by the educatIon earmark, whlch
mandates the amount spent on educatIon. hnphCIt m both the earmark and the DFA 15 the
assumphon that not only have preVIOUS efforts to support Afncan development been less than
fully effectIve, but that msuffi.Clent resources and attenhon have been allocated to educatIon As
noted m the 1989 DFA Acbon Plan, "USAID (could) no longer conduct busmess as usual m Afnca "
The current generahon of USAID achVlhes m Afnca IS seen as a "fresh start," a new page m
Agency aSSIStance to Afnca - one that must produce tangible and large-scale results m Improvmg
the lIves of the contInent's oozens

USAID has responded by recastmg much of Its asSIstance m Afnca ill terms of programs anned at
systenuc sectoral change, rather than the tradItIonal, more narrowly-focussed projects anned at an
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aspect of a part of a sector 14 'InvestIng m people" has become the watch-word of USAID's
programs, and sOCietal 'transformatIon" IS the ultImate standard by wluch ItS success will be
judged Both because of mtenslfIed external overSight and lack of expenence With the new
program modahhes, prImanlv NPA, USAID has developed trackmg systems to morutor progress m
meehng performance targets of Its programs 15 New measurement schemes and mdlCators have
been devised to capture the effects of USAID's programs at the benefloary or people -level In
the Afnca Bureau, a performance contract paradigm or 'performance-based prograrnnung 15 used
m the development of the country programs MISSIOns are then held accountable for the pronused
results

Performance accountability IS also a defmmg feature of the NPA modalIty Budgetary support IS
condlhoned on governments undertakmg speCIfiC pohey-level achons and/or acluevmg certam
outcomes, such as - m the educahon sector - resource reallocabon or IncreasIng grrls enrollment
Govemment proof-of-performance 15 subnutted at penodlc tranche reVIews All programs msbtute
momtonng and evaluatIon plans In educabon, many of these plans speancally Include
assessment of the NPA modahty as one of their obJechves

It would be dlfncult to argue that the magrutude of fISk has not mtensl&ed With the mtroduchon
of NPA as a modahty for assistance In Afnca the dollar amounts allocated to sectoral programs far
surpass those preViously mvested m projects and entIre country programs For example, ill the
1980s less than $XXX nullIon was allocated to educatIon compared With the $XXX of the current
educatIons programs In tlus context, morutonng and evaluatIOn takes on added slgruncance

AGENCY EXPEcrATION OF EDUCATIONAL IMPAcrS

The Intensl&ed mterest In systenuc educahonal reform m general and the sluft to the non-project
aSSIstance modalIty m USAID educahon programs came about m the 1980's dunng wluch the
tremendous educatIonal gams In Africa of the 1960's and 1970's had reversed themselves Rates of
enrollment growth and school expansIOn stagnated to the pomt where gross enrollment ratIos m
....e:"eral countnes actually fell, mstruchonal quahty declIned as fewer teachers met basiC
quahfIcabon cntena, and shnnkmg educatIonal budgets were outpaced by populahon growth
EducatIon In Afnca was In cnslS

Consensus - botk.amongst donors and m the Afncan countnes - emerged that fundamental
changes must take place In Afncan educatIonal systems m order to realIze the goal of expanded

14

I~
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Tangible proofof thIS ~sea-change· IS found m the Spca.al Program of AsSIStance auned at f=lltatmg structural adjustment amI
the prevalence of the use of the non project assIStance modalIty In the health agncu1ture and education secturs Even whl:re tlte
prOject modalIty IS used to support educational development such as III Swazzland proJects are now armed at systemIc polIcy
reform

The need for these has bel!lI recently ulldl!Tscored by Skeptlasm of tire NPA approach expressed In the 1993 House Appropnatwn
Comnllttee s report which states that Nthe bl!llefits of such assIStance have not been concluslVell( demonstrated to the satIsfactIOn of
the Commlltee N
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access to qualIty prImary educatIon for all cluldren 16 Alarm about the detenorahng condItIon of
AfrIcan educatIon cOIncIded wIth the advent of an extensIve lIterature on educatIonal mdlcators ­
what they are and how to measure them 17 Both the status of country educatIonal systems and
educatIonal objectIves were measured and stated In terms of quantIfIable student outcomes the
percentage of school-aged duldren m school (access), the partICipatIOn rate of gIrls and rural
cluldren (eqUIty), the completIon, promotIon and transItIon rates (quahty), and the repetItIon and
drop-out rate and cycle years (effrClency) Throughout the decade these measures of student
performance became mstItutIonalIzed m sector assessments, the burgeonmg number of donor
statIstIcal reports, and newly-InstItuted management mformanon systems SlgmfIcantly, these
mdIcators were establIshed as standard measures of educatIon system produchvlty and effiCIency,
servmg as CrItena agamst winch both educatIonal reform and external aSSIStance program Impact
could be gauged

These measures of educatIon system effectIveness were broadly congruent WIth the DFA gwdance
on program development. The DFA mandates that all USAID's programs m Afnca result m
"people-level" Impacts and contnbute to ImprOVIng the mcomes of mdIvIdual Afncans m order to
raIse the low standards of lIVIng throughout the regIon AccordIng to the Afnca Bureau's Non­
ProJect Sector AsSIStance Gwdance," In all cases, DFA NPA programs should support sectoral
development obJectIves, wluch must be defined m terms of therr lIDpact on poor people or
households, e g , mcreased mcome, productIon, employment " and" defIned m terms that are
quantIfiable and measurable" Educatlon was seen as "an effectIve way to ralSe mcomes and
spread the benefits of moderrnzanon II Wlule mcreased household welfare may be consIdered a
long-term Impact of schoohng, Improvmg Afncan educanonal systems m terms of access, eqwty,
quahty and effIClency have been Idenhhed as WItlun the ImmedIate sphere of USAID program
mfluence Key Impacts or ''benchmarks'' of USAID's educatIonal reform programs to be prImarIly
supported by NPA, as hsted m the 1989 DFA ActIon Plan, are

• the share of government budget gomg to pIlIDary educatIon,
• enrollment levels,
• drop-out and repeater rates for pnmary and secondary schools, and
• lIteracy rates

In addrtion, a cross-euthng DFA reqUIrement IS that measurement data be dISaggregated by gender
m order to evaluate to what extent eqwty goals are bemg met

It IS notable that three out of four of these ofhCIally-sanctloned mdIcators or measures of Impact
occur ather at the·~tudentlevel or m the populatIon as a whole Although the DFA and the
ActIon Plan accentuated the need for pohcy reform and sectoral restructurmg, only one - resource
allocabon - can be COnSIdered an mdIcator of pohey reform or change m the prOVISIon of
educational servIces

..
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For a detJlIled descnptwn of polIcy optIOns see World Bank (1988) EducatIOn m Sub-Saharan A{nca PollCleS for Ad/ustmenl,
Rev!tallZlltlOn and ExpansIOn

One of tile best examples IS Wmdham (1990) IndICators of Educational EffectIVeness and E[ZClenClf
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TABLE 3 1 IndIcators from the Assessments of Program Impacts (APls)

I Country II ACCESS I EQUITY I EFFlCIENCY I QUALITY I SUSTAINABILITY I
Mall Increase u\ "!,.Imber of Increase tn 'cna~g~ lncr~ U\ comp~uon Improv~ments tn 1ncreasc III KhooJ

chJld",n """,11«1 on en,ollmdll ...t< (CER) rate> (to P6) achlcvement U\ core an!1.S fund,"& by ",hool p.""'t

&...d~l~ ltw:reaSoe U\ number of 0ecre.il5e m repeuuon of P2 and P5 groups
compk~ schools n rale>. Decrease In Increase If1 MOE share
Koulll~.oro 1'1:'&lon student/teacher ratio of ""nlfill l;ovemmcnt

lncrosc an n\lmber of budge1. prun'ry
trained teachers education sluire of MOC

lncrease 111 aVI.llablhty &. budget.
ullilZ<lllon of texts by
b""'hers and .tuaents
lncr~ U\ number of

c1assroolT\5

Ghana ~ percentlg< 01 Wrease "' pen:entlge of "36')(,01 «Ioahon budget
ehg,ble duldm> attending child"", complellng P6 /;Olng 10 bas", oduallon
Khool in. North Upper who are hte~te Ind 5')(,01 b.uoc oduabon
East. and Upper West numerate. budget apcnl en

Increase In number of InstnIcbonaI mater....
IIeachers lfiltnod to *c.p reduced between
muumum slandards budl"l and spendsng by

Increased avaUabl11ty 01 flO'X"
trxls &: I/lSbuctlonal *lIudget dala
rna"""'ls ~l<dlOthat

D1slncl cd orran, an:ull pnmuy education Is a
lupeIVISO<I,. d«wt IepOrale atcgory
monllodns Ul!stan.. hmlcl
and tralnod.

CRT. devdoped and
conducted

Gumea *I.nc:reue in COER. *Increase in COER cl Increase III complebon Inaase ....~
females and in rural areas. nleS (P6) budl"llo eduabon,

Ilecn:ose m pnmary edue:abon budget to
ochool repealers. pnmary pnmary

education budgd to non-
....ry operallng expenses

lmprov«l nabonol
p«>cUtemeItt proc:cdwes
and reporIIng aystem OIl
\oaI pnmary ochoalcpend.-

Lesotho mcrca.e In COER. mcrca.e U\ percenta&" 01 Increase U\ complebon Improvemcnll "' *Restructwe MOE.
pnmary ochool female ",lOS. Standard 3 lest oco=. Imp-.. MOE f,",neW
eruolk:elcomp~ O<aease in cyde costs. Increase In number of ma.nap:mcnt. and
Slandanl7 trained lEaCh= Implement EMIS.

Decreaein pupdlteacher *Increue lrl MOIl rut
nho &: pupl" per recurrent budget and % d
classroom. MOE budl"l a1Jocal<d to

Increase in aVOIlabihty of pnmary od..abon (70%
tnslruetlonal ma.."..... target)
lucher'. gwdes and
seatu1g

MalaWI Inc....... m COER &,

retenllon of female pup."
Bemn Incrcate In GER Increase in female COER. O<aease In repcbllon and Improvements m

Eqwtable enrollment U\ dropout "'leS aduevement throughout
FQL ochools by l'eglon and Increue in "'t< cl cyde and at end of cycle.
tender complebon cl cyde.

Nauubla Incrcate In GER Increue in ccenplebon Improvements tn

• !a.... adtIevement In c:ore- D<creue In _tage and subt«tL
repeltllon n .... Incrase In JlUI "'te on

national examinations.
\ncIase In number of

schoob provIdinj; a
mltumum quahty of
«Il>C2hon.

Uganda Increase in percenlagecl Decrease in number of *Increase In number of
prls who enroU in P3 P5 yean provaded per .Iud..... paIS"'g Pl-6.
and P7 as a percentage of graduat< Increase In .vallabtllty of
g.rls who stare school books

Increase in number of
IIeachers recetVlnl: non
credtt In-selVlce trammg
and Iea<:hen who hold
Grade mer IV
quahfocabons.
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ThIS tendency to defIne and measure change m educatIonal systems, as well as to assess the lITlpact
of Its educatIon support programs, at the student - or benefIcIary level IS borne out by the AfrIca
Bureau's Assessment of Program Impact (API) framework 18 The maJonty of API-estabhshed
mdlcators are desIgned to measure change m student outcomes (see Table 1 1) Only m the areas
of "qualIty" and "sustamablhty" are there measures of program Impact that relate to changes WIthIn
tne structure of the educatIonal system Itself, such as mcreased 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 developmg a standardIzed hst of
educatIon mdicators, has also - at least ffiltIally - focussed on the £mal outcomes of an educatIonal
system (such as gross enrollment ratIos, repetItIon rates, etc.) or, m other words, on student
outcomes

The result IS that student outcome mchcators have become entrenched and reilied Wlthm the
Agency, so that - almost unvarymgly - the Impacts expected from the USAID educatIon programs
m AfrIca are pnmanly defmed and measured m terms of mcreased enrollment, greater
partICIpatIon of females and margmahzed populatIons, Improved student achIevement, and lower
student wastage (repetItIon and drop-out)

PROGRAM REALITY PLANNED AND ACTUAL IMPACTS

Agency expectatIons of Impact for Its educatIon programs are clear Little other than
Improvements m student outcomes, the £mal "product" of a reformed and effectIve educatIonal
system, IS explICItly recogmzed m the DFA measures for evaluatmg the Impact of Its programs and
the success of Its educatIon sector strategies But are these Impacts and tndzcators congruent WIth those
planned for, supported by and measured In USAID's eleven educatwn programs In Afnca.? And, more
SIgnificantly, what has actually happened? The followmg dISCUSSIon looks at the mdIcators and
measures the educatIon programs use to demonstrate Impact and the tangtble tmpacts that have
been accomplIShed to date m the countrIes where USAID has educatIon programs

Planned Program Impacts

Improved eqUIty and efftCIency m provIdmg key pubhc servIces - such as educatIon - m order to
raise the level of general educatIon IS a stated DFA goal Taken together, the USAID educatIon
programs IdentIfy five purposes19 or potentIal areas for Impact They are to tmprove access to,
eqUIty of, e£fJ.CIency of, qualIty of and sustamabthty of educatIonal systems and servIces The
maJonty of the eleven educatIon programs claIm "quahty" (9), "effICIency" (8), and "eqUIty" (6)
amongst therr goals, "access" - mcreasmg the relatIve number of school-goers and a fundamental
DFA pnonty -IS the focus of three programs

A typology of program unpacts denved from the End of Project Status mmcators (BOPS) reveals a
much more complex model of educatIonal reform than that unphed by the four Impacts named m

18

19
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The API reports serve as the pnnaple means of tracklllg country program lmpad and evaluatmg the ejJectweness oJ Its stnztegtes
as well as provldmg the baszs for repoTts to the Bureau alld Congress mandated by the DFA.

The program purpose, as defined by Agency guidance expresses the expected mtpad of the program, the reJll or essenttal
ntotwatron for produang outputs and undertalang the support adlVdy In the 111I!Tarchy ofobJedzves, the purpose zs amstdered
the highest level of zmpad (or change or reform> wzthlll the "manageable Interests" of the program.
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DfA documentatIon (See Table 1 2) The pIcture wluch 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, m sharp contrast
to the rmpacts on student outcomes Identified by the OFA, the Impacts targeted by the USAID educatlOn
programs przmarzly occur wrthm the educatlOnal system Itself

People-level versus system-level rmpacts
USAID's educatIon programs In AfrICa are characterIZed by two fOCI systems and students
Program focus descnbes the onentatIon, target or focus of the educatIon program's effort, as
defIned by Its purpose "System-level" focus means that the educatIonal system Itself - Its polICies,
InStItutIOns, organIZatIon, adrrurustral:J.ve structure, management, personnel and servIce - are the
objects of Improvement Change and reform at the systems-levellS what the program expects to
support and dehver For example, the Ghana program states Its focus clearly "To strengthen the
pohey and mstItutIonal frameworks reqwred to assure a quahty, acceSSIble, eqUItable and
fmanaal1y sustamable pnmary educatIon system." Conversely, "student-level" focus means that
change IS targeted and expected m student outcomes In these cases, wlule the program may
support actIVItIes or reqUIre through condltIonahty actIons aImed at system-Ievellmprovements, It
expects and holds Itself accountable for producmg results measurable at the student-level A good
example of student-level focus IS the MalaWI program statement of purpose "To mcrease grrls'
attamrnent m baSIC educatIon It

Consequently, the Impacts and measures IdentIfIed by the educatIon programs fall mto two broad
categones (1) those that occur at the "people-" or student-level and (2) those that mdlcate that the
process of educatIonal reform 15 takIng place at the system-level

People-Ievellffipacts, as defIned by the USAID educatlon programs, are lImIted exclUSIvely to the
product or outcomes of the educatIonal system, as mdIcated by dIfferent measures of student
access, attamment, and achIevement AddItIonal crosscuttIng measures at the student-level mclude
mdlcators on speaal groups (e g, grrls) or reduced costs m terms of years or dollars per graduate
Wlule the DFA CItes hteracy as an mdlcator of an effectIve educatIonal system, the programs'
defmIhon of people-level Impact does not mclude measures of external ef&aency (e g, mcreased
employment, higher wages, reduced fertI.11~" etc), although these may be CIted as hIgher--order
goals beyond the manageable mterests of the programs
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TABLE 3 2 Typology of EducatIon Program Impacts and Measures20
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*strengthened school development process
utsped10n obetta' teadIer tr.I1nlng
M&E system III place "Improved textbook
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Speajied fm'get levels or country-speafic mformatron has been e1mllnated Also mduded m the table are some output mdu:1Jtors
selected because they appear to herald real and slgnifiamt change at the system leveL GIVen the mteractlon and overlap among
these different rmpacts and measures theIr placement Ullder the vanous purpose rubru:s IS subject wdebate
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In addlhon to these student-level Impacts, the USAID educatIon programs Identlfy numerous
mtermedlate, system-level Impacts and measures whlch are mtended to demonstrate that
sIgmficant harbingers of mearungful change have occurred, whIch may - In combInatIon - lead to
Improved student outcomes These Impacts take place wIthIn the educatIonal system, and Include
a vanety of mdlcators, rangmg from mstItutIOnal reorgaruzatIon to a greater munber of books per
student 'WIth the exceptIon ot South Afnca, where the USAID educatIon program workb With the
pnvale seclor and the non-govenunental orgaruzatIon (NCO) commuruty, these system-level
Impacts are generally luruted to the publIc sector and rely on educatIon nurustry actIon and
change

Types of system-level zmpacts
The system-level Impacts anb.opated by the educab.on programs fall mto four areas where lffipact
may take place - pohey, InstItutIonal, school and commuruty

• Pohey lffipact mdtcates that the government has promulgated, decreed or declared, and
Implemented a speCifIc course, practIce or standard of action wluch will guIde Its actIVltIes,
programs and InterventIons m the future For example, a pohey-type lffipact may be
SIgnalled by waIVIng tuItion fees for gIrls as part of Its equity obJectIves, as m MalaWI In
Gumea, mcreased resources for educatIon and theIr reallocatIon WithIn the educational
budget IS conSidered a key mdIcator of pohey reform

• InstItutIonal Impact refers to changes or reforms m the apparatus of government,
speclncally the ffilnlStry of educatIon and Its orga.ru.zatIon, operations and capaCIty An
instItutIonal lffipact mIght be the restructurmg of the Muustry of EducatIon to favor
pflffiary education, as m GUInea, the regularIZed payroll and tImely payment of teachers,
as m Uganda, or the development of a standarchzed, cntenon-referenced test (a chagnosb.c
test of the education system), as m Ghana

• School lffipact refers to those wluch take place at or have lffiffiechate effect on the school In
SwazIland, mcreasmg the amount of classroom tune teachers spend on InStruction IS a
targeted Impact In Gumea, mcreasmg the number of school places m rural areas IS an
antIcIpated result of the school construction program and teacher redeployment pohcy

• Commumty Impact alludes to system-level mterventIon or change that directly mvolves the
commuruty or Village Strengthenmg parent-teacher aSSOCiatIons, as planned for m Benm,
IS a good example

The numerous anb.CIpated lffipacts of the eleven educatIon programs present a powerful contrast
WIth the parsInlQJ}Y of those noted m the DFA documentabon and gwdance It 15 clear from the
typology of program Impacts and aSSOCIated measures that educatIonal reform - as well as USAID
program lffipact - must take place at both multIple and dIfferent levels WithIn the educatIon
system

Educanonal reform 15 treated hohsbcally by the USAID educatIon programs Many Impacts are
lInked and must occur SImultaneously or m close sequence for systemIc reform to take place For
example, m rural Malt where the demand for educatIon IS low, mcreases m enrollment are
predicted on the Improvement of faClhbes, mcreased mvolvement of parents m school management
and t1nanang, and the trammg of teachers In pedagogy IndIcators of pohey change, such as
InStItutmg fee waIvers for gIrls, may prove meffectIve for overall Improvement m the status, of grrls
unless mdicators of Impact m other areas are apparent - such as the presence of teachers tramed to
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deal WIth the speaal problems confrontmg girls (eg mstItutlOnal change) and the availabilIty of
school places to accommodate them (school change) In short, a smgle Impact - be It a change at
the pohcy, mstItutIon, school or commuruty levels - may not alone sufhaently SIgnal substantIve
and meamngful educational reform It must be Judged withm an array of related mdIcators The
case of budgetary allocation prOVIdes a good example In addItion to an mcrease m or reallocatIon
of resources, the Impact of these extra resources should be measured In tenns of better eqUIpped
classrooms, better tramed teachers, better data collectIon and reportmg procedure, better
management practIces, etc

Even more sIgmhcantly, the unpacts targeted by the education programs reveal that educatIonal
change IS expected to happen m stages - fIrst at the system level, and later at the student (or
"people") level The structure and servICes of the system must alter m order to affect educatIonal
outcomes Wlule measures of student-level Impact may be the best mdIcators of a reformed (Le
effechve, effIClent and eqwtable) educatIon system and may foretell eventual mcreases m natIonal
hteracy levels, they are a fInal chapter In the educatIonal reform saga and, of course" sho~d be _
momtored But student-level measures do not capture the necessary changes and mtermechate
Impacts that must take place m the system Itself m order to Improve student enrollment,
perSIstence and performance The DFA's almost exclUSIve focus on student-level outcomes as
Impact cntena may be premature m antIapatmg unpacts at flus level and, more senously, fali to
capture the consIderable progress already made towards the more "eqwtable and effIaent
prOVISIOn of (educatIonal) servIces"

Actual Program Impacts

The staged, dual-tIer, and multI-faceted model of educab.onal reform unphat m the desIgns of the
USAID educatIon programs 15 reflected m the actual program Impacts produced to date Of the
eleven educab.on programs, eIght programs target system-level Improvements as WIthm therr scope
for Impact ThIs clearly mchcates that - at the tIme of program desIgn - the rnaJonty of programs
expect only to pOSItIVely mfluence change m educatIonal systems and not m student performance 21

As a result, gIven the system-level onentatIon of the maJ0'1.ty of the programs and that none has
yet reached Its scheduled completIon date, the number of "people-" or student-level unpacts IS
short, but nonetheless proVides encouragmg proof that both the model and modahty for USAID
educatIon programs 15 vahd Student outcomes have shown notable unprovement in Ghana,
Guinea, MalaWI and Namibia smce the InItIatIon of USAID program actIVitIes In all four of these
countnes, the USAID educatIon program, often With other donors and OCcasIOnally alone, has
prOVided the necessary budgetary support, cntIcal mteractIon and gwdance, and key technIcal
asSIStance reqwred to produce these ImpreSSIve student-level gams SpeafLcally-

•

21
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In Gwnea, access to pnmary educatIon has mcreased by over 30 percent smce the mceptIon
of the natIonal reform program m 1990, progressmg from a 28 percent GER m 1989/90 to 37
percent GER In 1992/93 The greatest enrollment growth has been for rural cluldren and

Of two that do - Uganda ami SWazUand - there may be speCUlI CIrcumstances moolveil The Uganda program has alon~
hmefrarne than most programs (10 years), wJuch arguably leaves enough hrne to nnpad at the student 1elIeL. SUJaZthlmI IS 11 case
where USAID has a long hIStory ofIlSSlStance ami student-level zmpad should be appreCUlble
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gIrlS Rural reglOn enrollments have Increased 14 to 23 percent compared WIth 26 percent
In the urban capItal The gIrlS' gross enrollment raho 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 pnmary school has mcreased from 70 percent m
1987 to 79 percent In 1991, groWIng 13 percent smce the introductIon of the natIonal
educatIonal reform program In 1987

• In NamibIa, there has been a 15 percent mcrease m fIrst grade enrollment and an 11
percent mcrease m PrImarY school enrollment SInce mdependence In 1990

At the system-level, eVidence of lOlpact grows more robust. VIrtually all eleven countrIes where
USAID has educanon programs have shown tmpresslve tmprovements m the delIvery of
educatIonal servIces to theIr school-aged populanons A few examples illustrate the range of
system-level unpacts the USAID program. have supported

In the area of pohcy reform, demonstrable unpacts mclude

• In Gumea, Bemn. and MalaWI, government decrstons to restructure m favor of pnmary
educatIon are mdtcated by dramanc slufts m resource allocations In Gumea, education's
share of the government budget has mcreased from 14 to 25 percent, and the share of
matenal and non-salary operahng expendttures have nsen from US $0 20 to US $11 on a
per pupil basIS In MalaWl, the propomon of the educahon budget devoted to prtmary
educatIon has mcreased from 43 to 57 percent In Beron/ pnmary educahon's share of the
budget went from 48 to 57 percent, and the share of the educatIon budget for non-salary
expendtture rose from 2 to 5 percent

• In MalaWI and Bemn, school fees for g1£ls m pnmary school have been elunmated, and m
Gumea and NamibIa, punitIve pregnancy polICIes expellmg grrls from school J,::l""e been
eIther elImmated or reVISed to allow re-enrollment after the birth of the cluld

• In Lesotho, NamIbia, Ghana and GUInea, the numstnes of education have been
reorgarnzed to promote and support the needs of pnmary education, rahonaltze staffmg
norms anCr delegate more responsibilitIes to local authontles

In the area of instItutional reform, Impacts mclude

• In Malt, Bentn, Lesotho and Gumea, school mappmg and management mformanon
systems have been establIshed and are used to track school data

• In Ghana, Botswana, and SwaZIland, tests to assess student acluevement have been
developed as diagnoshc tools to measure and Improve student learmng
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• In NamIbIa, Lesotho and Gumea, budgetIng and accountmg systems have been revISed to
mclude detaIled categonzahon of expendItures, more transparent nomenclature, etc

In the area of school-related reforms, lmpacts mclude

• In Ghana, the number of untramed pnmary school teachels has been reduced from 50
percent m 1989 to 30 percent m 1993

• In MalawI and Benm, revised textbooks, teacher guides and syllabi have been publIshed
and dlstrlbuted to pnmary schools

• In Ghana, Malt and Guinea, the studenttextbook ratIo has been unproved

In the area of commumty-related reforms, Impacts mclude.

• In Gumea, the mmIStry has successfully mcorporated a commumty support component mto
Its school construcbon program, m whIch commumtIes contnbute 15 percent of constructIon
cost m cash or m kmd

• In Bemn, a study of parent-student assOCIatIons has been undertaken as a precursor to the
development of a strategy to promote greater parental and communIty mvolvement In

school management and support

These actuallIDpacts assoaated WIth the USAID educahon programs demonstrate that wlule
notable progress toward educatIonal reform has been made, at the early stages of a support
program It IS more lIkely to mamfest Itself at the system- rather than the student-level.

POTENTIAL FOR FAILURE THE EXPECTATION-REALITY GAP

The above companson of expected, planned and actual Impacts of USAID efforts to support
educatIonal reform In AfrIca demonstrates that there IS a dIvergence between DFA and agency
expectations of Impact and what 1ts educatIon programs both mtend and can produce SpecIfIcally,
willIe the DFA and the educatIon programs share the same goal of lmprovmg educatIonal servIces,
the agency's mdIcators of 1mpact and success are measured at the student-level, m terms of greater
Percentages of students eIther enrollmg m, passmg through and/or perfornung m a natIon's
pnmary schools The educatIon programs' mdIcators of Impact tend to be measured. more often,
although not exclUSIVely, at the system-level, m terms of mcreased resource allocatIons, 1mproved
Inputs and enhanced delIvery systems bemg put m place so that - eventually - better schoolmg
will result m lIDproved student outcomes Not only do the USAID educatIon programs define
Impact as system-level change, but the educational programs' actual Impact to date has pnmanly
been mamfested m system, rather than student, change These Impacts, both from the perspectIve
of the current hterature and t1un.klng on educational reform and from experts m education m
Afnca, are not mconslderable nor msIgmficant, and can be consIdered to portend unprovements at
the student-level But there IS a nsk that these system-level Impacts wzil fall to be appreaated and faIrly
evaluated outsute the educatlonal community, because they do not accord wzth the overly-amlntwus _
expectations of student-level change prevaIlzng zn USAID and Congress
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Why IS there a dIvergence between agency expectatzons (as expressed In the OFA) and the planned and
actual zmpacts of the USAIO educatIOn program? There appear to be three overarchmg problems
First the complexIty and mechamcs of measunng system-wIde reform appear to be typIcally
underestImated and madequately planned Second, the desIred DFA lffipacts appear to denote a
lack of understandmg of how educatIonal change takes place And thIrd, the USAID educanon
programs themselves tend to send nuxed and confusmg sIgnals about what they can and wul
produce

The unprecedented need for educational data

Lack of relIable data collectIon and reporbng mecharusms WIthIn the Muustry of EducatIon and
government comphcates USAID's ability to assess and document the degree of educatJ.onal reform
occurnng and, by extenslOn, the Impacts of the USAID programs Smce most of USAID's
educatIon programs are desIgned to support natIonal educatIonal reform efforts, the data reqUIred
to gauge change IS both detaJ.1ed and extensIve UnlIke more focussed proJects of the past, the
current generatIon of USAID programs' urnt of analysIS IS the entIre natIonal educatIon system.

To detennme whether Improvements In student outcomes have taken place, detailed natIon-wIde
educatIonal data, as well as populahon data, are needed In order to calculate gross enrollment
ratIos, repehtIon and drop-out rates, completIon rates, etc Eqwty objectIves and planrnng needs
necessitate that student data be disaggregated by gender and locale (eg regIon, dIStnct, rural
urban, etc) And In order to ascertaIn the status of pnmary educatIon, USAID's pnOrIty, VIS-a-VIS
secondary and hIgher educatIon, data must be collected at all three levels In additIon, the USAID
educabon programs' focus on system-level change reqUIres data on resources allocated to the
sector and WIthIn the sector, on expendItures on vanous educabonal mputs, and on the number of
textbooks, teachers, classrooms, etc already eXlSbng and newly added to the system FInally,
school qualIty mdicators at the student-level - such as reductIons m repetItIon and drop-out rates
or Increases In promotIon, completIon and transItIon rates - should Ideally be supplemented WIth
more duect measures of student acluevement through standardIZed pupil testIng and assessment
systems Several of the USAID programs also mclude expenments, such as the Ghana eqwty
program, or pilot projects of a new approach, such as the MalI program's work In the Kouhkoro
regIOn schcc!s These actIVItIes also entaIl data collectIon and analybcal efforts

The fOrmIdable data needs clearly exceed what USAID or any donor can expect to collect on Its
own Further, an essentIal element of responsIble educatIonal plannmg and management 15 the
collectIon and aI\il}.YSIS of school, student and educabonal resource data Tlus funcbon IS central to
a reformed and productIve educatIon system, and, as such, IS unquestIonably the responsIbility of
the educatIon IIUIUStry Consequently, USAID generally must rely on the M1rustry of EducatIon's
statIStIcs servIce, fmanoal office and/or other data collectJ.ng offices to obtam InformatIon for
Impact assessment

However, rehance on host-eountry mformatIon systems does not mean that USAID educatIon
programs are convmced of therr veraoty and dependabIhty Four of the eIght NPA programs
reVIewed recogruze m theIr deSIgn documents the madequaoes of government management
mformahon systems and have prOVIded for some aSSIStance to tlus area (See Table 2 1) Smu.J.arly,
three programs contnbute to the development of student assessment systems That only half of the
total program countrIes are reCeIVIng aSSIstance m EMIS and student assessment from usAio 15
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not to Imply that the remalrung countnes have adequate reportmg systems In many cases - such
as Ghana - other donors are provIdIng the assIstance

But the lechrucal assIStance provIded may not be suffIaent for the task of developmg,
Implementmg and trammg counterparts to operate an extensIve EMIS Among the USAID
educatIon programs whIch do provIde techmcal aSSIstance to aId EMIS development and
management, thIs IS generally hnuted to one resIdent advIsor InformatIon systems have multIple
components - rangmg from school rnappmg surveys and annual headcounts to detaIled
expendIture reports and student acluevement tests A smgle adVIsor can not be expected to
develop and unplement data collectIon InStruments and procedures, processmg, analySIS and
reportIng/dIssenunatlon systems, wluch 15 nghtfully the work of vanous teams of speoahsts and
theIr network of enumerators reaclung down to the school level In MalI, the adVISor struggled to
produce the statIstIcal yearbooks WIth a small, mexpenenced team of counterparts In GUInea,
when the young French computer speaallSt left the country, the uumstry's statIstIcs and planmng
urnt found Itself mcapable of accessmg even rudunentary data m Its newly-.computenzed data
base Tlus, of course, bodes ill for the qmck and appropnate response to USAID's demands for
accurate InformatIon of a certam type and m a specrfic format on a regular basIS, whether for
conchtIonalIty reVIew, API reports or program evaluatIons/reVIews

The various programs have dealt WIth tlus m chfferent ways As mentIoned, some prOVIde
techmcal ass15tance In Benm, USAID 15 supportIng the development of an EMIS through the
proVlSlOfl of two long-term adVISors ill InformatIon management and plannmg In Gumea, the
USAID program, seekmg to expand data avaIlability and remforce plannmg capaoty, has deoded
to add a computer systems speCiallSt and an educatIonal planner to Its eXIStIng techmcal aSSIstance
package. Smularly, m MalaWI and Ghana, deCI.SIOns to add InformatIon systems speCialIsts to the
proJecbzed component of the educatIon programs demonstrates the recogmtIon that data
avaIlability as cntIcal to program management and assessment

ConflIct between data needs and capaCIty buIldmg

At the same tIme that data collectIon and InformatIon reportIng systems and mIDlstry capaCity 15
bemg developed, these Infant InformatIon systems are expected to prOVIde comprehensIve and
credIble statIstIcs on system mputs, expendItures and outputs on an annual basIS m order to
respond to conchtIonalIty and API reportIng reqwrements GIven the amount of tIme It takes to
develop systems and capaoty - and collect, process and analyze school census data - It may not
be reasonable to expect that student-level outcomes can be reachly reported on an annual basIS or
even, m some msfances, by the end of the USAID program.

The NPA modahty places a heavy burden of statIshcal and £manoal reportIng on the Mm15try of
Educabon At the same tIme, it aIms at capaoty bmldmg by makmg the government responsIble
for proving it has responded to performance cntena, wluch generally entaJ1 student, £manoal and
resource data The chlemma IS ObVIOUS can an mstItutIon wluch has been Judged to lack
plannmg, budgetIng/accountIng and reportIng skills be expected to prepare acceptable
documentatIon provmg 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, m some NPA countnes, the USAID program desIgn recogrnzed
thIs and prOVIded some techmcal asSIstance to aId and tram the government m statIStIcal and
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fmanCial reporlmg Emergrng eVIdence from the fIeld shows that USAID was partly nght
techmcal assIstance 1<; essentIal, but generally has not been prOVIded rn suffIcIent quantIty to
accomplIsh both report preparatIon and tralrung to rncrease mstItutIonal capaCIty

Not surprIsmgly, however, the nwnedIate eXlgenaes of report preparatIon for tranche reVIew and
fund dIsbursement purposes have frequently taken precedence over staff traInIng and capaCity
bUlldrng Indeed, m the case of Ghana, capaaty buI1dmg m the area of fmance/budgebng and
accountmg has been so saCrIfIced to reportIng and audItmg reqUIrements that an outSIde
accountmg fIrm has been aSSIgned the task In Gumea, both techmcal adVISors (aSSIgned
speCIfIcally to tram counterparts m the fInance office), as well as short-term consultants, have been
tasked WIth the preparatIon of condItIonahty documentatIon, at the MISsIOn's request Wlule It
was orIgmally hoped that the NPA approach would lessen the need for technIcal asSIStance, held
experIence has shown that NPA IS management and report mtenslve, and that capaCIty bwldmg IS

at the heart of educational reform. Consequently, the assumptIon that reportIng reqwrements m
the IDlUal years of a program will be met With both government data and lmuted techruca1
assIStance may well be fallaaous

An unstated a pnon condlbon of the NPA modahty IS that a well-funcborung mformabon system
be In place, gIven the Imposmg data needs that accompany It TIus, however, IS generally the
hallmark of a well-funcborung educatIon system, whIch probably should not be a candIdate for
USAID support and mterventIon A solutIon to tlus unpasse IS to ensure that the rmrustry EMIS
systems (m planrung, statlsbcs, testIng and budgetmg/accountmg) are eqwpped With sufhaent
technIcal assistance so that staff trammg and development does not take second place to USAID
reportmg reqwrements

•
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TABLE 3 3 Program Impact Reportmg Systems22
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Cham Good -MOE -EIP Studtes -Researdt -PMU 1 2/1 PMU, PMU
-PMU -Spotchecks sr sr
IMES ·Status ·tJSAID

-PMU
-AqnuaJ

-Athtude lleport -USAID
Basehne -Researdt

Cwna Adequate -MOE -Speaal -Research ·USAID 1 2/1 0 ST
Slats Studres

-SlatHndbk -MOE 2

LesotJ- Good -MOE -Speoa.l- -Research -MOE 2/0 1 LT sr
Slats StudIes w/TA IUEPI

-Quarterly _7

-SlatHndbk -MOE

Malawi Adequate -MOE -Speoal -Research -USAlD 2/0 0 sr
Slats Studres -Research

-Basehne -USAID
Sample

Bema Poor -MOE -Speaal -Research -MOE 1 2/0 2LT 1 LT
Slats Sludles /1utaJysJs w/TA

-MOE
-Annual 2
Slats

NantiHa Poor USAlD -Quarterly -USAlD' 0 4/2 0 ST
Baselme

Ug...... NO"

NO" 2/1

PoorNat'l -USA1D -Regular -1utaJysJs .NGQs 2/0 1 LT ST
Baselme Invesbga-. -NGO borIS

Data

Good 7

·LT=l~ ST=short-term, PMU=proJecl management umt, ND=not detemuned

Data In thIS table were denved for the most part from PAAD documents and In some cases may not refled the current
assessment on data IWadabzlzty For example both Ghana and Malawz programs hmJe revISed znzhal eshmatwns about the
adequacy ofdata

In addztwn to routine USAID reports such as tranche revIeW documentatwn Assessment of Program Impact etc.
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Poor baseline data

Impact reporhng IS further confounded by poor baselme data, needed to show the rate of change
accomphshed dunng the program It 15 faIrly ObVIOUS that m those countnes where EMIS
aSsIstance IS reqUIred, the pre-program baselme data should be regarded Wlth some cautIon
StatIshcs have often been mflated, deflated or skewed for pohtIcal reasons, and entIre mformatlOn
uruls have been dISmantled because of the pohtIcally unpalatable mformahon they brmg to hght
(as in the case of pre-program Mab) New standards and conventIons m collectmg and tabulatIng
data reqUIred under the new educatIonal reform may mtroduce mconslstencles wmch either
magrufy or dmufilsh the rate of change

AddItIonally, mformabon IS often not reported m terms that directly respond to USAID program
obJechves Whtle educabon data may be dlSaggregated by gender, It IS not by urban-rural
parameters More often than not, the mformatIon does not extend beyond sl1l1ple head-eounts and
some compound stabsbcs, such as percentages Seldom are more complex and soplusbcated
calculatIons, such as cycle or eqwvalent years, presented The result IS that mearungful baselme
data must be amassed at the begmnmg of a program But, as noted above, where local capaaty IS
weak and on-the-ground techmcal asSIStance IS scarce, as IS the case m many of the educatIon
programs, It IS dIfhcult to produce the statlShcs that defme an accurate "startIng pomt" The
problem of madequate baselme data was addressed by the Namibia and South Afnca program
through the conduct of USAID-supported sample-based baselme surveys Elsewhere, the USAID
programs have supported baselme data collection for specal mtervennons, such as the SOCIal
marketmg program m MalaWi, the eqwty study ill Gumea, and the parents' assoaatlon study m
Bemn (See Table #1)

Inadequate program reportmg systems

It became faIrly eVIdent m prepanng thIs report that data of the "nght" sort (I e, program Impact
mdlcators) are dIfhcu1t to come by Despite the eXistence of logIcal frameworks With ample
mdlcators of Impact at both the student- or system-levels, most of the available documentation was
not onented toward lffipact accounting or answenng frc questIons of how and to what extent
access, efhclency, eqwty and quahty have been affected Diffenng accountablb.hes - tranche
reVIews for performance condIbons, mId-term evaluatIon reports, and annual API reports­
structure held reports and therr contents Wlule a plethora of documentatIon eXISts (and can be
tracked down wLth some dIfhculty), much of the mformabon these reports contam really does not
prOVIde accurate or sufOC1ent data on Impacts or compelhng proxy measures, parhcularly at the
system-level

Education program acbvlhes and progress are pnnapally tracked, momtored and evaluated at the
held 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, lnshtubonal contractor status reports and consultant reports Wlule much
of the content of these reports focusses on the quotidIan achvlhes of program management and
performance condlhon reportmg, the API reports and the obhgatory external evaluahons scheduled
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durmg the program design are expected to report on mdicators and benchmarks sigrufymg impact

The USAID education programs' approaches to Impact assessment are very sinular (See Table 21)
In general, the programs

• have aVOided creahng parallel data collection systems, and rely on the Muustnes of
EducatIon's statistics and!or planrung offIces,

• have made prOVISIOns to supplement mmIstry data With (1) SpecIal studies targeted at a
partIcular research question, (ll) surveys and basehne data collecnon on a sample basiS, (w)
targeted regional mvesuganon,

• expect data for Impact analysiS to be reported In annual statlsncal handbooks produced by
the Mmtstry of Educatlon and m research reports generally prepared by expatnate and/or
local techmcal asSlStance (outsIde the numstry),

• have not been able to produce as many supplementary reports as planned,
• have planned for two external evaluanons, one formanve and the other summanve, at the

nud-pomt and end of the program, and
• have prOVided some techmcal assiStance - etther short- or long-term - to asSiSt mmlStnes

m mformanon management and momtonng and evaluanon

Nevertheless, despite the oftentlmes elaborate evaluation plans dIScussed m the Program
AsSiStance Approval Documents (pAADs), mformabon on program tmpacts IS not readIly avaIlable
and hard to come by To a large extent, th15 is due to the narrow, student outcome debmtIon of
program Impact (dIScussed m the frrst secbon) and the overwhe1nung focus on government
accountability With respect to performance conditions of the NPA modahty

Momtonng and reportmg on performance condInonaIttIes IS not a subsntute for nnpact reportmg
Tranche reVIew documents are geared to condItIonahnes, whIch do not and should not dIrectly
reqUIre student outcome changes They do reflect system changes, frequently, m the pohey and
msntutIonal areas and, less often, m the school and commumty areas, such as resource
reallocanons or the number of classrooms constructed and/or teachers tramed, whIch pronuse
future student-Ievellmpacts But often condInonahnes are framed as actIVlnes or mcremental steps
toward achtevmg system change (e g the annual asSIgnment of numbers of dIStnct superviSors, the
development of work plans, etc) Seldom do the tranche review reports relate these actiVItIes to
Important changes In system structure, often best captured at the school-level

"-For example, m Gumea, on the mput SIde, It is known that donors have SlgmfIcantly asSiSted the
government m It educational reform effort With Slgmftcant InfusIOns of funds, and the government
has mdeed made notable pohey changes and resource reallocations On the output SIde, It is also
known that student-level outcomes have unproved But what, exactly, has to happen to pernut
these changes? It should be pOSSIble to relate the redeployment of teachers to an ma-ease m the
number of staffed classrooms and an mcreased number of avallable student places, yet the
program reports do not prOVide thIs essenbal data Wlule the Gwnea program may not be
compelled to struggle to obtam thiS data as It has fortuitously and unexpectedly produced the
DFA-desrred "people"-leve1 Impacts, other programs nught not be able to demonstrate student-level
Impact as qUIckly It 15 lmperanve that the path to reform and Its results be understood and
documented, so that (1) other programs may rephcate It, If appropnate, and (2) a greater
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appreCIatIon and valIdatIon of mtermedlate systern-ievelimpacts prevaIl withm the agency as
relIable portents of I people '-level Impact

Ideally, rrud-term or penodic evaluatIons dunng the lIfe of the program should fill the gaps left ill

conditIonalIty review and provide data on mtermedlate, system-level Impacts both as spec!red In

the logIcal framework and "unantIClpated Impacts However, tlus mecharusm has - thus far ­
proved less than satIsfactory for several reasons FIrst, several years often separate these reVIews
Both Malt and Ghana had entered theIr fourth years of operatIon before the fust nud-term
evaluahon took place Second, evaluatIon teams can hardly be expected to come up wIth student
outcome or other quantItatIve data If such data have not already been collected or processed

And thud, based on a the nud-term evaluabons of the educatIon programs m Gumea and Mah,
there IS a tendency to focus on an NPA program's proJect:J.zed actIVitIes 'flus 15 due, m large part,
to the nature of the evaluatIons, wluch must recommend mld-eourse correctIons and necessanly
focus on "outputs" or "dehverables" For the budgetary support portIon of the NPA program, tlus
means eIther ascertauung that tranche condltlOns have been met and funds released or that the
deSIred student-level outcomes have been aclueved per the framework establlShed for the
educatIon programs AlternatIvely, for the proJecttzed porhon of the program, thIS means that
numerous and speCIfIc mputs can be tracked to Impact on the munedlate benefIClary, m most cases
the educatIon mmlstry 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
mdlcators of unpact assoaated WIth them can only tell a small part of the reform story They,
alone, can seldom satIsfy Impact reportIng reqwrements But, smce the scope for unmedIate
concrete actIon Wltlun the control of USAID 15 mamly hmtted to the proJectlzed portIons of the
NPA programs, It 15 nearly meVltable that proJect-type operatIonal concerns receIve the bulk of
attentIon - WIth the result that It 15 dIffIcult to get a sense of the magmtude of reform
accomplIshed

The Assessment of Program Impact (API) system, as apphed to educatIon programs, 15 deSIgned
speCIfIcally to report on program lffipact Indeed, tlus may be the best means by whIch Impacts
are tracked over tIme and reported However, as dIScussed m the fust sectIon, the way Impact 15

currently defIned by API mdIcators generally Ignores Important system-level changes and seems to
mflate" the lffipacts expected of a program The bottom-Ime IS that even the API repomng system

may not accurately present the extent and type of change asSOCIated With an educatIon program, to
Its disadvantage and to the detnment of understandmg how to best to support systenuc change m
AfrIcan educatIon..

The Phases of EducatIonal Reform

In the precedIng paragraphs, much has been saId about the two levels at wluch the nnpacts of
educatIonal reform can be measured ImphClt m tlus dIchotomy between student- and system-level
Impacts and measures is the concept of phasmg or sequencmg of educatIonal reform. actIVlhes and
thelr related Impact As has been noted, change must occur WIthIn the educatIonal system before
the Impact of these changes will be exhIbIted m measure of student outcomes ThIS luerarchy of
change or pyranud of lffipacts mherent m educatIonal reform efforts must be recogruzed and
apprecIated Just as the antIClpated lffiprovement m student enrollments or performance are
valued as SIgnIfIcant precursors to hteracy (wruch may m Itself be a harbmger of econonuc '
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growth), changes In the system of dehvermg educatIon should be przzed as mearungful forerunners
of student-level gaIns In short, student outcomes are unlIkely to Improve wIthout pnor
Improvements m the educatIonal system. Consequently, to zgnore system-level changes as IndIcators of
zmpact towards realzzIng the goal of educatzonal reform -- ezther by barely acknowledgzng thezr eXIstence In
agency progress trackzng systems or by neglectIng thezr measurement entlrely In assessment frameworks - Z5

to overlook an essentzal and zmportant phase of educatIOnal development and reform

That system-level Impacts-can be broken down mto addItIonal categones (Ie ,-polIcy, InstItutIonal,
school, and commurnty) IndIcates that Impacts at a system-level can be orgarnzed mto a loose
luerarchy, as well Wlule the Important pomt has been made that for educatIonal reform to
happen, several actIVitIes must be undertaken SImultaneously, there 15 also an Imphed chronology
or sequencmg of events and the resultant measurable effects For example, a change m educatIonal
pohcy should lOgically proceed actIVitIes to carry It out From an Impact perspectIve, It 15
SIgm.hcant that a country has dea.ded to Increase or reduce teacher qua.h£J.canons Tlus should be
noted as an unportant ImPact. In follow-up, however, It 15 equally Important to note whether the
reqUISIte trammg has been prOVided to the teachers to ease theIr adjustment and vahdate the new
pohcy, so that JlIlproved mstructIonal quahty or effiCiency goals can be realIzed down the lme A
good example of thIs system-level phasmg 15 m MalaWI where pohcy elImmated fees for grrls m
prImary schools and a teacher trammg and awareness program about grrls' speCial needs m the
classroom, as well as a SOCIal marketIng campaIgn aimed at parents, 15 bemg planned m order to
ensure that the grrls pers15t In school

The TIme Factor

The concept of phased reform suggests that numerous actIons must take place over tIme In order
to Yield the people- or student-level Impacts that are asSOCIated WIth a productIve educatIonal
system. Tmung, consequently, becomes a cntIcal factor m whether a program can produce the
deSIred and/or expected results at the student level to clearly demonstrate gaInS In access,
achIevement and persIStence for all cluldren or targeted groups, such as grrls Most of the USAlD
educatIon programs are In countrIes where the entIre educatIon system must be adjusted or rebwlt,
not merely Improved at the margm or perfected (as IS arguably the case In Lesotho, Botswana and
SwazIland) Many countrIes where USAlD educatIon programs were I:".ltIated were Just emergmg
from years of pohtIcal represSIon and CIVIl stnfe, whIch mhIbited educatIonal development or
reversed Its growth For example, the year the USAlD educatIon program started m Gumea was
the ftrst year the government had ever put together a budget for the sector In EthIOpia}4 the new
transItIOnal gov~ent 15 attemptmg to rebwld the natIons' governance structure and pubhc
servIces after twenty years of repressive and SOCIalIstIc rule

CreatIng operanonal 5erV1ces Wlthm the educatIon IDmlStry, formulatIng pohcy, and developmg
and executIng the programs to carry It out can easily take longer than the fIve year tllIleframe
USAID generally allows Its educahon projects 25 And for these system and structural

The newest program wzth a proposed start-up date of late 1994

Thrs can be further retarded m those cases where mshtutlOlIal development relres on extenuzl technu:al assrstance For many of
tile current USAlD educatIOn programs a year has elapsed between Program Assrstance Apprava1 Document (PAAD) appr.owI
alldfieldmg the first long-term techmcaI assrstant
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Improvements to be felt at the school level and expressed m unproved student outcomes may take
even longer for several reasons

Erst, methodologIcally, a number of years 15 needed to show mcrements of change It 15 llkely that
there wIll be a "lumpmess' In smdent-level gams In Gumea, three years of unpercephble change
In the level of glfls' enrollment was followed by a year In wluch gul's enrollment grew by four
percentage pOints, although no speClnc achon had been taken to promote guls' enrollment In
MalaWI, ehmmahon of school fees resulted m an Immemate Increase In enrollments However, It
IS uncertam whether tlus WIll lead to mcrease persistence In school Informahon lags -- the hme It
takes students or theIr parents to learn about and take advantage of IDlproved educahonal services
- can contnbute to the uneven growth m student outcomes, partIcularly In areas of low
educatIonal demand, such as Mall, GUInea and Ethiopia TIns unevenness also suggests that the
urnt of tIme - one year for most programs -used by the API reportmg system may be too fme an
mcrement m wluch to detect change and by wluch to chart a steady progression

Second, quality Improvements at the student level are partIcularly dtffIcu1t to capture In a shorter
hme penod, as a full cohort progressIOn through the system 15 often needed to actually measure
(and not proJect) gams In terms of perSIStence, completIon and promotIon

Thrrd, parental deCISIOns to Invest m educatIon depend on many factors beyond the control of the
educahon system An obvIOUS example, IS one of econonuc growth and well-bemg A country
where employment opporturutles are scarce and where poverty puts even modest expenditures 'On
educatlon beyond the reach of households will probably exlubIt a shghtly-sloped curve m
enrollment growth

The need for a generous tImeframe IS apprecIated m pnnCIple As noted m more than one AfrIca
Bureau document," systems change reqwres a longer-term VIew and a willmgness to accept
medIUm term Impacts that are mchrect and mtermedIate, rather than chrect and household level "26

In fact, however, either external pressure to show results or lack of appreaatlon of what a longer­
term tlmeframe really means consprres to force programs mto scramblmg after people-level
Impacts prematurely and to Ignore the Importance of mtermedIate Impacts or process mdIcators
Wlule there appears to be a greater appreaatIon for a longer bmeframe of aSSIstance m the deSIg'1
of many of the later-developed educatIon programs wluch often refer to several program phases,
the early programs were conceived as a smgle phase of three..to-hve years The Gumea Program
AsSIstance Approval Document (PAAD), the tlurd program to be developed, exphatly CItes
"ImperceptIble stlJ,gent-level Impacts" at the end of three years as a cntIcallSsue affectlng program
success or, more appropnately, perceptIons of program success "0

"The MISSIon reallus that both the Omgresslonal earmark and Devewpment Fund for Afnco. legrslatlon seek qualIty
Improvements In basIC lIteracy, numeracy and pmnary educatum It IS preasely In these areas, Iwwever, that the
least progress will be seen dunng the three years of USAID asSIStance to GUIne4. The [Educo.tum Seclor Reform
ProgramllS directed towards these ends but the magmtude and complexity of the antiCIpated reforms along WIth

16

27

CI ES

USAID (2992) Fresh Start m Afnca A Rryort on tlU! FIrst Froe Years o(the Development Fund (or Afnca

DespIte 11115 cautionary note and the caveats mcluded m USAID documents about longer tlmdmes the recent IIl1d terlt/
evaluatwn based much of Its assessment on the absence ofstudent-level unpads erroneously so as GUlllea has surpnsmgly
produced solt/e nofJlble Improvements 111 student-level lIIdlcators 1II (l reiatroely short perwd of lime

PAGE 50



PART3 IMPACTS EXPECTATIONS AND REALITY

ntUi for associated social and economic changes mean that In the slwrt run dOllor assistance will serve mamly to
establish a framework wlthm which expanded enrollments among boys and girls and Improved efficiency and qualrty
III pnmary educatIOn Will be pOSSIble (1990)

Nonetheless, SIX out of the seven End of Project Status mdicators (EOPS) for tlus 3-5 year program
are student outcome measures The latest NPA program to be deSIgned, Uganda, may reflect a
growIng appreClatIon of the bme factor It enJoys a ten-year time horIZon due to prolonged efforts
by the program deSIgners to convmce the MISSIon that a strategic mterventIon of more than 2-3
years, as ongmally envIsaged, was requIred

Unclear Linkages and Imperfect Knowledge

An underlymg assumption of the NPA approach IS that clear hnkages eXISt between system-level
reforms - m resource allocation, pohaes and mstItutIons - and Improved outcomes at the student­
level, such as mcreased enrollment, persIStence and acluevem.ent A second and assoaated
assumptIon IS that all the "mgredfents" of a good education system and their relative effects are
fully IdenhfIed and understood Much of the analytIcal work m mternatIonal educatIon m the
1980s attempted to "unbundle" the package of educatIonal mputs assoaated WIth pOSItIve student
outcomes and aSSIgn relatIve weIghts and mvestment pnontIes, usmg a productIon functIon
approach (Heyneman and Loxley, Fuller, Lockheed et al, etc) The reasonmg behInd NPA m
educabon IS that, given the pnmaey of the publIc sector m AfrIcan educatIonal systems, central
planrung, polley and resource Improvements can create a favorable enVIronment for lastIng and
sustamable school-level reform. Whtle tlus IS arguably true, there are some practIcal hrrutatIons
mherent m tlus somewhat lmear, "lockle-down" lOgiC whIch could brake the rate of educatIonal
reform.28

FIrst, educatIonal systems have been descrIbed as systems that are "loosely coupled" They are
charactenzed by the absence of tight hIerarchIcallmkages among Its operatIng umts or diVISIOns,
and partIcularly between central admmIstratIon and the school Itself 29 PartIcularly m the
developmg country context, mmlSloes of educatIon often exhIbIt a lack of commumcatIon,
coordmatIon and supervIsIon among departments, regIOnal and field umts, and schools At the
same hme, however, ngtd, culturally-defmed roles of behaVIOr and ways of domg thIngs,
particularly teacher behaVIOr at the classroom level, are hIghly resIStant to change

The best efforts at reform of numsloes of educatIon often end With pohey declaratIons and the
formulation of a set of rules and regulatIons accompanymg the pohey However, real change ­
that whIch will result m Improved student performance or system effiCleney - IS stynued by
mattentIon to ImplementatIon ISsues, such as adVlSmg appropnate personnel of both the pohey or
procedural change and proVldmg them With the proper mcentIves and gwdance on what to do to
realIZe pohey objectIves The "dIStance" - both hterally and figuratIvely - between admmistratIon
and the school m developmg countrIes 15 unmense The control exerCISed over reglOnal and school
personnel 15 weak Pohcy-makers rarely take mto account that each school 15 largely a self­
contamed, autonomous SOCIal system whJ.ch can be htghly msulated from outsIde mfluence

The followmg dISCUSSIOn denves m part from Chapman D and L Mallick (eds ) (1992) From Data to Adl011 In(ol7fUlflO1I
Systems In EducatIonal Planning

WeIck (1976) ·Educatwnal OrganIZaflons as Loosely Coupled Systems· In Educatron and Deve!opmeJlt
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Without special attentIon to the actual targets and benefIClanes of educatlonal 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 mputs to Improve school qUalIty Dehate
concernmg student achIevement centers on the relatIve effectIveness of textbooks/mstructIonal
matenals, pre- versus m-service teacher trammg, mstructlonal supervISIon, etc Nor are the
strategies to put school Improvement elements m place fully developed For example, econOmIC
factors are almost unIversally recognIzed as a barfler to girls' educational partICIpatIon, but there IS
lIttle gUIdance and even less expenence m craftIng a workable program to offset chrect and
opportumty costs of schoolmg

In a system wluch IS "loosely coupled" and m wluch mdlvldual elements are resIstant to change,
good mtentIons can easl1y go awry and sets of mputs can behave m unpredIctable ways because of
the way changes are perCeived and Implemented. Yet as numstnes of educatIon and educators
struggle to fmd the effectIve combmatIon of mputs, procedures and strategtes that can unlock the
black box of the classroom, the tIme clock and mexorable pressure for natIonal student-level Impact
push on

Confusmg educational reform With USAID education programs

USAlD's educatIon programs m AfrIca are deSigned to support government-mstIgated and-led
educabonal reform The measures by which USAID program effectIveness IS currently assessed are
centered on student outcomes m enrollment, perSIStence and achievement 'flus means that the
USAID educatIon programs are bemg held accountable for producmg a reformed educalJonal
system (as well as longer-term student Impacts) Tlus, m turn, leads to confusIOn and
nusconceptIons about USAID's role m educabonal reform, Its power to effect educatIonal reform
and how Its programs should be evaluated

USAID IS not m control of the government educatIonal reform In most countries where publIc
educatIon predommates, reform of the educabon system can only be effected by the government
The government'::; .vl11mgness to promulgate and Implement polloes to change the status quo IS
paramount ReallocatIon of resources IS key - from higher to lower levels of educanon, from
ncher to poorer fanuhes and students, from boys to grrls, and from urban to rural populanons If
the government 15 unwillmg or cannot undertake these Cflucal adjustments ill the sector, It IS
questlonable whether USAID should support educatIon

The role that USAID has adopted, m prmople, 15 to support educatIonal reform ather through
fmanoal support of budgetary shortfalls due to the transllJon costs and through strategtcally
placed techrucal asSIstance whIch can help With the adjustment process Recogmnon that USAID
alone can not prOVide either suffiCIent funds or all the reqwred techmcal assIStance to aId
government reform efforts IS the ratIonale for the DFA's and NPA modalIty's tenet of donor
collaboratIon The USAID educatIon programs are usually deSIgned m relatIon to other donors
actiVItIes m the sector, and m many cases, are deSIgned as part of a Jomt effort Nonetheless, With
or WIthout other donors, It IS unhkely that all the resources needed to effect all the system-wIde
modificatIons and tram 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 IS essential to expectaTIon of Impacts of USAID's education programs Yet,
there IS a tendency WIthin the agency to conflate USAID a&SlstaIlCe m educaTIon WIth educatIonal
reform Itself, which - gIven the nature of Its programs' goal of supportmg systerruc reform - IS
dIffIcult to aVOId The large, yet non-drrected budgetary support of many of the educatIon
programs mVItes and practically dIctates that the system as a whole be evaluated, even If USAID
support represents only a fraction of the resources needed to operate the system TIns mevltable
overlap IS stnkmgly eVIdent m the program logframes, where - as evaluators have complamed ­
program "outputs" and End of Project Status mwcators (EOPS) attempt to capture the Impacts of
all the myrIad mputs to the system - of government and donors ahke But given so many
mtervemng vanables outsIde the USAID program's control, how do you Judge Its success or
faIlure? If the reform 15 not mOVIng as qUlck1y as pOSSible, IS the USAID program defIcient? If
World Bank funds do not flow as rapIdly as reqUlIed to accomphsh a key actlvIty.;' 15 the USAID
program a faIlure?

The answer to these conundrums 15 not clear On one hand, USAID has "bought mto" the Idea of
reform. If reform IS not happemng accordIng to reasonable lffipact cnterIa, then the program could
be saId to not be accomplIShIng Its purpose On the other hand, If some pOSItive change IS

occurnng, albeIt not as qUIckly as hoped, due to the USAID educaTIon program, then the program
may be domg all that can be hoped of any education mterventIon (project or program) under the
arcumstances

A possible prehmmary step out of thIS puzzle hes m the clear denmtIon of reasonable Impacts tIed
to VarIOUS stages and VarIOUS areas of reform. fu essence, a hterarchy or pyramId of Impacts for
educatIonal reform, based on five years of USAID's program expenence, could be developed to
gUIde or serve as a loose template for program deSIgn, ImplementatIon and evaluation ThIs, of
course, would be amended accordmg to the arcumstances for each country As noted ill the frrst
section, the current Impacts expected of the USAID programs are not reahstIc, but a "codified" set
of process mdlcators has not been offered m theIr place Although many InSIghtful, sensItIve and
appropriate process mdIcators can be denved from program logframes and completed evaluatIons,
It must be noted that m some cases the cntena for detemumng change are vague and ambIguous,
If not patently unclear OccaSIOnally, the educatIon EOPS mmcators are neIther measurable,
obJecbve or venfiable There are mstances m wluch the EOPS mmcators merely repeat the
purpose For ex~ple, the Lesotho program expects to demonstrate "effectIve" MOE structure,
fmanaal management, evaluatIon and plannmg, but offers these goals as EOPS Actual measures
of quantIty or quality are often ouutted Proof of the Nanubia program's success In makmg a
more effectIve basIC educatIon system mcludes a" more coherent, balanced and relevant
curnculum. ", adjectIves whIch should be exphcated Other EOPS lack specthaty EVIdence that
the Uganda program 15 Improvmg the quahty of classroom mstructlon 15 "eVidence of Improved
classroom. teachmg, evidence of contInuous assessment, and eVidence of resources flowmg to
schook" As proof of Impact, these EOPS leave much to mterpretatIon and open to debate as
program deSIgners' rntentIons become distant memones

Tlus lack of clanty can constram the proper and accurate assessment of reform progress and
probable program unpact EOPS mdlcators are deSigned to capture and express In measurable -
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obJechvely verifIable - terms the Impact of the educahon program Accordmg to agency
gUIdance, they are to commUnicate 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 Imphes EOrS should be targeted and expressed by
quantity, qualIty and tImelmess 30 The USAID education program EOPS often devIate from thiS
presCflptIon WhIle lack of expenence wIth both supportmg systemIc educatIonal reform and the
NPA modahty undoubtedly explains, In large part, the opaCIty of some of these mdicators, It IS
arguable that there IS now enough expenence to develop a more precIse set of Impact cntena

Problems of attnbutIon

If change occurs durmg the penod that a USAID educanon program 15 m effect, can It be
attnbuted to USAID support and Intervennon? The quesnon of attnbunon or "crecht" IS one that 15
perplexmg evaluators and confoundmg lffipact analys15 As dlScussed above, the loos€ly
artIculated and partIally understood hnkages In an educatIon system make It ImpOSSIble to ascnbe
clear cause-and-effect aSSOCIatIons between educatIonal mputs and student outcomes LikeWise,
the process of educatIon reform, wluch expenence teaches us to View as a hohshC one, IS not
amenable to Strict control and management, wllich allows Impact to be easily tracked and lIDputed
In addItIon, the charactenstIcs and nature of the NPA modalIty Impede dJIect ascnptIon of Impact
to USAID rnput

USAID's NPA programs ill educatIon - as expressed by performance conmtIons and techmcal
assistance - are pnmarl1y aImed at systemIc pohey and structural reform, rather than at classroom
mterventIons more dIrectly assoaated WIth student-level outcomes TIus emphasIS denves from
DFA objectives of contnbuhng to lastIng and sustaInable change, whIch - m turn - calls for
developmg a sound and effICIent delIvery system, as a pre-eonmnon for better educatIon and an
Improved learmng envIronment In those educational systems In Afnca whIch must undergo
drastIc restructunng to become effectIve, It IS dIffIcult for mIDlstnes to do everythIng at once, much
less tIghtly supervIse the way reform takes place at the vanous 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 learmng, the
currIculum may have to be rev15ed, the books wntten and produced, the systems put m place for
thelr purchase/delIvery/storage, and teacher trammg m theIr use prOVIded Resource and
capaCity constramts WIll undoubtedly llffilt what a muustry (and donors) can do at one hme
Consequently, wl'ule suffICIent bme 15 a necessary factor m producmg results, the conceptual
dIstance between, for example, developmg a lme-Item based budget and Improved student
performance IS great GIven the scope for mtervemng and other contnbutmg vanables, our ability
to IdentIfy and track dIrect effects 15 hnuted

By defImnon, NPA COnsistS predonunately of budgetary support to governments condlhoned on
fulfIllment of performance cntena In theory, changes In the educatIon system and results rn
student outcomes are "plaUSIbly" attnbuted to USAID fmancmg Nonetheless, there 15 a tendency
to force the Issue of attributIon and attempt to lInk these Impacts <hrectly to US dollars Program
evaluators seem to be most comfortable WIth the proJechzed aspects of USAID education programs

Mallagement Systenls lll/cmahonal (1992) HProJcct Dcslgn Process CcurscH
In The LoK'cal framework Ills/mellon Guulc
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where results can be dIrectly hnked and ascnbed to USAID resources In fact, In Gumea the nud­
term evaluation cntIcized the NPA budgetary support approach preCIsely because It was
ImpOSSIble to develop an USAID dollar reform calculus

Fmally, the NPA pnnciple of donor coordmatIon complIcates dIrectly credIting USAID WIt..~

speCIfIc reforms and student outcomes The Idea IS that, unaed, donors can exert more mfluence
and leverage greater change by governments and theIr rrunIstnes of education than the mdiVIdual
donor assIstance program could do Complementary programs and "pooled" budgetary support
funds will prOVIde sIgmfIcant Impetus and mcentIve to reform. As IS ObVIOUS, Jomt and
contnbutmg donor programs make It exceedmgly dIffIcult to wsaggregate mfluence and attrIbute
change to one particular donor When mulnple donors are provIdmg budgetary support a smgle
donor can hardly be selected as umquely responsIble for change LIkeWIse, when one donor IS
proVidIng budgetary support and another techmcal aSSIStance, It IS not fau to attnbute
Improvements to the techmcal 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 senes of textbooks, but It may have been
USAID and World Bank budgetary support funds which allowed the government to fund the
textbook development umt, develop the productIon and dehvery systems and fund the purchase of
new books A hohstIc approach to educanonal reform and donor coordmatIon may sImultaneously
promote educational reform and rob the mdIvIdual donor of Its glory

Donors also notOrIously suffer from myopIa m the scramble for credIt Although the dollar fIgures
gomg to education m AfrIca are unprecedented m USAID's history, these do not begm to cover the
cost of operatIng educational systems Even when coupled WIth other donor contnbunons, the
relative amount of external fmancmg as a percentage of overall recurrent educational resources IS
small, ten to twenty percent 31 In VIew of these fIgures, It 15 hard to argue that Impact can be
SIgmhcantly attnbuted to any donor

CONQ.USION

Accountability and reportIng mca...ungfullmpacts are the by-words of USAID's NPA programs m
education Iromcally, the current apphcanon and structure of the NPA modahty may militate
agamst these very precepts FIrst, the mterpretatIon of NPA as a modahty reqwrmg httle, If any,
techmcaI aSSIStance IS behed by the tremendous data reqUIrement to pamt a pIcture of educanonal
reform at Its VarIOUS stages and the usually fragI1e or nascent InformatIon systems exIStIng m the"",AfrIcan countnes targeted for aSSIStance Second, the exIStIng mtemal reportIng systems
estabhshed by the agency and the AfrIca Bureau are not geared to capturmg the mynad mdIcators
of meanmgful change m an educatIon system. ThIrd, confusIOn over USAID's role m educanonal
refonn, the extent of Its control and responsIbility for producing reform unpacts, and the mcetIes
of attribution tend to SImultaneously mfIate expectanons of what Its support programs can achIeve
and deflate or deprecrate the Impacts It has contnbuted to by eIther not recogrnzmg system-level
Impacts or not bemg willmg to take credIt for a Jomt effort In combmatIon, these practical

lJ
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problems of Impact assessment and accountIng can conspIre to make the NPA modahty mtractable
and unWIeldy as a means of support and dlmIrush appreCIatIOn of the achIevements that the
educatIOn programs have already wrought

The potenhal for dlsappomtment and dissatIsfactIon wIth the educano'1 program.:; and the NPA
modahty, however, can be alleVIated If several rrusapprehenslOns are corrected SpeCIfIcally

• Up-front recogrutIon that the heavy data demands to morutor and assess Impact of systenuc
educatIonal reform wIll require ample techmcal assistance In statIstIcs, fmance and testIng
areas to prOVide for both reportIng and capaCIty buIldmg,

• Agency reportIng systems should be amended to conform to and reflect held and program
reahtIes, speCJ.ftcally both formatIve evaluatIons and the API system should emphaSIZe and
mcorporate more system-level Impacts,

• A "codIfied" lIst of mearungful system-level Impacts should be compIled, based on program
experIence to date, to gwde future program deSign and evaluatIon efforts and enhance our
understandmg of the educatIonal reform process,

• RecogrutIon that an USAID educanon program IS not synonymous With educatIOnal reform
Impact may not be occurnng for reasons other than the madequate program deSign and
Implementabon, and wmch may not be With USAID control to remedy The deCISIOn
questIon would then not be How do we amend thts program? but rather Should we be
attemptmg to support educatwnal reform m thtS country?, and

• Acceptance that Impacts resultIng from a Jomt program are as credttable 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 m deSIgn, mIsleadIng Impact reportIng, faIlure to recogruze and appreCIate
real Impact The danger IS that the new approach to systemIc :cform and the assocIated NPA
modahty be unfairly discredited and Jettisoned because of an Incomplete understandmg of the
process and dynamICS of educatIonal reform In many of the eleven educatIon programs, there IS
sohd eVidence that major reforms are takIng place and that changes are bemg mamfested m
Important ways, wch as more favorable teacher-student ratIos, student-textbook ratIos, better
tramed teachers, etc It IS 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, m order to
accurately gauge the success of USAID's mterventIons m educatJ.on m Afnca, agency pnnClpra medra
concernmg educatJ.onal change must be reVISed, and expectatJ.ons of Impacts must be congruent
WIth the reahtIes of the process of educatJ.onal reform InterpretatJ.on of program Impact and ­
ultImately - the favorable assessment of the agency's approach to supportIng system-wIde change
In educatIon rests on a shared understandmg of (a) what educatIonal reform IS, (b) how It takes
place, at what levels and m what sequence, and (c) what IS a reasonable hmeframe As long as the
Agency contmues to look zn the "wrong" place for change (t e, at the student level), the less lIkely It IS to
understand and appreczate the postltve educattOnal changes tts programs have helped bnng about
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ASSUMPTIONS OF THE NPA APPROACH

The sharp Increase In USAID's fmanoal support for AfrIcan basIc educahon smce 1988, coupled
WIth the move from projects to budgetary support for pohcy reforms, represents a major sluft In

the Agency's program ThIS shIft reflects the Judgement of many bI-lateral and muin-lateral donors
that Afncan development 15 held hostage to the weak state of baSIC educahon, and that what IS
needed is econOmIC support for nahonal sector pohcy reform. USAID's contnbuhon to tlus
mternational perspechve, and the mandate from Congress to focus on Afnca, and specIfIcally on
baSIC educahon, led to the expanslOn of the Agency mto basiC educanon m seven countnes where
previously it had no expenence m the sector USAID mcreased fInanoal support to educahon
from less than $SO nulhon to $388 nulhon m a two year penod, and mtroduced the NPA
modahty for leveragmg pohcy reform

NPA can most Simply be defined as the proVlSlOn of conmhoned budgetary support, coupled With
some techru.cal ass1Stance and an ongomg pohcy dlalogue and performance review process The
utility mflus approach as a means to support educahonal reform 15 based on a number of
assumptIons, some of wmch are imbedded m our understandmg of how educahonal reform takes
place, and some of wluch concern USAID's role m that process as expressed m the deSign of Its
education programs

Assumptions about the Pohcy EnVIronment

a The eXisting education pohcy enVIronment IS tractable, and can be improved through
better advice and the mtroduchon of rational systems

The educabon system IS embedded m the larger sOCIety and educabon reform. 15 shaped by macro
soao-econonuc condIhons These condIhons mclude the polItical factors of democrahc
governance and parhapahon, economic factors mcludmg the level of poverty, rates of growth (or
declme).. the nature of produchve achvlty and employment, and the degree of publIc control vs
open markets, SOCial factors such as populahon growth, health and nutrlbonal status, degree of
ethrnc and lmgwshc diverSity, and degree of soao-econOmlC eqwty between and Wlthm soaal
and ethnic groups (e g gender eqwty, mlnonty group parhcIpahon), and cultural factors
mcluding values, rehglOus onentahon, and Ideology These factors are neither stanc nor
homogeneous Wlthm a country

Although these cenmhons are outside the drrect mfluence (m the short term.) of educahon sector
reform.. they profoundly mfluence It. For example, whJle it 15 clearly desrrable that a pohey
dialogue on baSIC educabon should mvolve persons at all levels m the soaety, a non-democrahc
and meqUltable pohbca1 system will dlmInlSh the scope and quality of th15 process In countnes
where the economy 15 m declme, the educabon system cannot sustam a large scale reform The
declm.e not only shrmks the real value of recurrent budgets (affectmg the supply of mstruchonal
matenaI and the real value of teachers' salanes) It also leads to mcreasmg underemployment,
undemumng confIdence m the value of formal educatIon

The assumphon that educahon sector reform pohaes can be more 'rahonal' should not overlook
the politIcal and contextual reahhes that lead governments and bureaucrats to make the deCISlOns
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tlx Ydo l' Undoubtedly the offer of fmancmg from donors, coupled with conditionalities related to
pohcy reform, often persuades MlnIstnes of Educahon to claim support for a reform whIch they
otherWise rrught not promote

b MeanIngful polIcy change IS expressed through budgetary allocatIons, and the prevalhng
patterns of resource allocatIOn are what need fixing

Poltey pnonhes are reflected m how a government apportions funds mter- and mtra-sectorally
The ImplIcit hypothesIS IS that the eXlshng pattern of resource allocatIon In eIther meffIclent,
meqUltable, or both, and that reform m the sector depends on adJusnng those allocahons to obtaro
the "nght" or "desIrable" nux Trus ImplIes that someone knows what the fIght nux IS The
dommant parddlgm of the last decade has been that soaal rates of return are highest for pnmary
educatIon (and especIally for grrls) so governments should shift resources to prunary and away
from higher educahon Beyond thts general pnnaple, rules of thumb and regIonal averages have
determIned what percent of the budget should go to educahon and WithIn educahon, to pnmary

From the perspectIve of a model of systenuc educatIonal reform, tlus assumptIon represents a
necessary but not suffIClent condlhon for pOSItive change Whtle the current Judgement of pohey
analysts IS that baSIC educatIon must receIve a larger share of educatIon resources m most Afncan
countrIes, thiS m Itself IS but part of a comprehensIve approach to acluevmg Improved access and
learmng The pomt IS that It is not Just more resources that are needed m the sector, but that the
management of these resources must lead to better results m the schools and classrooms

c Reform IS deslfed by governments, the objectIves of that reform are clearly defmed, and
key stakeholders, donors (mcludmg USAID) and the government share these objectIves

Reforms ill baSIC educahon reqUIre a comrrutment not only from the sector, but at the natIonal
level Tlus must flow from an apprecrahon of the central role that human resources play m the
country's development, and the strategIc lIDportance of basIC educatIon WithIn the area of human
resource development (Crouch, 1993) EducatIon pohcles, InstItutIonal processes and fmancmg are
embedded WIthIn general government functIorung The processes of budgetary allocahons and
personnel pohoes and practices are not governed by sectoral IIUlUStnes, but by pohtIcally central
instItutIons such as cabmet, the Muustry of Plaruung and Fmance, the CIvIl ServIce COmmISSIOn,
etc

The degree to wluch those WithIn the educatIon system - from the schools to the central rnuustry­
are clear about t1}e reform pohey IS a good test of Its effIcacy Wlule the pohey enVlfonment and
central government proVide the context for educahon reform, the reform needs the leadershIp of
key actors WithIn the Muustry itself (CraIg, 1990, Havelock and Huberman, 1977)

MuustrIes of EducatIon, at central and local levels, have not been notably successful as managers of
reform The bureaucrahc culture tends to reward those who mamtam an eXlShng order, not those
who are Innovators (CraIg 1990) The questIon IS how to develop an orgaruzahonal clImate that

11
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ReallocatIon offillanang In Mall away from over substdtZed lugher educatIOn to underfllumccd pnmary may seem ratIOnal lIZ

tenns of equIty and effiaency However tlze death of a prevIOus educatIOn minISter at the IUll/ds of rebt!lllous UIIIlH!rSlty studazts
creates a dlSmcentrve tlze present mllllster WIll find hard to Ignore
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rewards key players for effectIvely managmg and sustammg reform ThIS IS not an absolute
condibon, but a dynarruc one are thmgs getbng better or are they gettIng worse? If the latter, it IS
arguable that external assIstance IS wasted

In addItIon to the key role of conbnUlty ill central leadershIp withm the rrurustry, a number of
features charactenze an effecbve educabon sectoral reform pohcy

• IS based on thorough knowledge and analysIs of the sector,

• It embodIes contemporary theory and knowledge of the learmng process,

-
• It IS consIstent WIth and supported by macro-econOInlC and government human

resource pohoes and fInanoal support,

• It reflects SOClal consensus, and seeks parbopahon of those who will be affected by
and those who will Implement the reforms (espeCIally teachers),

• It IS communIcated to stakeholders and the pubhc usmg vanous channels, languages
and forums

The vahdity of the assumpnon that the obJechves of an educahon reform are estabhshed, known
and shared by government and key stakeholders (mcludmg donors and DSAID) IS open to doubt
for many countnes Yet It IS cnhcal that there be ownership and leadership of the reform Witlun
government and the sector for the NPA approach to be workable

d InshtutIonal capacIty can be developed sImultaneously WIth the ImplementatIon of a
reform program

A clear mamfestahon of systemIC reform IS an mcreasmg numstry capacty to translate broad pohey
mtents and resources mto strategies, plans, programs, budgets, procurement and dIStrlbuhon,
accountmg, supefV1SIon, and systems for morutormg , assessments, and evaluahon Tradlhonally
these funchons, where they eXisted, have supported a process of system expansIOn and
mamtenance They mevitably need to be reonel1.tQd to support a process of reform.

The NPA approach's emphasIS on resource allocahon Imphes an assumphon that the development
of Inshtuhonal capaoty IS less an ISsue than the budget Wlule concessIOns are made m programs
for some Inshtunonal development (prOVided through technIcal asSIStance and trammg), It IS
further assumed that the demands of managmg adchbonal resources prOVided by the mcreased.
budget can take place SImultaneously WIth attempts to develop aclrrumstrahve, managenal and
technIcal capaches Or, to put It another way, It 15 assumed that the lack of certaIn capaClbes
does not Jeoparchze the ability of the sector to responsIbly manage adchhonal fInances 33

The key conslderahon IS the match between the management reqwrements of a program and
Inshtuhonal capaCIty Frequently program objectIves exceed management capaoty, leadmg to

Tlus IS most clearly evuJent In the area of budget and jinanaal management Bellin IS an example ofa program that mtroduces
additional non-salary Tesources to the educatwn sector willIe sImultaneously attemptmg to develop procedures and praetzces for
accountability Virtually from scratch
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meffiCIency and frustratIon (Rondmelh, 1990) One strategy I~ to allow for the process of staff
development and learrung m the Implementation of reform polICIes, rather than assummg that the
organizatIon can llnmediately unplement a new program on a large scale (Senge, 1990) ThIS
strategy takes far more tIme than 15 usually prOVIded for In program deSIgn

The assumptIon that mshtutlonal capaCIty can be developed SImultaneously WIth poltcy reform can
be valId where capable mstItuhonal leadershIp IS In place, and the mstItutIonal culture doesn t
block learnmg and transformatIon It reqUIres a carefulmstltutlonal analYSIS to determme If these
condItIons eXIst, or are emergmg

e Changes In pohcy wl1llead to changes In the behaVIOr of institutions and staff wlthm
the sector, and Will result In student-Ievellrnpacts

The fundamental assumptIon of USAID's approach to educatIon reform 15 that through mcreased
resources to baSIC educatIon, coupled Wlth unproved capaClty of educabonal sector mstItutIons,
sustamable mcreases m access to and quality of ed1,1cahon are acluevable 34 It appears reasonable
to assume that Improved management and operatIons of educatIonal mshtutlons and services w1l1
lead to more effICient use of resources What 15 diffIcult to prechct IS the Impact tlus Will have at
the classroom and student levels

An llnportant conceptIon of the role of pohcy and central planrung IS that It creates the conditIons,
sets standards, and prOVides the resources for school level reform Withm those conditIons
responSibility and mcentIves can be used to encourage qualIty schoolleaderslup and quahty
teaclung (Wmdham, 1982)

One of the charactenstIcs of an educatIon system 15 that It 15 "loosely coupled", It does not respond
to a set of mputs m a predictable way (Monk 1992) Centrahzed attempts to reform systems by
Simply provldmg more matenal mputs and trammg are unlikely to succeed unless nurustnes
recogruze that schools are largely self-contamed, autonomous SOCIal systems and that, WltIun

schools, classrooms further InSulate the learnmg process from outside mfluences 35

The responSibility for deslgnmg and ImplementIng program mterventIons can be orgaruzed at
central, regional, d15tnct and at school/commumty levels The locatIop of powers and
responSIbilItIes over resources and personnel 15 a key polIcy ISsue It relates to the capacity of
national, regional, dIStnct and school levels DecentralIzatIon, a common feature of a number of
the AID supported educatIon reform programs, does not necessanly Improve educational servIces ­
those at the lowet level need to gam the capaCIty, the gwdance and the resources and mcentIves
to stImulate reforIn at the schools (WIlliams, 1993 and Wmkler, 1993)

The assumptIon that instItutIonal changes WllllIIl.prove school-level performance 15 central to the
NPAIAID approach to educatIonal reform The knowledge base on educatIon change, and the
expenence to date m AfrIca, suggests that at the fIrst stages of reform changes at a school level are

Early results from some NPA programs IIldlcate that part of thIS assumptions appears valul In Gumea Improvements lP1 the
mechanISms and practIces governlllg delegatIon of budgetary credIts to the ,"tenor have led to resources bemg avazlable for
Improvements '" CUlssrooms Wlrether tillS Will transUlte znto tangible Improvements," leammg IS the aspect of the assumptwlI
that remains to be detennmed

See Henl!VCld (1993) HaIUlk (1992) Havelock (1973) and Hubernum (1984)
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not eVIdent, that mstltutlonal reforms themselves take some time to evolve, and mstItutIOnal
change itself must evolve effectlve strategres to manage and support school qualIty, Improved
learrung, and reachmg children who are out of school

f The nature and rate of pohcy, mstItutIonal and people-level changes can be defmed and
predicted at the deSign stage, and real changes wIll occur durmg program hfe whIch can
be observed and measured

SIgmflcant reform of SOCIal servIces 18 not a routlne aCtiVIty m any country, and certamly not m
AfrIcan states Educaoon reform may follow a vanety of paths, seldom workmg 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 generahzed to become system pohcy Tlus approach has m
some cases led to sustamed, systeffilc reform. 36

The phases unphed by the NPA approach as It currently IS conceIved mvolve

• Conducbng pohey dialogue to engage key stakeholders, carrymg out a sector assessment
and targeted research, negohatmg pohCIes and strategies, and arhculahng and 'markebng'
the pohcy reform.

• Developmg the plannmg, fmancmg, orgamzmg and management capaCity to unplement the
reform pohcles TIus generally mvolves the reorgamzahon, or the estabhshment, of new
umts and the development of new functions, staff and procedures The selectIon of
appropnate leaders to these umts and the trmmng of staff are mwcators that real
ln5htuhonal change IS underway

• Inshtubonal and program development 15 typIcally undertaken SImultaneously With
capaCIty bwldmg (assumption e) ThlS often IS problemahc as m cases where techmcal
aSSIStance staff have no counterparts (smce they have not been appomted or are away on
trmmng) WIth the result that the TA staff do the actual program work - developmg
mformatlon systems, curnculum, assessments, trmmng ThIs can actually have the effect of
weakemng 1n5htutIonal capaCity (See World Bank, 1993) However, the altematlve 15 a far
more modest process of reform, coupled With a longer bme frame for mstltubonal capaCity
bUlldmg

• These pohcy, msbtuhonal and program changes lead to changes m the schools School
reform 15 ultImately the most unportant acttVlty of an educabonal reform. Fullan (1989)
summanze'S the dtmensiOns m the process of school change as follows

On-gomg m-seIVlce trammg at the sch.oollevel, coupled With contInued superVISIon,

School-Ievelleaderslup m developmg appropnate mstrucbon,

A clear process for IDItlatmg and carrymg through plans,

For example there IS the enS/! of the Bangladesh Rural Advancement Ccmmlttee (BRAe) rural pnmary sc1zoo1 program dest;nbed
In Ahmed (1993) and Escuela Neuva In Cclumbza (sec Sdzufelbem 1992) In Guatamala USAID IS supportmg a program
modelled III part on the Escuela Neuva approach
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MOnltonng and problem-solving starting wIth the chlldrens' learnmg

DIrectIon, commItment and support from the regIOnal level

An Important charactenshc of an effectIve school IS that the staff, sometImes WIth the achve
parhcIpahon of students, playa role in defmmg and pUlling mto prachce those elements that
characlenze their concept of school quahty 3-

These school reform achVlhes presuppose that a favorable pohcy enVlfonment and resources are
10 place to support school reform At the least this requIres that staffmg, facilItles, matenals,
communlcatlons and mcentlves are prOVided to the schools from the natlonal, program, and
reglonallevels

Only With changes at the school level w111 cluldren benebt from the mcreased fmances, the
Improvement of mshtutional capaaty, the plannmg, programs, re'sources and trammg The
result of thes.e changes m the system 15 mtended to be a lugher number and proportIon of cluldren
entermg school, completmg the baSIC cycle on tIme, and gammg the competenaes and knowledge
deemed Important These results - given a realIstic hme frame for polIcy dialogue and the
InstitutIonal and school level changes - are long term, up to ten years If the reform goes
smoothly If the strategy mcludes reform at selected schools SImultaneously WIth pohcy dIalogue
and mstitutIonal reform, there can be a gam on the tlme for changes to be observed But
SUStamable, systenuc change IS not pOSSible m 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 obtamed IS a function of the
amount of fmancmg prOVIded

In the lOgical framework of all but one of USAID's educatIon NPA programs the most Slgruhcant
Input IS the annual dIsbursement of budgetary support The prOVISIOn of tlus fmanang not only
pernuts the government to mcrease non-salary expenditures for pnmary education, It also affords
USAID a vOIce m the dlscusslOn of pohcy optIons USAID,s prerogatives (wluch, as stated above,
are assumed to be shared WIth government) are expressed m the performance condItIons wluch
govern the release of funds It 15 assumed that tlus mecharusm (releasmg funds only when
conditIons are met) helps the government Implement the pohcy deaslOns reqwred to puot Its
reform Inherent J.!l the Agency's reqwrements 15 the assumptIon that the amount of dollars bemg
dIsbursed should correlate posItIvely With the amount of reform occurnng m the sector, as well as
With the value of the benefIts the reform produces Tlus further ImplIes that there eXISts some
threshold level of fInancmg below wluch change 15 not pOSSIble

An Important aspect of this assumptIon IS the relative contnbutIon that AID funds make toward
the total fInanCIng of baSIC education, both from other donors and from the government budget In

J1

C I ES

A quotaholt from EvallS (1993) highlights tillS ~No one should exped teJldzers to embrace uieas tlzat they dullt t deve/ap that they
gl!llerally oppose that lzavc prevzously fazled and that reach them as competlllg sets of unreJl/l5tlc alld unfair 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 38

The condItion under willch flus assumption IS valId, based on the prelmunary expenence of the
NPA programs, IS that Government Itself, at the level of pohticalleadersillp, VIews the
condlhonahties as supporhve of Its own reform agenda Where this IS not the case, the assumption
does not hold, and the focus on mE'ehng the letter rather than the spmt of conditionahty to ensure
the release of a tranche becomes counterproduchve 39

Donor CoordmatIon

The efforts of other donors and the nature of theIr asSIStance play an unportant role m detemumng
how successful USAID's NPA programs can be The eVidence IS dear regardmg the success of Jomt
USAID NPA and World Bank Educahon Sector Adjustment Credit efforts Gwnea and Lesotho
have illustrated how With coordmated Implementahon of pohey dialogue and condIhonahty, the
whole IS greater than the SUIn of the parts The two agenoes have had mutually remforcmg
condIhonahhes and have worked together to mamtam the pohey dialogue With government as well
as to conduct performance reVlews

Slffillarly, where donor modahhes are complementary, government reform programs have been
greatly aIded ThIs has been the case With USAID and the World Bank m Uganda and Ghana, and
With USAID, the World Bank and the French m Gumea In these cases, donors are not usmg the
Identical support modahty, but have coordmated theIr fmancmg, techmcal asSIStance, and pohey
mput to ht mto a government strategy and to support or complement each other

Conversely, disagreement among donors and divergence of approaches can dIlute efforts at
suppomng educahon reform. ThIS has been the case m Mah, where the World Bank and USAID
have not agreed on government comphance With condIoonahty In Benm, the World Bank and
other donor delays ill defrnmg theIr support programs has left USAID stretched beyond Its means
In terms of techmcal asSIStance, and beyond Its mandate whtch IS hmtted to the pnmary sub-sector

ThIS last example raISes the Issue of whether USAID can (or should) unplement NPA as the
approach to supportmg sectoral reform If no other donor, and especrally the World 'Rank, 15
Involved at the pohey level IndIcahons are that the effecnveness of USAID's program 15 greatly
compronused under these CIrcumstances For one, USAID's mterest and mandate 15 hmtted to
baSIC educahon, whtle sectoral reforms encompass all levels of educaoon Thts IS a cnhcal15sue m
terms of mtrasectoral reallocahon of resources Furthermore, If a government 15 assured of
proJectIzed asslstat\ce from other donors suffioent to make a show of acoVlty ill the sector (schools
bemg bwld, trammg programs unplemented, cars and eqwpment purchased), then willmgness to
make the hard chOIces Inherent ill pohey reform and comphance With condIhonahty 15 subverted.

In Ghana the PREP tranche release of $7 mIll per yeat IS about 8% of the pnmary educatloll recurrellt budget The World Bank
In Ghana rs provuilng an average of S13 nnll per year from 1994 In GUinea

The case of Namlbuz IS IllustratIVe of the problem colldltlO1lQllhes can cause There a letter ofgovernment optImIStic mtelltwllS

for mstltutlonal reform became colldlhonalltleS Gavenlment s failure to meet llli of Its expectatIons - although It devoted a
considerable amount of techlllcal assrstance to document Its efforts to meet the conddumalUleS - caused AID to Wlthlwld fu7¢s
Government has now requested that AID provuIe Dilly project support
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Thle, Ie, In contrast to the leverage two or more donors can exert when they CO-Implement pohcy­
based programs of assistance based on a genume natlonal directed reforms

b All of the actors wlthm USAID share the same VISIOn of the objectIves of a program of
<;upport, mterpret consistently program strategies and condltIonahty, use the same
language to artIculate expectatIons, and work complementanly to remforce program
ImplementatIon

While this ac:;sumptIon may seem self-eVIdent, It IS worth emphaslzmg because expenence has
demonstrated that the InCOnsIstent mterpretatIon of obJectlves, techmcal terms and Internal
bureaucratic operahans have made It d.IffIcult for the Agency support to contrIbute posItively to
the Implementahon of governments' programs of sectoral refoml

c The process of change and the pattern of resource allocation obtamed under an NPA
program wIll continue In the absence of external fmancmg and condltIonabty

• I

The Issue of sustamabIhty boIls down to tlus assumption Whether or not t1us hypothesIS 15 vahd
depends to a great degree on whether or not many of the prevIously dIScussed assumphons also
hold For example, If the government truly deSIres change, If Its objectives are well defmed and It
has IdenhfIed the pohcy options It wIshes to pursue, and If the education sector InstItutiOns can
develop the capacIty to Implement those ophons, then the odds of this £mal assumption holdIng
are greatly Increased Where the converse holds, then the Agency's assumphon that NPA can
lead to sustamable reform IS probably wrong

REVIEW OF LESSONS LEARNED

USAID's mcrease m fmancmg for baSIC education, and the shtft to support systemIc educational
reform are posItIve steps for human resource development In Afnca Yet, the scale and nature of
the programs have tended to overwhelm Agency and host country capaaty for program deSign
and management of the ImplementatIon of reforms The realIty of Agency fundmg and
management have meant that there has been relatively httle tIme for sector assessment, pohey
analysIs, publIc parhapahon m polIcy d.Ialogue or negotIated strategtes for reform.40 There has
been a tendency for Agency deSign teams and governments to claun that a pohey reform 15 m
place, and that USAID's program will SImply support that reform, and through conditionalIties
ensure that It IS Implemented USAID deSign teams have typICally had to carry out assessments
and complete prlJgram deSIgns m two mISSIOns each of four to SIX weeks Major gaps m
InformatIon eXist, but there 15 not tune dunng the desIgn to remedy tlus The most senous of
these gaps are

Lack of adequate host-country led sectoral pollcy analySts, and stakeholder parttczpatton
tn negottahng refonn strategtes and planmng

It sllould be noted tllat In mallY of the coulltnl!S natwllal polIcy revli!WS and riform were underway pnor to USAID 5 prosrnm
dl!Sl~'" III Nall/lbUl Bell/n GUllleJI Ghana and Uganda tlrere were Slgtrificclllt natumal efforts to tkvclop and mtu:u1ate reform
programs
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Lack of coherent, comprehenswe, or accurate tUlle senes of baselme data (by gender and
regwn) on populatton, enrollments and repeaters, academIc performance, stafftng, matenal
l1lputs, fmancmg, and actual expendItures

Lack of orgamzatlOnal analysIs, assessment of l1lsfttutlOnal capaCIty, and tnstltutwnal
..efonn strategtJ, lmked to per<;onnel poltcles and mcentzves

Ignonng these gaps at the desIgn stage tends to reInforce the weaknesses of the system Yet
there IS typIcally not enough tlme for a desIgn team to "hx" them, so they tend to be
underemphasIzed or Ignored Problems then come at ImplementatIon when the pohey IS not
supported, the data and systems for momtorIng change aren't there, and the mshtubonal capaCIty
fOl leadmg reform 15 lackmg Speaftc problem areas that have been noted In thIs reVIew mclude

Pohcy Context

Program deSlgIlS neglect careful macro.-Ievel analysIS The assessment of governmental
econOmIC, pohbcal and human resource conrobons and pOlICIeS., and the mstItubonal
capaCity to Implement those polICIes, IS seldom exammed crItICally m desIgn documents

DeSIgn documents often claIm that there 15 a sector reform pohcy m place Without
analyzmg that pohcy Its source, Its technIcal competence, Its feasIbility, and Its leaderslup
and support
Sector studIes and deSIgn reflect an agenda, an onentahon, a language (agency key words),
and a process that 15 largely donor deternuned, rather than host-country drIven. The
process of stakeholder parbCIpabon In cnbcal deSIgn strategies and deCISIOns 15 mInlmIZed
or excluded due to Agency hme pressures

InstItutIonal Capacity

Instltubonal capaCIty IS seldom analyzed m depth SpeCIfIc weaknesses are addressed m the
deSIgn, but the pohey 15sues that contrIbute to that weakness are often Ignored ThIs leads
to an ImphCIt overeshmabon of msbtubonal capaCIty to manage reform, and an overly
optlmIsbc scenano for the scale and bmmg of InstItubonal performance and reform
Insbtubonal development takes COmmItted and competent leadershIp, a reasonabl~

personnel pohey, management trammg expertISe, and bme

USAID mtervenbons focus on nabonal/numstry level pohcy and msbtubons ThIs tends to
remforce c~ntr15m, rather than reform strategies workmg at the school and commumty level
Deconcentrabon IS often advocated on pnnaple, although It 15 NOT a sufhaent strategy for
school level reform

SpeCIfic areas reqUIred for the reform ( strategic plannmg, budgebng and accounhng,
orgarnzabonal development, EMIS, student assessments, teacher and staff m-service
trammg, superviSIon, curriculum development and matenals deSign, procurement and
dlstnbubon, held research and program evaluatlon) reqUire considerable techmcal
knowledge, skIlls and expenence, and also need localleaderslup and ownerslup Programs
underestlmate the dIffICulty and tIme to aclueve thIs
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StrategIes fOf developmg communIty / school level reform are not articulated In program
deSIgns such measures as local trammg coupled to Incentives/rewards, commumty
partiCIpation m school support and functlOrung, pIlot projects on ImprOVing Instruction With
sIgnrficant local mput In deSIgn The consequence IS that there IS httle attention to the
Implementmg reforms mvolvmg commurutIes, teachers and schools

MeasurIng Impacts/EvaluatIon

There IS a lack of measures and indIcators in place to track pohcy changes, instItutional
and school-Ievellffiprovements, access, eqUIty, mternal effiCIency, and learrung
acluevement Buudmg the government's msbtutIonal capaaty to acquIre and report these
mdIcators IS# when orgaruzabonal condItIons are favorable, at least a three to hve year
aCbvIty (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, assummg sufhaent,
capable staff are In place at the outset)

The role of the USAID program m bnngmg about reform tends to be overemphasIZed ill

relatIon to governmental and other donor mputs and actIVItIes The deSIgn thereby tends to
make unrealIstIc claImS about the Impacts attnbutable to USAID mputs The mark of
success for systemIc, sustamable change IS that government takes the leaderslup,
responsIbIlIty and credIt for pohcy change and InnovatIon

These weaknesses are the consequence of a rapId expanSIOn by the agency mto relatIvely unknown
terram - sectoral pohcy adJusbnent - on a large scale, ill countrIes where USAID had no pnor
sectoral experIence They are what mIght be VIewed as the datum for orgaruzatIonallearnmg ­
expenence that can Improve contInumg support for AfrIcan basIC educatIon

CONCLUSION

ThIS crItIque of USAID's non-project aSSIstance strategy for support to educatIon reform IS strong
preCIsely because the strategy IS worth Improvmg It represents a sigrufIcant and Important
advance on the pnor project appI.Jach to supportIng educatIon development There are
encouragmg examples of where USAID program support has led to educatIonal Improvements at
both the systems- and student-levels Our expenence WIth baSIC educabon In AfrIca has
demonstrated that It IS pOSSIble to leverage Important pohcy and mstItubonal changes through
NPA That success depends on the degree to wluch the assumptIons and weaknesses deSCrIbed
here are addressed m the relatIonslup between USAID and the host government, WIth other
donors, and In the deSIgn and ImplementatIOn of the programs

Whether and how the successes at the polIey and mstItubonal levels are translated mto changes at
the classroom level, and m the deSIred student outcomes of greater and more eqUItable access to
better qualIty educatIon can only be answered m the longer term In the short-term, we have
learned the followmg lessons about the valIdIty of the NPA approach

• The polItIcal and econorruc context deterrrunes what an educatIon reform program can
expect to achieve Where government COmmItment to reform IS strong and a sectoral
strategy IS well-defmed, NPA works because key polIcy and InStItutIonal changes have
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already been IdentIfIed Where conumtment 15 not strong and a sectoral strategy has not
been developed by government, NPA has not worked well and USAID has reverted to
proJectIzed actIvIty m the educatIon sector The analysIs of thIS context should lead to
Improved desIgn decIsIons when and where USAID should support reform, the chOIce of
and amount of non-project and project assIstance, the type of fInancmg mecharusITIS, and
the content, structure and management of performance condItIons

• Donor collaboratIon m support of a contInuous process of pohcy dIalogue for leveragmg
reform. IS an effectIve, and perhaps essentIal, strategy

• CondItioned budgetary support has leveraged Slgmftcant changes In resource dIStnbuhon
WithIn education sectors ,41 but whether these new levels of financmg for basIC educatIon
are sustamable Without continued outsIde asSIstance and/or pressure 15 still an open
quest10n

• Budget allocations reflect government pnontIes (and/or the pressure of conmtIonahhes
from donors) However for those allocahons to result m lmproved educahonal servIces,
mshtuhonal capaCIty must be related to reform prIontIes and strategy Unless the
mshtutIons responsIble for planrung, progranumng and expendIture management can
perform these functIons, actual use of budget allocatIons WIll not correspond to reform
polIcy pnontIes An adequate tIme frame must be allowed for the development of
mstItutIonal capaCIty

• Improvmg the mshtuhonal capaCIty of the educatIon bureaucracy at central and regIOnal
levels 15 not an end m Itself Increased capaCIty for planrung, budgetIng, currICulum. deSIgn,
procunng, dIstnbutIng, accountIng, etc 15 necessary but clearly not suffiCIent for educatIon
reform A focus on the school and on more effectIve student partICIpatIon and learnmg
must be addressed explICItly by the reform, and by the process of mstItutIonal capaCIty
bUIldmg

• An overall framework of reform IS needed wmch explICItly recogruzes that changes at
pohcy, mstItutIonal, and school-commuruty levels IS a phased plOcess, for whIch
appropnate md1cators are needed to track program effectIveness along the way towards
student-level outcomes TIus process IS management mtensIve, demands on-gomg pohcy
dIalogue WIth government and donors, and reqUIres substantIal techrudil aSSIStance for
mstItuhon bUIldmg

4'-

Butldmg on Its expenence With educatIon proJects, and m response to the dommant themes m the
development fIeld and the Agency m the late 1980s, USAID undertook a radIcal shIft m ItS
approach to supportIng educahon m Afnca The de&rung charactenshcs of that shIft focus on 1)
government-led systemIc reform, 11) admInlStratIve, managenal and techmcal mstItutIonal capacrty
bUlldmg, and lll) central budgetary support The mam objectIve of thIs new approach was to find
a way to aSSIst educatIon systems 50 that Improvements m access, eqUlty, quahty, and effiCIency
would be sustamable

..

Cl ES

See DeStefano and TIetJen Budgetarlf Impad ofNPA 1II the Educatron Sector A ReVIew of Four Countnes USAID 1993

PAGE 68



PAR T 4 Is N PAW 0 R KIN G ? L E S SON S LEA R NED

To conclude that USAID s non-project assistance approach has 10deed led to sus tamable
Improvements 10 AfrIcan education systems would be premature However, as shown m Part 2/
there Ie; compell1Og eVidence that tlus approach IS produc1Og tangible results The durabIlity of the
gaIns m access to and quality of prImary education already mamfested In some cOW1tnes WIll
depend on the success of efforts to bUIld the capacity of the responsIble Afncan Institutions It also
depends, as does development m general In Afnca, on the success of macro-econorruc adjustment
10 layIng the foundation for sustamable growth m Afncan econOmIes Increases In the fmancIng of
non-salary Inputs for baSIC education, a pnnClpal aspect of USAID-supported reforms, wIll be
partially offset by gams In effICIency anticIpated from better management of resources and a better
functlonmg education system However, the sustaInability of greater resource allocatIons and
expendItures for pnmary educatIon IS ultImately hostage to overall econorruc performance,
responsIble pubhc sector management, and the mamtenance of baSIC educatIon as a pnonty sector
Many of USAID/s, and other donors', general efforts m Afnca are geared towards addressmg the
fIrst two of these constramts The non-project assIStance approach to supportIng baSIC educatIon
has perhaps had Its greatest success m addressmg the thud Furthermore, the sustamabwty of the
reforms bemg supported With NPA 15 equally contIngent on USAID/s abIlIty to sustam Its
COmmItment to thIS new approach as It IS dependent on these factors

*.
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