
E D U C A T I O N  P O L I C Y  A D J U S T M E N T  

Raising School Quality and Efficiency 

An Invitational Conference 
The World Bank and U.S. Agency 

for International Development 

November 14-15, 1988 
Washington, D.C. 

Aklilu Habte Gary Theisen 
Office of the Vice President Office of Education 
Afnca Region, World Bank USAID 

This conference was organized with 
assistance from the International Science 
and Technology Institute, Inc., particularly 
Martha Engel, Joan Claffey, and Rick 
Huntington. Irene Landwehr (World Bank) 
and Mary Lou Smale helped with many 
details. Thanks also to Dianne Terpeluk, 
Lisa Joke, and Karen Fuller for arranging 
the conference venue. 



TABLE O F  C O N T E N T S  

Education Policy Adjustment: 
Improving Quality and Efficiency 

Reading Materials 

Page i Conference Program 

Page iii Map of Old Executive Office Building 
and World Bank 

Tab 1 Background Paper and central Issues 

Tab 2 Outlines of Policy Adjustment Packages 

Tab 3 Policy Reform: Excerpt from "Education 
in Sub-saharan Africa: Policies for 
Adjustment, Revitalization, and 
Expansion" (World Bank Policy Study) 

Tab 4 Indicators of Educational Effectiveness 
and Efficiency: Excerpts from a 
USAID Monograph 

Tab 5 A Guide t o  Additional Reading Materials 



P R O G R A M  A G E N D A  $-\ 

- 
d 

Education Poticy Adjustment: 
Improving ~ u a l i G  and Efficiency 

A World Bank/USAID Conference 

Monday, November 14 

Welcoming 
Cochairs Aklilu Habte and Gary Theisen 

3:10 Discussion 

3:40 Summary comments  

4:00 Adjourn for Day 1 Expectations for the Conference 
Stephen Heyneman, World Bank 
Charles Gladson, Agency for 
International Development 

Tuesday, November 15 
Presentation 1 - Overview of Bank's Current 
Experience in Sector Lending 

Wadi Haddad and Michael Wilson. World Bank 
Presentation 5 - Senegal's Policy Adjustment 
Experience 

Birger Fredriksen. World Bank Roundtable discussion 

Discussion: Led by Tesfaye Dubale, Ministry of 
Education. Ethiopia 

Coffee Break 

Presentation 2 - Ghana's Policy Adjustment 
Experience 

Vida Yeboah, Deputy Secretary. Ministry of 
Education and Culture 

Coffee and workgroup meetings 

Reconvene 
Outline plan for afternoon discussion and 
synthesis of lessons-learned Discussion: Led by L.B.B.J. Machobani. Minister 

of Education, Kingdom of Lesotho Lunch (at the World Bank) 
Lunch (at the World Bank) Roundtable reports from workgroups 

(remain at the Bank for afternoon session) Presentation 3 - Tracking Policy Change and 
School Quality: Cases of Somalia and Liberia 

Fran Kemmerer. State University of New York 
Concluding summary comments  

Final adjournment 
Discussion: Led by Kenneth Tsekoa. Principal 
Secretary for Education, Kingdo111 of Lesotho 

Presentation 4 - Malawi's Policy Adjustment 
Experience 

Edward Ngayc, Ministry o f  l'd~tc-ation a ~ i d  
Culture 



The World Bank 
Building D 
1809 G S t r e e t ,  S.W. 

Old Executive  
Off i c e  Bui lding 
17th h Penn. A v e . ,  5 .  
(Monday h Tuesday a.r 

(Lunches and Tuesday p . m . )  

BESTAVAILABLE COPY 



ZDUCATION POLICY ADJUSTMENT: IMPROVING QUALITY AND EFFICIENCY 

Background Brief 

The World Bank/USAID conference provides an opportunity to 
share early experience in two related areas. First, speakers 
will discuss how policy adjustment strategies in Africa are 
attempting to boost school quality and efficiency. Second, 
we will explore efforts to improve governmentsf management 
capacity and information. A question that underlies both 
topics: How can we strengthen the impact of central policy 
change at the school level (on costs, allocation priorities, 
and pupil achievement). 

Over the two days, we will delineate lessons-learned regard- 
ing the efficacy of policy adjustment in raising school 
quality and efficiency. 

The urgent task, 25 years ago in Africa, was to build more 
schools. Since then, governments have been remarkably suc- 
cessful in constructing the basic infrastructure. In 1960, 
less than one-fourth of primary-school age children were 
enrolled. Today over 75 percent of the child cohort enters 
school. Yet rapid expansion has come at a high price in 
terms of declining educational quality. 

Many African governments can no longer keep up with explosive 
growth in child populations. Enrollment rates are now 
falling in several countries. Just to maintain current 
school enrollment rates, sub-Saharan Africa must provide 50 
percent more school places between now and the year 2000. 

This historical pace of school expansion can not be sus- 
tained, given tight economic constraints. In the 1980's 
GDP growth in Africa has lagged far behind population growth, 
or has declined in real terms. Debt service payments as a 
percent of GNP has tripled since 1970. The share of govern- 
ment spending allocated to education has declined in a 
majority of countries. 

Eroding School Quality and Efficiency 

Three numbers from one case -- Malawi -- illustrate this 
squeeze between rising popular demand for schooling and 
governmentsf shrinking capacity to deliver. Primary school 
enrollments have grown at 3.2 percent annually over the past 
decade. But real recurrent spending to this subsector has 
increased just 0.6 percent. Thus spending per pupil has 
declined at 2.6 percent each year. The ratio of pupils per 
teacher has risen from 41:l in 1970 to 63:l today. 



Such dramatic declines in educational quality sharply 
restrict hoped-for economic effects from school expansion. 
Desired social and demographic impacts also diminish when 
minimal levels of literacy are not passed-on to children. 

Given resource scarcities and political constraints, improve- 
ments in school efficiency are difficult to implement. Yet 
constraints on efficiency are defined not only by aggregate 
levels of resources; more careful allocation of existing 
funds by governments can boost pupil achievement. For 
instance, 95 percent of recurrent budgets are commonly 
allocated to teacher salaries, leaving little support for 
textbooks and instructional materials. The ratio of per 
pupil spending between higher education and primary schooling 
often exceeds 30:1, despite evidence showing that rates of 
return to basic schooling are greater. Excess social demand 
for secondary schooling persists, yet sources of cost- 
recovery remain limited. 

Policy Adjustment / Monitoring Progress 

This brings us to the present issue facing donors: Notwith- 
standing pressure to further expand basic education, how can 
we also assist governments to focus on the twin problems of 
low quality and low efficiency? How can improvements in 
management and information spark inventive discussion of 
policy and budget alternatives? 

Experience is beginning to accumulate (within the Bank and 
USAID) on policy reform initiatives and assistance to improve 
educational management. 

Last year, half of all Bank projects in education spoke to 
policy change, rather than only supporting school construc- 
tion or instructional inputs. A small fraction actually 
conditions loan disbursements on policy change. Yet many 
loan operations now encourage innovative policies. Such 
efforts include policy/project packages aimed at expanding 
enrollments of marginal groups (access and equity), changes 
in teacher credentialing, curricular reform (quality), or 
reductions in grade-repetition or cycle unit costs (effi- 
ciency). 

USAID, in recent years, has increased technical assistance 
for improving ministries' management information. This 
information provides governments the grist for exploring 
policy alternatives. These efforts mobilize simple computer 
technology and management reform to improve the allocation of 
scarce resources. USAID1s assistance also enables govern- 
ments to pin-down concrete indicators of school quality and 
efficiency, and to track change over time. 



Central Issues for the Conference 

Policy change -- what it looks like and how to implement it 
effectively -- is a huge topic. The following questions 
help focus our discussion: 

Context. What external forces must governments respect and 
respond to? This may include demographic pressures, macro 
economic constraints, and social demand for more schooling. 
In the absence of policy change, what priorities are educa- 
tion ministries likely to express? Can some external forces 
be harnessed to help drive improvements in educational 
efficiency? 

Implementing policy change. What conditions are conducive 
to bringing about policy change? How can in-country support 
for policy adjustment be broadened? What organizing pro- 
cesses have been attempted to widen consensus? 

Content. What are useful ways of categorizing different 
policy adjustment packages (e.g., policy changes aimed at 
quality improvement, allocative efficiency, containing costs, 
broadening sources of school finance, or greater equity). 
What types of policy levers and management reforms are more 
politically feasible than others? Have strict conditionali- 
ties been effective in nudging governments to change policy? 
How can governments develop concrete indicators of school 
quality and efficiency? What forms of technical assistance 
are required to assist governments with related management 
and analytic tasks? 

Monitoring effects. What evidence is available indicating 
that central policy change actually yields effects within 
schools? Local impact is not always an issue, say when 
policy change is focused on central financing methods. Yet 
efforts to boost educational efficiency should raise pupil 
achievement, or reduce costs with no decline in student 
performance. How can we better link central policy change 
with classroom-level effects? 

This background paper does not intend to express official 
policies of any institution. Sources of cited statistics are 
available from the authors. 

Joan Claffey / Bruce Fuller 2 November 1988 
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Senegal 

I I Box 44. Reducing per Pupil Costs  through Double Shifts in Senegal 

Tbe  gross primary enrollment ratio in Senegal was 
expected to fall from around 50 percent in 1986 to 
b d o w  40 percent in ZOOO owing to increases in the 
primary school populat~on and growing pressures to 
contain public expend~ture on education. In an  effort to 
prevent this decline, the government of Senegal is plan- 
ning to  introduce measures that would lower the unit 
costs of primary educat~on and incruse  the share of 
primary education in the education budget. 

h e g a l  ranks first among low-income African econ- 
o m i a  in the average cost of primary education, which 
was $101 per student in 1983 (appendix table A-17). 
Teachers' salaries, which are between seven and nine 
tima GDP per capita, account for much of the problem. 
hoother factor is that student-teacher mdor  uc rignifi- 
c lndy lower in ~ r a l  areas than in urban areas. Unit 
costs vary by as much as 110 percent in some a=. The  
u x  of teachers in administrative positions also contri- 
b u t a  to the high unit costs. 

One way to lower unit costs, increase enrollments, 
and reduce the amount of overcrowding in urban 
schools (which, it  is believed, has contributed to declin- 
ing pass rates in the primary completion examination 
since the late 1960s) would be to introduce a system of 
double shifts. Under t h ~ s  scheme a teacher w h o  taught 
nvo shifts would receive LS percent of his o r  her base 
salary as extra pay. In the double shift schools, class- 
room hours for students would be reduced from 28 
hours a week to about 20; as panial compensation, the 
school year would be extended by 30 days and teachers 
would be glven spec~al train~ng on how to utilirc 
classroom hours more efficrenrly. If rhc double shift 

system were implemented in about 20 percent of the 
overcrowded classrooms and if it were ininated at grade 
1 in the first year and extended to  grades L, 3, and 4 
over a four-year period, the number of student places 
would increase by approximately 33,000 (6 percent of 
current enrollment) by 2000, 

To have an even more pronounced impan on enroll- 
ments, double shifts could be implemented as pan  of a 
broader policy package for reducing unit costs. Other 
cost-saving elements that h e g a l  plans to introduce 
include increasing the proportion of instituteurs- 
adjoints (who have less training and are therefore paid 
less than inrtitutmrs), redeploying 400 teachers from 
administrative positions t o  classroom teaching, and 
mixing two o r  more grades in underutilized rural class- 
room (multigrade mcbmg) .  

In addition, Senegal plans to reduce the growth of 
expenditures for secondary education, hgher educa- 
tion, and administration, reduce public funding for 
tduut ion  fellowships, and limit the budget for campus 
services at the University of Dakar. These policles 
would yield substantial annual budgetary savings that 
could be reallouttd to primary education. 

If a11 of these policy measures, including double 
shifts, were implemented as a package, and if recent 
rates of real growth in the education and government 
budgets continue, an estimated 877,000 children could 
be enrolled in primary education in 2000, compared 
with 667,000 children if no new polic~es were Intro- 
duced. This would mean a slight increase In the cnroll- 
ment ratio berween 1986 and 2000 rather than the 
precipitous decline that was pro)ected. 



Box 4-3. I k k i n g  Tacher Costs in Burkina Fam 

Efforts to -and the provision of primary eduation in and reducing training for this gmup from two yean to 
Burkina Faso through the reduction of unit cosn have one, unit cosrs can & brought down sigrufiuntly. Imple- 
been hampered by the relatively tugh cost of teachen. mentation of these policy changes, combined with a 
Although primary teachers' salaries are modest by inter- revision of current fellowship and subsidy policies, 
national standards, they are high in comparison with the w u l d  produce resource shifo in favor of expansion of 
country's income level-more than 10 r ima GW per pnmary education. The  country could thereby attain its 
capita, u against 2.4 o m a  in t o n  America and 2 6  in unofficial enrollment target of 60 percent by 2000 
Asia. In light of the fact that 98 percent of the pnmary while simultaneously realizing improvements in quality 
eduuaon  budget goes for teachers' u l a r i a ,  any ammpt  through an  i n c r a s t  in teaching materiais. If no policy 
to reduce the cosn to the subsemor had to address h s  changes were irnplemcntd., the gross enrollment rate 
central issue. would rise only in pmpom'on to overall budgetary 

The pnmary teacher work force consists mainly of two growth, falling far shon of the 60 percent tuga. 
aacgoriu: )ns t ih t teursd jo in~ (level B2 in the civil The new ktimttrrrrdpints, who will make up the 
service wliry scale), recruited from graduates of the standard teacher c a q o r y  in primary education, will 
I o w a  s c c o h r y  schools and uainod for rm, years, and raxive mining  a t  the National Primary Teachar Col- 
institvtnm (level Bl), recruited hom graduates of  the lege in Loumbila. The  course consisa of pcdagog~cal 
upper d r y  schools or through promotion by ex- tnining (40 percent), gaKnl s u b j e c ~  (40 perrmt), and 
amination from the institutcm-udjoint Ievel. Liberal complementary wurrcr such as agriculture and physiaI 
sttndub for promotion from the B2 to the B1 level education (20 p m m t ) .  'Ibesc t e x h r n  are to receive field 
added to the budgetary pressure by driving up teachers' assistance through the provision of rextbcmh and teach- 
u l a r i a  a t  a fast pace. ing materials, regular padagog~cal suppon, and a gradual 

Efforts to reduce teacher costs by increasing the pupil- decrease in class size. 
teacher ratio were not attempted, since at 65 to 1 the In addition, the examination for promotion of pri- 
national average was already quite high. Instead, Bur- mary teachers is bung upgraded through the inclusion of 
kina Faso is lowering unit costs by r e s m m r i n g  the general subjects to  introduce a measure of selectivity into 
primvy teacher corps and improving internal &dency the process. Thii is ocpacrrd to raise promotion require- 
through kmr-focused teacher training. It has been de- meno, thus slowing the overall rate of promotion and 
monstrated that by reclassifying newly recruited leading to a gradual reduction in the average teacher's 
i n s r i ~ s ~ o i n t s  from level 82  to a lower-level C1 salary. 



11 Box 5 - 2  An Altcrnadve Route to Secondary Schooling in Malawi 

In 1965 the government of Malawi created the Malaw1 
Correspondence College (MCC) as an alternat~ve to the 
formal system, wh~ch could enroll only 9 percent of 
pnmary school graduates. The MCC evolved gradually 
over rwenry years as the government recogn~ud that ~t 
offered a relat~vely lnexpenslve way to respond to  the 
growlng demand for secondary educat~on. The recur- 
rent cost per student In an MCC study center 1s less than 
one-fifth of the recurrent cost of a student In a govern- 
ment secondarv school, and the cost per graduate IS 

sl~ghtiy less tnan tne cost per secondary school grad- 
uate. 

The  system 1s based on rad~o,  correspondence, and 
the use of not fully qual~fied teachers who work with 
students In spec~al study centers and In regular second- 
ary schools at n~ght .  The only entrance requirements 

are a pnmarv school leav~ng certificate and payment of 
a fee for correspondence mater~als. More than 80 per- 
cent of MCC srudents enroll at the lunlor secondary level 
and the rest at the senlor secondary level. Although the 
MCC centers were or~g~nally des~gned to serve work~ng 
youths on a part-tlme bas~s, over 70 percent of all 
students are now study~ng In classrooms for over five 
hours a day. By 1985 the MCC was enroll~ng more than 
10,000 new srudents a year and providing to  Its approx- 
~mately 19,000 active students fifteen hours of r a d ~ o  

i programs a week, correspondence mater~als, and a 
I 
1 servlce that revlews and marks students' correspond- 
E ence lessons. 

MCC centers are generally located In s~mple bu~ld~ngs 
often constructed by the community next to a prl 
mary school, and are frequently accompan~ed by slm. 
ple hous~ng f a c ~ l ~ t ~ e s  for students and teachers. In somc 
cases centers make use of primary school build~ngs Ir 
the late afternoons and evenings. The  teachers, who 
may have only a prlmary teachlng cert~ficate, are select- 
ed by local supervisors on the basis of the~r  sk~lls anc 
Interests. They are p a d  by local educat~on author~t~es 
and are responsible for the general supervlslon of the 
classes. The MCC also prov~des classes In regular sec- 
ondary schools after hours. These classes are often 
taught by regular secondary school teachers. who re- 
celve supplementary payments through the MCC. 

Overall pass rates for MCC candidates on the Na- 
t~onal  J u n ~ o r  Gmf ica t e  Examlnat~on have been be- 
ween  10 and 22 percent over the past few vears. These 
pass rates are low compared w ~ t h  those of regular 
secondary schools, but they are sat~sfactory In the l~ght 
of  the MCC'S much lower a d m ~ s s ~ o n s  standards. 

The program became more attractive to students 
when the government made places at regular senlor 
secondary schools available to  all MCC students who 
passed the examlnatlon for the full lunlor cert~ficate In 
one slnlng and at the unlversltv to all who earned a full 
Malaw1 cert~ficate of education In one slrtlng. This 
pol~cy has been changed somewhat, and ucc graduates 
now have to compete on an equal foot~ng w ~ t h  grad- 
uates of the regular secondary schools. 



Zimbabwe Seaor Support Project 

BASIC EDUCATION AND SKILLS TRAINING: 3EST 

?he goal of this $45 million five-year program is to 
contribute to the economic and social development of Zimbabwe 
by providing budgetary resources to assist the GO2 to expand 
its educational and employment skills training systems with 
special emphasis on cost-effectiveness and equity. The 
purposes of the program are to provide additional financial and 
technical resources: 

1. to assist the GO2 with strategic developments which 
will yield an educational system which is qualitatively 
appropriate and affordable and which will accommodate expanded 
primary and secondary enrollments; and 

2. to assist with the expansion, diversification and 
nodernization of the post-primary and post-secondary vocational 
technical trainlng programs with which the formal educational 
system interfaces. 

The program targets the following policy and programmatic 
changes in the existing systems: 

1. reduction of the disparities in finance, trained 
teachers and instructional materials between schools and 
between geographic areas, with particular attention to the 
rural and private schools which provide education/training for 
the majority of students; 

2. substantial increases in the numbers and percentages of 
children successfully completing primary school and continuing 
to secondary; 

3. substantial improvement in the quality, relevance and 
instructional effectiveness of curricula, both in the schools 
and in the technical training programs; 

4. increased availability of technical training 
opportunities in a wide range of skill areas, leading to 
productive employment and to a reduction of skilled manpower 
shortages which constrain investment and economic expansion; 
and 

5. strengthened administrative management capacitites at 
various levels of the educational and training systems, leading 
to efficient use of resources and the moderation of recurrent 
finance burden. 

The GO2 has broad latitude in deciding the specific uses of the 
grant. Activities to be funded are identified, reviewed and 
approved by an intraministerial committee of the Ministry of 
Education, the Ministry of Labor, Manpower Planning and Social 
Welfare, the Ministry of Finance, and the Minstry of 
Construction and USAID/Zimbabwe. 



Activities 2roposed under the grant are expected to: 

1. address a priority constraint identified in ministry 
development plans; 

2. De consistent with the objectives of rapid quantitative 
expansion, qualitative improvement, increased learner 
achievement and nore equitable distribution of opportunity; 

3. contribute to the long-term improvement in 
institutional capacities, administrative practices or education 
and training policies; and 

be cost effective and operationally efficient in the use 
scarce resources. 

To date the program has provided funding for: 

1. the construction and supply of the Belvedere Vocational 
Technical Teacher Training College in Harare; 

2. more than forty operational experts (OPEXers) to fill 
line positions at various institutions and ministries; OPEX 
staff are serving in education, engineering, and medical 
science positions while their counterparts are being trained in 
the United States 

3. computers and training for 65 computer stations at the 
Technical College at Bulawayo for instruction in engineering; 
computers and technical assistanace to the technical education 
and training division of the Mininstry of Labor for nanagemment 
planning; computers to the Mininstry of Education to enhance 
the Ministry's capacity to process data, to grade and process 
examinations, and to conduct research; 

4. curriculun development in the secondary school sciences 
including the development of low cost science kits which 
provide laboratory capacity to all secondary schools and 
encourage participatory science curricula: 

5. the development and construction of an Education 
Service Center which consolidates ministry sections responsible 
for curricula, teacher education, nonformal education and 
examinations. The Center is responsible for the design, 
development and testing of new approaches to the delivery of 
education; and 

6. a variety of other projects including participant 
training. 



Zambia 

Box 5-3. Community Financiag of Secondary Schools in Zambia 

Since independence in 1964, the government of Zambia 
hu arorked to provide basic education to  a11 children. 
Ln cupport of this policy, the government in the 1960s 
phased out a11 school fm and provided free board and 
lodgmg to all secondary boarding school snrdents. 

from mineral export sales met these costs. By 
the mid-1970s. however, Zambia faced a dramatic eco- 
nomic downturn, which led to severe reductions in 
public urpcndimres for education. 

As public allocations for education have declined 
over the past ten yean or  so, a number of aa ions  have 
been taken to pick up the slack. To increase the number 
of secondary school places, the government in 1975 
b q m  to encourage individuals and organizadons to 
optrrc  private schools that chargcd fees. By the mid- 
1980, the government was also requiring all non-Zam- 
bians whose children were being educated in the coun- 
tr). to pay tuition and boarding fces and was allowing 
Parent-Teacher Assxiations (PTAS) to levy a boarding 
supplement to improve pupils' diets. 

! An important element in the mobilization of non- ' public resources to support education was osc ia l  en- 
couragement for the establishment of self-help schools 
in the late 1970s. Community reaction has k e n  p s i -  
rive b e e n  1981 and 1984 sixty-two self-help second- 
ary schools were created. Contributions of cash, ma- 
terials, and labor by local communities have greatly 
expanded access t o  secondary education. Communities 
may also offer accommodations for weekly boarders in 
residents' houses while school dormitories are being 
built by the communlry, construct limng quarters f o r  

teachers, and make private conmbutions in other ways; 
one FTA decided to  pay teachers' rent. in addition, levies 
are made on pupils in the community schools to help 
finance projects and programs. 

In government schools and in schools aided by 
grants, some recurrent educational expenditures have 
unofficially been transferred from the public budget to 
parents o r  other recipients of educational services. Text- 
books, exercise books, rulers, erasers and other sup- 
plies, and Khool uniforms are now being paid tor by 
the recipients. Parenu of boarding school pupils pay for 
bedding and for soap and other toiletries. Parents also 
contribute t o  cover the costs of such items as entenain- 
m a t ,  spom,  and school development and mainte- 
n m .  

Although private conmbutions have b a n  essential to 
the edua t ion  system, the government's response has 
bccn ambivalent. No guidelines have been issued re- 
garding the items for which schools may charge par- 
ents, and for the most pan  school authorit~es and their 
PTAS have k e n  left to determine the size of contribu- 
tions to  various funds. Some observers fear that the lack 
of monitoring by the government might lead to finan- 
cia1 mismanagement and argue that a clear-cut official 
policy is needed. In light of Zambia's continuing cco- 
nomic difficulties and the growth of the school-age 
population, however, government responsibility for ed- 
ucation is likely to decline further and prlvate support 
is likely to  become increasingly Imponant In the financ- 
Ing of  education. 



Africa 

Box 12. Publ ic  Subsidies Aid Private a n d  Local Schools 

I ln some developrng countnes, prrvate schools arc 
subsrdrzed to varylng extents. In Afrrca, a srgn~fi- 

I cant pmpornon of pnvate schooIs rcccrvc govem- 
ment assistance. Durrng 1980-81, 9 percent o t  
Kenya's total publrc budget ior secondary cduca- 
a o n  assrsted prrvate harambee schools burlt bv local 
commuruues through self-help (see box 11). ' Schools assrsted by the Kenvan government account 
for 35 percent o i  total prlvate school enrollment 
(Bemand and Griffin 1984, pp. 18-19). In Le- i sotho, churches own and operate 97 percent of the 

' 

pnmary and 86 percent of the secondary schools, 
I though the government admrnrstcrs examlnanons, 

1 rcncws and authonres curricula, opens and closes 
schools, rnspects the opcranon of all schools, and 
u r n s ,  appoints, and pays teachers. A srmilar svs- 
tem operates In Maurrtrus. In Tanzanra, the govem- 

I 
1 ment recmtly made pnvate schools eligible for sub- 

vennons from d~strrct  and town councrls. Although 
such schools are required to follow government 

I 
I 
I 

guidelines on  srudent admission, the government 
will not  take over or manage them (Government o t  
Tanzania 1984). 

In Asia and Latin America, state assrstance ior 
private schools is less prevalent. In the Philrpp~nes. 
for  example, donauons and grants cover only 1 per- 
cent of  all revenues received by private schools; the 
rest comes from tuition fees. In Bolivia, Colombia. 
Mexico, Peru, and Venezuela, state subsidres are 
small, and only some special schools receive them 
(Munoz and Hernandez 1978). Nevenheless, some 
Latin American and Asian governments have begun 
to transfer more funds to private schools rather 
than expand public schools. For instance, In 19b3 
Chile set aside 20 percent of the public educat~onal 
budget for  primary and secondary schools to be 
used in private institutions. Indonesia 1s considerrng 
a program to expand enrollment bv subsidizing prl- 
vate schools. 



Cost-Recovery Reforms 
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tlrnvrg thff will rmtve as quaiifid t u c h e n .  

China 
China's ~ o v m e n t  rtcendy umouaccd a p d -  

ual rodurnon In cduaoonal g r n o  m d  mbsjdla 
ior uruvcnlry sruoenu. Those who have the means 
ur m w  r e q d  10 pay thew own way. Orhen will 
kgn to  pay a nommal ice and some of tha r  u- 
pnra Aadan lc  pcrtormana will be rn u n p o m t  
c n a n o n  m awudmg rcholurhrpr to rmdeno m 
bgk eduaoon ( W o J h m p  Pori. May 30. 
19115). 

Tbbe rcforms dorely follow u d l c r  decrr~onr by 
the Chlnesc government ro 11h rermcnons on thc 
opcnnon or pnvate schools. Ln Beilmg m d  p r o m -  
oal ones, pnvatc &Is o f f a  OD- UI such dl- 
TCSC m b l m r  u ca~lonng, foragn langual~a, r y p  
1% clucken nlslng. a n  and dramr T y p l d y .  the 
fa coUecred from a dlu of a b u t  cdeno 
cnn ruppon a pnvate teacher. Unlike dKlr amnm- 
pua m rhc publrc school m e m ,  g n d u a r a  fmm 
pnvate schools arc nor y a n n t e e d  a lob at the end 
oi m d y .  Ycr "wmc pareno preter to  m d  tha r  
chJdren to a pnvarc school bemuse. hanng pa~d 
tha r  fm. the pupils obsenc k r  &sapbnc" 
(Tmcs. Lonoon, januan 3. 19831. 

Gb.08 
In 1971. Ghana's povcrnmrnt bepan to  chaqc 

wversi-  sruoenls tor r w m  and board. T h w  un- 
able ro afiord the irn could Kek rrudenr lou r r  The 
substdy prov~dcd to each uruvenlry rrudenr char 
year was 3,000 ced~s. compared n t h  only 1 0  d s  
for each pnmary ~cnool  pupil. Under the proposed 
loan rhune. annual r e p a m m o  would amount to 
o d v  20 pcrccnt of rnc ad&oorul InaDme of unlver- 
s~ry prouarer. Derplte lruoal opposlnon rrom sru. 
d m 6  uruventrv enrollmcnr held s t u d y  once thc 
loan uhemc was ~nsorured. Thc apenmcnr  was 
abrnaoned bv a new povenunmt, although the Ka. 
oonal Eduanon C4mmlss1on reccntlv rccom. 
mmded rnnrrwuang mc rrudcnt loan m e m c .  
hlw. m d e n n  wdl soon be charged for room and 
board. 

ln&a's nve-vur man tor 1985-90 uarcs. "Thc 
n w  apDroacn to cauooon will rcoulrc suDsranna8 I In* 

I ounavs . . . h i o ~ l l ~ ~ 1 n o n  or communlrv rnource, 
I . arc U K ~ U ~ I  toucmcr w t n  accounraDllln 3: 

- I 

In 1983. Morocco's Eovmuncnt mnounced h a t  
unlverslry snpcnds lwonh 880 dirhams [Dh; 
[USSlrS) p a  month tor the Cnt  two v u r s  and 
Dh1.400 WS1981 per month for the ch~rd )  would 
be cur by half. a a p r  for  srudena trom ven. poor 
boma Srudmo m racbas' & a w n  WUM also 
had tha r  pradawc of Dh1.030 (US51461 per 
month cur by half. 

Nigma's p v a n m e n c  r c a n d y  announced a rc- 
ducoon m s u b r r b a  for student ar rommodjr~on 1 
and b o u d  m uMernoa ( Wesl Afncn. kprcmber 
3, 1985). It has a h  kyrr to deemPlLuc the f i -  
m g  of c d u a n o h  In Oodo Srrm, for a m p l e .  
c h e k d p v ~ p l m l w c h y c k u # k f ~ a t  
rll l ed8  ol ed- F?umy sdboois would rc- 
tlrn 20perocnr of the fun& mUmed and vcondarv 
dmolr, 50 percent, for char  own u~ Th~rd- lne l  
~ r u n o n r  In Ondo would also be "he ro chaqc  
Ima accorbng ro thew need to supplement thc 
e h m  of the ~ovmunenr"  (Dotty Sketch, March 
29. 19851 

kkmoo LLo& 

Dunng the October 1984 elemon c l m p a l p  In 
che Sdomon bl& one p o i ~ ~ a l  party advocated 
abollshmg tees. but many a n u n s  countered that 
char w n u m  wu oot bee cdwaoon but n m e r  In- 
aovd e d u a n o d  opoppomuury and qual~rv. Ap- 
parently. some p a m o  arc p r r p d  to  bear a 
v t c r  share ol total cduaoona l  coscl if t h e ~ r  con- 
mbunon u n  be clearly lmked to h e  unprovcmenr 
ot cduanon.  

T-8 
In 1981. onlv 3 perccnt ot all roc-ei~pblc chllarcn 

in T u u u u a  had p i a m  In v c o n o a n  schools. com- 
p a r d  w r h  100 percent ln pnmarv school. Thc PO\ e 

cmment m d v  d m d d  to  a p a n d  recondan 
d o 0 1  places ro absorb at least 13 F n r  of rne 

I pnman  school leaven (Government of Tanzan~a I 
1984). At rhe same nmc. the povernmenr has at. j 
aded mar In n e w  or nslng cosrs and buopcran 1 conmalnu. thc "pareno or puocls anen&np scc. 
o n a n  u h o o ~ s  w l l  now k maulred ro mnmourc  ' 
towaras pan of tnc cosr or rnerr ch~ldrm s eouci. 
non" ~ p .  17,. in 1985. annual fm w a c  ser a: I 

Sh1.600 w o u r  L'SS9j .-aoour w a r  a o c r r  u r n ,  1 
In nvo months. I 
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N o m  on the D a u  

Most of the dlxrussron and all of the statist la about Afrrca in this study refer 
to rust thrm-nrne coun t r ra  south of the Sahara, for which the terms Africa 
and Sub-Saharan Afnca arc  used ~nterchangubly.  The appendix lists and 
provrdes cornparanve rnformatron on  these coun tna .  

"Dollars" means U.S. dollars. 
"Billron" means one thousand million. 
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African societ~es have a long and r ~ c h  hlstory of 
cducarion and training. Indigenous educa t~on  among 
all groups remains an important transmrner of cul- 
rural identlty from one gcneratlon to  the next. In 
addltlon, Chrlsr~anlry and Islam have for centuries 

had a pervasive ~nfluence on  cducatlon, community 

life, and perceptions In many pans  of the region. 
In the colonial era, mlulonarles and metropolitan 

governments opened up a network of Western-type 
schools in Afr~ca.  The adminlstratlon of educatlon 
systems was dom~na ted ,  however, by expatnates, as 
was teachlng beyond the primary level. Moreover, 
access to  educatlon was qulte Ilmlted, especially In 
rhe thinly populated areas of French West Africa. By 
1960. the gross prlmarv enrollment ratlo In all of Sub- 
Saharan Afrlca was st111 only 36 percent, about half 
the levels then found In Asia and Latin Amer~ca.  
M a n y  countr~es-lnciudlng T h e  C a m b ~ a ,  C6 te  
d ' lvo~re ,  and Senegal In West A k a  and Tanzlnla 
and Somaha In East Afr~ca-had llteracy rates below 
10 percent at  the time of ~ndependence. 

Educational Development in Aha 

The  educa t~on  systems ~ n h e r ~ t e d  by the Afrlcan na- 
tlons at  the tlme of ~ndependcnce were thus q u ~ t e  
l n a d q u a t e  to  meet the needs of the new countries for 
xlf-governance and r a p ~ d  cconomlc growth. From 
rhis low starting polnr, the progress achieved In 
Afrlcan education has been spectacuiar. Quant l tar~ve 
cxpanslon has been pan~cuiarlv Imprcsslve. 

Between 1960 and 1983 the number of students 
enrolled in African institutions a t  a11 levels quln- 
tupled to  about 63 million. Enrollments increased 
about 9 percent annually d u n g  the 1970s, double 
the rate in Asia and triple that  in L a t ~ n  America. At 
the primary level, the gross enrollment ratlo rose 
from 36 percent In 1960 t o  75 percent In 1983. At the 
tertiary level, the number of students enrolled in 
African institutions had reached 437,000 by 1983. 
growing from just 21,000 in 1960. T h e  substantlai 
expansion of education slnce independence has in- 

creased the pamcipatlon of some groups who had 
prev~ously had little o r  n o  access to formal educar~on. 

This massive cducat~onal  expansion has substan- 
tially improved the human capital stock. The  esrl- 
mated avenge  educational at tainment of worklng- 
age men and women in the mcdian Afr~can counrr!. 
increased from less than half a year In 1960 to more 
than three years In the early 1980s. T h e  adult llteracy 
rate in rhe mcdian country rose from about 9 percent 
to 42 percent. 

The C m r  Chdenge 

The  advances slnce the early 1960s are  now seriously 
threatened-ln p a n  by circumstances outside educa- 
tion. Afrlca's explos~ve population growth greatly 
Increases the number of children sceking access to 
schools and Increases the number of potcntlal illlter- 



ires. acwecn  1970 and 1980 Afnca's populat~on 
grew a t  2.9 percent a vear, a full percentage polnt 
51gher than the worldw~de rate. Between 1980 and 
:he end oi  the century, Africa's population is pro- 
lencd to grow at 3.2 percent a vear, Its prlmary- and 
secondary-school-age population at 3.3 percent. If 
:he growth of educat~onal places is to keep pace 
.xltn the growth of the school-age population, more 
scnoois, teachers, books, and other inputs are re- 
qu~rcd each vear. This requirement comes a t  a time 
,*ncn cconomlc decline has necessitated significant 
zutbacks in public spending. Public spending on  
educat~on in Africa has dropped from $10 billion in 
1980 to $8.9 billion In 1983. These fundamental facts 
snarply constrain the options open to policymakers 
and have serious implications for African education 
?oiicy. 

The maln educational issues In Africa today are 
:he stagnatlon of enrollments and the erosion of 
aualiry. Although total enrollments In Sub-Saharan 
Airlca grew at an average annual rate of 6.5 percent 
i u r ~ n g  1960-70 and 8.9 percent during 1970-80, the 
:ate o i  increase plummeted to 4.2 percent in the first 
three years of the 1980s. The slowing of enrollment 
growth affected all levels of education but was most 
ev~dent at the primary level, where the rate of growth 
fell from 8.4 percent a year during 1970-80 to 2.9 
percent In 1980-83. If the population of primary- 
school-age children increases a t  the projected average 
annual rate of 3.3 percent, a 2.9 percent increase in 
enrollments will not even kccp pace. And as  long as  
enrollments stagnate, current inequalities in access to  
education are not likely to be eliminated. Male- 
female differentials remain a panicularly serious 
problem in most African countries, especially past 
the pnmary level. 

Cornplicat~ng the problems of stagnanng enroll- 
ments are the low levels and recent erosions of 
educat~onal quality. Cognit~ve achievement among 
African students is low by world standards, and there 
IS some suggestion of funher decline recently. Much 
of the evidence is indirect: supplies of key inputs 
iespec~ally books and other I u r n ~ n g  materials) are  
crlr~cally low, and the use of these Inputs has declined 
In relation to the use of teachers' tlmc and of physical 
facilities. Less is known about the output--the per- 
formance of students. But In the few cross-national 
studies that have been conducted, academic achieve- 
ment rn Afr~ca has been suffic~ently poor to  be a cause 
for senous concern. 

Addressing t h e x  issues of stagnation and low 
qualiry will require additional resources. Equally 
Imponant, it w ~ l l  requrrc profound changes in edu- 
cat~onal policy for many countrles. Indeed, for most 

.4htcan countrles, the rirst w ~ l l  not be obta~nable 
w~ thou t  the second. 

A Policy Framework 

Hard decis~ons on education policy should not be 
postponed. In most African countries the cost would 
be continued stagnatlon of enrollment and decline In 
quality through the 1990s. This study urgently re- 
commends that each African nation now embrace the 
task of formulat~ng and ~mplementing an internally 
coherent set of policies that reflects the nation's 
unique history and aspirations and that effectively 
addresses its own recently exacerbated problems in 
the education and training sector. Although the par- 
ticulars of the policy packages can be expected to 
vary from one country to  the next, every country- 
specific package needs to  contain, in varying propor- 
tions, three distinct dimensions: adiustment, revital- 
ization, and selective expansion. 

Although undoubtedly painful and politically dif- 
ficult, adjustment policies will alleviate the burden of 
education and training on public budgets. h4usurcs 
for revitalitdtion and expansion, however, will cer- 
tainly require additional resources. Thus, in the con- 
text of ongoing austerity in Africa, resolute move- 
ment toward adjustment is a necessary condition for 
implementing foward-looking policies on the other 
two dimensions. Moreover, if new policies are in f a a  
t o  be implemented, management practices will nad 
to  be improved. 

Adjustment to  current demographic and fiscal r a l C  
ties, though it will be difficult, is essential if chc 
disruptive effects of these external factors are to  be 
minimized in the years ahead. Adiustment will uk 
two main forms: 

Diversih.ing sourccs of finonce. A necessary pan  
of country-specific policy packages, diversifiutioo 
can be achieved through increased cost sharing m 
public education and through increased o f k i d  
tolerance and encouragement of n o n g o v e r n m t d  
suppliers of educational serv' :es. For many Afr ica  
countries, increased user charges in public educa- 
tion will be inev~table, but this policy should k 
directed especially at  the tenlary level, where mom 
than a third of public expenditure in the t ypa l  
country now covers student welfare costs, as &- 
t i n a  from pedagopcal costs; for most A h a ~  
countries, the scope for funher cost sharing m 
prlmary education IS nd ig ib l e  o r  nonexistent. 
Unit cost conutnmcnt. In the adiustment proccn, 
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rhc contalnmcnt or unlt costs will be rust as Impor- 
tant as, and In many countrlcs probabiv morc 
Important rhan, policics t o  alvcrsiiv sources or 
finance. The most promising areas ior containing 
costs arc utiilzation or teachers. construction stan- 
dards. and the tendencv o i  students to repeat 
grades or drop out o i  schooi. 

Rcvitalizat~on of the exlsting educat~onai  ~nfrastruc- 
rure is the second dimension o f  a properly conceived 
cducational strategy. Renewed emphasis on iunda- 
mcntals IS ncedcd to  take maximum advantage o i  the 
current capacity of education and tralnlng systems. 
Three klnds of  measures arc necessary for the resto- 
ration o i  quality: 

.4 renewed commitment t o  academic standards, 
pr~ncipally bv strcngthenlng examination systems. 
Restoration or' an cmcient mix o i  inputs in cduca- 
[Ion. A mlnimum package of textbooks and other 
Icarnlng matcr~als  1s usually the most pressing 
need. 
Greater Investment in the operation and mainte- 
nance of physical plant and equipment, and 
greater expenditure o n  other  Inputs that would 
increase the utilization of these capital assets. 

The select~ve expanslon of educational services is the 
rhird dimension o f  any complete strategy for educa- 
tlonal development. Measures in this area, vlable 
only after measures of adlustment and rcvi ta l~zat~on 
have begun to  take hold, will concentrate in four 
areas; success in all will depend upon a general cffon 
to safeguard the quality of instructional staff at  all 
icvcls: 
* Rcncwcd progress roward thc long-rcrm goal of 

untversul prtmurv educatron. Expanding access to 
prlmary education should remain a hlgh prlorlty 
in most African countries. To maintain the h ~ g h  
economic and social returns that havc accrued to 
this Investment in the past, however. parallel ef- 
forts are required to  combat  the incidence of 
disease and malnutrition among young children. 
D~stance educutton programs. At the secondary 
level, and later on at the tertiary, expansion of 
cnrollmcnts in selected sub leas  and streams will 
be necessary In most countrles as soon as appro- 
priate measures of  adlustment and revi ta l~zat~on 
havc been put in place. To  accommodate these 
Increases in posrprimarv education. most countries 
will need to  consider alternative wavs o i  dcl~vcring 

cducatlonal scrvrccs that shift morc o i  the burden 
ior  learning onto  the students themselves. Now 1s 
the time t o  begin plannlng such programs and 
dcve lop~ng  the correspondence materials, radio 
programs, examlnatlons svstcms, and other sup- 
port that will be ncedcd. 
Tra~nrng. Training for those who havc entered the 
labor iorce must be ~ncreased. T h ~ s  training should 
serve both school leavers and those who have had 
n o  exposure t o  formal schooling, and it should be 
designed t o  ensure that individuals can acquire the 
necessary job-related skills and renew these skills 
during their working lifetlmc In response t o  chang- 
ing market conditions. 
Research a n d  postgraduate education. Expansion 
of Africa's capacity t o  produce its own intellectual 
talent to  fill the highest scientific and technical 
jobs-in cducational establishments, In govern- 
ment, and in the private sector-is a critical maner  
t o  be addressed in building ior Africa's future. 
Here, as with programs ior distance education, 
economies of scale arc likely t o  be Imponant, and 
these will be difficult to  achieve fully within a 
national context except. perhaps. in a few of 
Africa's largest and  wealthiest countries. T h e  
pressing need is for Africa to develop, probably 
with the  support  of the international donor com- 
munity, regional and subreg~onal approaches t o  
these panicular goals. 

Formulation and lmplementation 
of National Programs 

For most Afrlcan countrles. the formulation of a 
comprehens~ve and coherent educational develop- 
ment program, derlvcd from a balanced package of 
policies for adjustment, revital~zation, and selective 
expanslon, wlll be a new experience. Each country 
will organlze for the task In ~ t s  own wav. In many 
countrles, however, a fruitiul approach to policy 
deslgn might be expected to lncludc the follow~ng: 
establish~ng a national commission to  oversee the  
work: constituting a techn~cal staff to support the  
commission; for  both, drawlng upon the natlon's 
best political judgment and analytical talent, from 
the mlnlstrles of finance and plann~ng as well as 
education, and from lnstltutlons of t e n ~ a r y  education 
and research; building a national consensus through 
publlc debate of the emerging findings and rccom- 
mendatlons; and  taklng advantage of the experience 

of  o ther  Afrlcan countries In dcvclop~ng the natlon's 
own educat~onal  development program. Budgetary 
flows would havc t o  be sufficient to  cover not oniv 
the personnel costs of the national commission but 



3is0 I ~ S  operating expenses for travel. communtca- 
:ions. publ~catlons, and spcclaiizca contracruai scr- 
v~ccs  (such as data collecr~on and proccsslng, expert 
:c:hn~cai consultants, targc:cd research, a n d  analv- 
SISI .  

Although the careful elaboration of educatlonal 
dcvciopmcnt programs 1s essential, African capacity 
:or ~mplcrncntar~on will ult~rnatciy deterrn~ne the 
eiiecrlvcness o i  the programs. Improvement In edu- 
cation management 1s a necessary concomitant t o  
poilcv rciorrn and must be given !mmed~a te  and 
contlnulng anentlon. 

.Management at the natlonal level may be slgnifi- 
cantly improved by dclegatlng various administrative 
iunctlons. Some functions, however, must appro- 
prlatcly remain with the central rnlnistry, and the 
performance of these functions will nced t o  be im- 
proved. But the toughest challenge t o  i m p r o v ~ n g  
rnanaecmcnt lies closer t o  the classroom, at  the  level 
or ~ n d ~ v l d u a l  schoois and distncrs. Afrlcan policy- 
makers should consider how, w ~ t h  adequate  safe- 
guards against abuses, schools and the local com- 
munltics they serve can be given more authority in 
the acquisition and utilization of the resources esscn- 
tlal t o  cffectlve classroom teaching and learning. 

In addition, central minisma must tend more ser- 
iously to the dcvelopmcnt of their own managerial 
capacity, apeclally in monitoring performance and 
policy planning and analysis. Improvements a r t  n d e d  
In cxam~nadon systems (which was mentioned above 
with rcfcrence both to  academic standards and t o  
distance educarion), in the nature and timely availabil- 
~ t y  of stanstlcal and financial a c c o u n ~ g  information, 
and in the number and qualifications of staff engaged 
In full-nme uulyncal w r k .  lnccnriva in many minls- 
t n a  of eduunon  are lnsuffiocnt to armcr. motivate, 
and m a i n  able staff. Governments committed not only 
to the formulanon of an aiucational dcvelopmcnt 
program but also to in utpcd~tious implementanon will 
nced to be rmagrnanve in addrasing the issue of 
l n a n n v a  at all levels of the education system. 

Policy Options by k c 1  of Education 

The mix of adiustmcnt, revinliution,  and expansion 
components that 1s appropriate In light of country- 
specific conditions and goals can be expected t o  
differ. Withln a country, the rnlx will differ also 
among levels of education. 

At the primary level in most African countries, 

there is only lirnlted scope for adiustment in the  form 
of elther lowered unit costs or increased cost sharing. 
There IS, however, good potentla1 for irnprovlng the 
quality of output-that IS, for revitalizing prlmary 

educatron by c h a n g ~ n g  the Input mlx to Include more 
textbooks and learning marerlals. At the secondan 
level there 1s iar more scope for containing unlt 
c o s t s - p a n l v  through maklng fuller use o i  available 
resources and partly through switching to cheaper 
ways of providing services. Higher educa t~on  p o w  a 
set of problems uniquely its own. Rapid expanslon 
has left In ~ t s  wake an abundance of instlrut~ons. 
programs, a n d  graduates that  are  often of low quality 
and dubious relevance. Modest consol~dation,  an 
adiustment measure that would lower unit costs, and 
~ncreased cost sharlng are the first steps on the road 
to  higher education's revitalization, which must be 
regarded as a prerequisite for any f u n h t r  expanslon 
of the subsccror. 

During the 1960s and  1970s some  analysts warned 
that SubSaharan Africa's preoccupation wlth the 
quantity of education would lead t o  a serious deterl- 
oration in its quality. In the countries where educa- 
tional standards have deteriorated the most, the 
choice between expansion and quality is no longer an 
either-or choice. Without some  basic revitalizing 
inputs, panicularly textbooks a n d  instructional ma- 
terials, almost n o  learning can be expected t o  occur. 
Ensuring the availability of essential inputs is a 
prerequisite both for quality a n d  for expansion. Be- 
yond this minimal level, however, are  the questions 
of finding for each country an appropriate balance of 
quality and quan t i ty -and  of identifying efficient 
approaches t o  enhance quality a n d  expand enroll- 
ments, and  of financing both improvements. 

A revrew of possible measures for improving the 
quality of prlrnary e d u c a t ~ o n  yields two broad con- 
clusions: 

First, the safest investment In educatlonal quality 
in most countries is t o  make sure that there arc 
enough books and supplies. These materials are 
effective in raising test scores and, almost invari- 
ably, are underfunded currently relative t o  teach- 
ers' salaries. External aid might be used t o  address 
this problem in the short  run, especially where 
foreign exchange is a governing constraint. Other 
possibilities for improving quality arc found in 
school feeding and health programs, lntenslve use 
of radio, in-service education of teachers In subject 
maner, and stronger systems o f  inspealon and 
supervision. 
Second. some invatments  are  not likely t o  have a 
noticeable effect o n  primary school quality des- 
pltc their potentially high costs. These Invest- 
ments Include reduclng class slze (within the 



:;nee o i  25 to 50. .  z r o v ~ a ~ n e  prlmarv rcacners 
w ~ t n  more than a gcnerai scconaarv educatron. 
?rovld~ng teachers w ~ t n  more tnan m ~ n ~ m a l  expo- 
sure ro pedagog~cai tneorv. constructing hlgh- 
duailtv bu~idlnes.  and rntroauclne televlslons or  
computers Into classrooms. 
Even w ~ r h  n o  quai~rv Improvements land assuming 

no Improvements In eriic~ency), the resources devoted 
:O rne prlmarv level wouid need to Increase morc 
:han 3 percent a vcar lust to keep pace wlth popuia- 
:ion growth. There 1s. however. i~ t t le  l ~ k e l ~ h o o d  oi 
s~en~hcan t lv  r educ~ne  unlt recurrent costs at  this 
ievei. espec~allv ~i countrlcs hope also to Improve the 
~ i l a i ~ t v  o i  eaucatlon. There is greater scope for 
reauclne, unlt capltal costs. but even so 11 1s unlikely 
rhar overall per pup11 costs can be reduced very much 
i: the prlmarv level. Thus the iurther growth o i  
?rlmarv educatlon will repulre addltlonal resources. 

Second* Eduauon and Trauunp 

Can ad~ustmcnr measures at the secondarv level 
generate sumc~ent  savlngs to  provlde the necessary 
books and suppl~es  and. at the same tlme. s~gnificant- 
!\. expand capacltv? Substantla] economles are  possl- 
ble In the opcratron o i  regular schools. Boarding 
costs can also be reduced. And, most significant, 
there can be economles from the creation of distance 
cducarlon systems that comb~ne  radio and corres- 
pondence techn~qucs  and reduce (but d o  not elimi- 
nate) the amount of face-to-face interaction with 
qual~fied teachers. Such systems would extend sec- 
ondarv educatlon of rc~sonable qual~ty  to  many 
more c o r n m u n ~ t ~ e s  than could he reached in any 
otner way for the same prlce. 

Bcvond rhls Fencral support for expanding access 
:o secondary educar~on.  h f r~can  governments should 
p v c  scrlous cons~dera t~on  to p o l ~ c ~ e s  deslgned to 

remedv existing ~ n c q u a i ~ t ~ e s  In school partlclpatlon. 
Females are the largest group underrepresented In 
postprlmary eaucarlon in .Atr~ca. Small, community- 

based schools (whether or not thev rely on distance 
cducarlon~ will rend ro attract pr is  more readlly than 
larger schools located In urban centers and at greater 
average d~stances  irom homes. Although smaller con- 
\ ,cnr~onal schools mav Imply h~ghcr unlt costs. this IS 

not necessar~lv true li larger schools tend t o  lncludc 
boardlng t ac~ l i t~cs  while smaller schools d o  nor. 
incrcas~ng the number oi  female teachers may also 
~ t t r a c t  morc g~r l s .  espec~allv In lslam~c areas. 

.Another set of issues to be addressed mainly at  the 
secondarv level concerns the relevance of the currl- 
cuium to the needs or' lnd~v~duals  and soctetles. T h e  
maln questions that many countries face are when 

and how to  maKe tne rransltlon rrom programs and 
sublccts rhar have broad vocatlonal rejevancc tlan- 
guagc, mathematlcs. and sclence) to programs and 
subiects tnat w ~ i l  prepare ~ n d ~ v ~ d u a l s  ior spcc~fic lobs 
o r  clusters o i  iobs. lnternationai experlcnct shows 
that  a strong general cducatlon, whlch schools can 
p r o v ~ d e  emc~cntlv. grcativ enhances an ~ndlv~dual ' s  
future tralnabil~tv. I t  also shows that job-speclfic 
rralnlng 1s very Imporrant. Such training usually IS 

most cific~enrlv prov~ded alter ln~tral  lob decls~ons 
have been made and In lnsrlrurlons under. or  strongly 
~nfluenced by, the ultimate employer. Occupatlon- 
specific and iob-specific trainlng need not provide 
Individuals with degrees or credcnt~als. 

Because o i  the hlgh costs and tenuous vocatlonal 
relevance of much school-based tralnlng for specific 
lobs and occupatrons, there 1s an  urgent need to 
establish industr~al rralnlng centers and t o  encourage 
(through lncentlves and tcchn~cal assistance) local 
entcrprlses to oficr sk~ l l  development programs and 
other types oi on-the-lob training. Governments In- 
terested In laving the groundwork for a more technl- 
cally orlented economy should place heavler empha- 
s ~ s  on general mathcmatlcs and sclentlfic skllls In the 
secondary and postsecondarv curr~culum. These pro- 
grams are relat~vely lnexpcnslvc and are generally 
more conducive to  econornlc growth than 1s in- 
school vocat~onai  education. 

Preparing and supporting people In posltlons ot' re- 
s p o n s ~ b ~ i ~ t y - ~ n  government, bus~ness. and the pro- 
fess~ons-1s the central and esscntlal role of the 
continent's unlversltlcs. In numbers at least. the unl- 
versltles have rlsen ~mprcss~velv t o  thls challenec. 
Enrollments grew trorn 21.000 In 1960 to more than 
430.000 In 1983. 

Higher education's c o n t r ~ b u r ~ o n  ro deveiopmcnt In 
Afrlca 1s being threatened. however, bv four Interre- 
lated weaknesses. Flrst, hlgher educa t~on  I S  now 
producing relat~vclv too manv graduates o i  programs 
o i  dublous q u a l ~ t y  and relevance and generating too 
l ~ t t l e  new knowledge and dlrect dcveloprnent sup- 
port. Second. the quallty o f  these outputs shows 
unmlstakablc slgns In manv countries of havlng dc- 
t e r~ora tcd  so  much that the iundamcntal effccrlveness 
o i  the ~ n s t ~ t u t l o n s  IS also In doubt. Thlrd. the costs 
of hlgher educatlon are needlessly high. Fourth. the 
pattern o f  financing hlgher educatlon 1s soclally Ine- 
qultable and economlcallv ~nemclent. 

Wherever the ioregolng dlagnos~s o i  weaknesses in 
h ~ g h e r  educarlon can be confirmed, policv reiorm 
snould seek t o u r  oDlccrlvcs lar to Improve qualltv; 



5: to Increase efiiciency; rc: to change the output 
X I X .  wnich may impiv smaller enrollments In certaln 
c i a s  ot smav; and ( d )  to rcircve the burden on public 
sources o f  6nanc1ng bv lncrcaslng the partlclpatlon 
ai bcnciic~arles and t h c ~ r  iam~iics. But quality im- 
provements, the first obiect~ve. will cost money. 
Thus, ~mplementlng adiustment policles to achieve 
:he other three obiccrives ~ 1 1 1 .  almost evcpwhere In 
.Airlca, be a prerequlslte tor ircelng the resources 
needed to ach~cvc the first. 

The Role o f  the International Donor Community 

This studv argues that adiustmcnt measures arc need- 
ed to allev~atc the burden of educat~on and t ra~ning  
on public budgets In Africa. The "savlngs" generated 
by lower unlt costs, lncreascd cost sharing, and 
greater tolerance of the private provision of educa- 
aonaI serv~ces can be used to help fund the necessary 
:ev~talizat~on and ultimate cxpanslon of the sector. 

Regrcrtably, all such savlngs from adiustment 
measures will not be sufficient, in most countries, to 
cover the substantial resources needed to revitalize 
~ n d  build African educat~on to the extent essential 
tor future development. International aid will remain 
a critical determinant of the pace of progress of 
cducation in the reglon. However, the rapid evolu- 
tion of African needs, as summarized in the three 
dimensional framework for policy reform, demands 
corresponding changes in the organization and na- 
ture (and not just an  increase in the level) of interna- 
rlonal aid for African educat~onal dcvclopment. 

The pressing requirement is for aid in support o f  
policy reform. The  international donor community 
should quickly offer three related kinds of support for 
the des~gn of na t~ona l  policy. 

The first form of plann~ng support n s~mple: seed 
money to  cover both the local and foreign costs of 
develop~ng policies and improving management. 
The willingness of the international donors to  bear 
a p a n  of thcse extraordinary expenses, perhaps on  
a matching basis, would prov~de an important 
~ncentive for African governments to revlew t h e ~ r  
pol~cies for the scctor. 
The second kind of support that the international 
community should prov~de 1s ready access t o  the 
ongolng experlcnce of other countrles In formulat- 
ing and ~mplcmcnt~ng  policy reform. Intensive 
collaborat~on among countries, so that they share 
their accumulated cxperlence widely, should pay 
high dividends as countrles grapple w ~ t h  common 
ISSUCS. 

Third, the ~ntcrnational donor communltv should 
cstabllsh and financc a source of h~ph-quality spe- 

clalizcd technlcai expert~se w ~ t h o u t  direct financ~al 
or  political tics to any government o r  ~ n t e r n a t ~ o n a l  
donor. African governments could call on  this 
expertise for help in formulat~ng policies at  the 
outset, and in monitoring, evaluating, and correct- 
ing them during ~mplemcntat~on. 
Appropriate mechanisms d o  not now exist for 

meeting these three interrelated needs for the im- 
provement o f  policy development. The requirement 
is for expeditious action to develop them. Any donor 
initiative in this area that would take more than a 
year to  get started would be an inadequate response 
to  the needs of African governments. 

Beyond its assistance in policy design, the interna- 
tional community should help finance the implemen- 
tation of sound programs. These programs will t y p  
icaliy require more resourccs. for a longer period, 
than can be mobilized internally. Countries that have 
demonstrated their willingness to  address policy is- 
sues should have access to increased, ionger-term, 
and more flexible international aid. T o  the extent 
that a country's policy package involves thoroughgo- 
ing reform, there arc likely to be substantial one-time 
transition costs to a new and more sustainable policy 
regime. 

T h e  international commitment to  the reform pro- 
gram must be seen from the beginning as  continuing, 
a characteristic that has been missing in the  past. In 
addition, the sum total of aid to different levels 
of education and different expenditure categories 
should ref lm,  a t  least in very rough terms, the 
priorities given to  these levels and categories in the 
national program. In recent years, only 7 percent of 
international aid to African cducation has been used 
for primary education, compared with 16 percent for 
general secondary cducation, 33 percent for voca- 
tional and technical education (including teacher 
training), and 34 percent for higher education. In 
terms of expenditure catcgones, only 11 percent oi 
aid has been used to suppon operational costs (local 
salaries, consumable supplies, and instructional ma- 
terials). The donor organizations, both individually 
and as  a group, need to review thcse allocations to  
make sure that they are consistent with the programs 
being formulated by African governments for the 
developrn: nt of cducat~on and training. 

Why Meet the Challenge? 
T h e  Expected Benefits of Education 

Greater investment In educat~on can, at  this time in 
Africa's history, be cxpecred to yield broad economic 
benefits. These benefits include higher incomes and 
lower fertility. The research evidence to  this effect 1s 
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:ompeli~ng. .4 caveat. however, I S  In order. The 
s tud~es  examlnlng tne weiiare bencnts o i  educar~on 
3re based necessar~lv on eoucat~on as prov~ded at 
some hrstor~cai polnt In the past. To  the extent that  
:ne qua i~ tv  or education has aecltned recently and 1s 
~ i l o w e d  t o  deterlorate iurther. new Investments In the 
quantrry o i  cducat~on mav not v~e ld  returns commen- 
surate w ~ r h  those In the past. Hence the strong 
emphasls In r h ~ s  srudv that qual~t! be enhanced 
:nrou$h rev~tal iza t~on as a prerequisite and cornpic. 
r e n t  to iurther expanslon. 

.-\ssessments o f  the labor market returns t o  past 
Investments In educat~on have cons~stentlv iound 
rates ot  return above 10 percent and sometimes 

JDO\T LO percent-rates that compare tavorablv w ~ t h  
tnose In most sectors In Africa todav. A recent study 
on the long-term Impact of educat~onal  investments 
on deveioprnent In thirtv-one African countries cor- 
roborates the mlcroeconomlc findings o i  educat~on 's  
51en returns. 

increased Investment In the qua l~ tv  and quantitv oi 
cducat~on can also he expected t o  reduce iertiiity. In 
zenerai. there I S  3 strong negatlve r e l a t ~ o n s h ~ p  be- 
w e e n  how much educat~on a woman recelves and 
:he number or cn~idren she bears d u r ~ n g  her I~terlmc. 

l i e n  and women w ~ t n  more eauca t~on .  In additlon t o  
havlng iewer children. tend t o  lrvc healthier and 
longer i~ves.  .4nd numerous studies nave shown that 
parents' e d u c a t ~ o n  aiiects children's surv~val and 
enhances t h e ~ r  phvs~cal  and cognlrlve deveiopment. 

The benefits o i  e d u c a t ~ o n  go tar beyond those for 
Income and fert~li ty,  however. T h e  rapld transltlon In 
.4fnca irom co lon~a l  status t o  self-government to  
parrlclpatlon In the ~nternatlonal arena was poss~ble 
onlv because African educational svstems produced 
people to replace expatriates a t  all levels. The nur- 
turlng of leaders who  can address the increasingly 
complex tasks of nation-building is a cont~nuing 
responslbilitv of African educat~on.  In addi t~on.  the 
stock of human capltal In Af r~ca  will determ~ne 
whether Africans can harness the universal explosion 
o f  scientific and techn~cal  knowledge ior the reg~on's 
benefit--or whether Africa will fall farther and fanh- 
er behind the world's industr~al nations. Above all, 
educa t~on  IS a b a s ~ c  right, an end in itself, an ~ n t r ~ n s i c  
part of life and development. When all the benetits 
o i  education are  cons~dered.  the case for rev~taliza- 
[Ion and expanslon of schooling and training In 
Afr~ca IS compelling, even In this p e r ~ o d  of unusal 
scarcity. 



Policy Packages for 
Educational Development 

Hard decisions on educltion policy can be post- 
poned-but only a t  the cost in most African coun- 
tries of continued stagnation in enrollment and 
decline in quality through the 1990s. P a n  11 of this 
study has reviewed a series of policy measures- 
some of them admittedly difficult-that hold the 
promise of restoring quality and resuming an  order- 
ly expansion of enrollments. This chapter suggests 
that each African country should now embrace the 
task of formulating and implementing an  internally 
coherent set of policies that will reflect the country's 
unique history and aspirations and effectively ad- 
dress its own recently exacerbated problems in the 
education and training sector. Although the panic- 
ulars of the policy packatrgcs that emerge from this 
exercise would vary from one country to the next. 
it IS nonetheless clear that every country-specific 
package will need to contain, in varying propor- 
tions, elements of policy along three distinct dimen- 
sions. These three are adjustment, revitaliution, 
and selective expansion. Moreover, if new policies 
are In fact to be implemented, management prac- 
tices need to be improved. 

The three dimensions of policy are defined below 
and further elaborated in the course of the chapter. 
The closing section of the chapter discusses organi- 
zatronal issues associated with next steps in policy 
development and irnplemcntation. 

Adiustment to current demographic and 6 s u l  real- 
~ries, though it will not be easy, is essentral if the 
disruptive effects of these external factors are to be 

minimized in the years ahud.  Adjustment will take 
two main forms: 

The  diversification of educltional finance will be 
a n u x s m y  p u t  of country-specific policy pack- 
ages. This diversification can be achieved through 
increased cost-sharing in public education and 
through i n c r d  official tolerance and encour- 
agcmcnt of nongovmmental suppliers of aluca- 
tional services. 
The rigorous containment of unit costs will be just 
as important as the diversification of finance, and 
in many Afrian counmes may be more important, 
in the adjustment proccu. 
RNicalization of che cduarion ukasrmcrure chat 

now aiscs in order ro rcsmn quality is the rccond 
dimension of a properly conce~vsd c d u u t i o d  strategy. 
This dimeasion gives renewed emphasis to the M a -  
mentlls of providing cduation services, so that maxi- 
mum advanugc is uraraod from the &mnt capcity 
of cduation and a h h g  systems. Thm kinds of 
ma- arc nazssaq for the restoration of quality: 

Textbooks and learning materials must o n e  again 
become generally available in African classrooms. 
There must be a renewed commitment to academic 
standards, principally through strengthening ex- 
amination systems. 
Greater investment must be made in marntenance 
of physical plant and equipment and in operation- 
al expenditures. 
Selective expansion to address needs for additional 

education services is the third dimension of any 



cornpiere srraregy ior cducatlonai development. 
These measures. v~able only aiter measures of adjust- 
ment and revltalizat~on have begun to rake hold. will 
concentrate on iour areas; success In all will depend 
on a general effon to saiquard the qualiry of instruc- 
rronal staif at all levels. 

Renewal of progress toward universal primary ed- 
ucatlon 1s the new investment that will bring the 
h ~ b e s t  economlc and soc~al returns In many coun- 
tries. 

At the secondarv level, and later at  the tertiary, 
cxpanslon of enrollments In selected subjects and 
streams will be necessary in most countries In the 
years ahead. To accommodate these increases in 
posrprimary education, most countries will need to 
consider alternative delivery modes that shift inore 
of the burden for learning onto the students them- 
selves; now is the time to begin planning for such 
programs and developing their requisite suppon 
~nfrastructure (correspondence materials, radio 
programs, and examination systems). 
The amount of training that occurs once individ- 
uals have entered the labor force must be In- 
creased; this training should serve both school 
leavers and those who have had no exposure to 
formal schooling, so that individuals can acquire 
the necessary job-related skills and renew these 
skills durlng their working lifetime in response to  
changing market conditions. 
Expansion of African capacity t o  produce post- 
graduate intellectual talent to  fill the highest scien- 
tific and technical lobs in education establish- 
ments, in government, and in the private sector is 
an important matter to be addressed in building 
for Africa's future. 

The message here is contained in recommendation 6. 

Recommendation 6 

To maxrmrze educatron's contrrbution to economic 
growth in the years ahead, Afr iun  governments 
should design and begrn expeditiously to implement 
long-term educatron sector development programs. 
h c h  government will need to ~ l e c t ,  from among the 
many policy options available (including, but not 
restricted to, those discussed in this study), a con- 
srstent package of poliues that effectively addresses 
country-specific problems and serves country-specific 
goak. Although the op t rml  policy p a c h g e  will differ 
from one country to the next, no country can afford, 
rn light of educlltron's high costs and iu crucial role in 
the development procus, to neglect this task. The 
policy package that merges wrll, in e v q  country, 

contain elements 01 three strategrc d r m e n r r o n s ~ a -  
jwtment, rwrtalizatron, and selectrve expansron. Giv- 
en the pressure o i  popuiatron growth and fical con- 
strarnts, most countrres will need first to rmplmmt  
parnful adiustment measures so as to generate the 
nccusary resources for quaiity-enhancrng revrtalw- 
tion, and adjustment and revituliutron should be 
regarded as prereqursites for the longer-term return to 
selective expansron of the euucatronul svstem. 

Adjustment 

The two elements of an adjustment program for 
education and training are divers~fy~ng the sources of 
finance and containing unit costs. 

DivcrnfjMg Sou- of Finana 

The imperative here is to acquire from the bcneficiar- 
~ e s  of education and training a much larger share of 
the real costs of providing these services. With regard 
to training, a n  increase in cost-sharing is a normal 
concomitant of moving the locus of training closer to 
the workplace, a move justified on other grounds 
elsewhere in this study. With regard to education, the 
rationale for increasing cost-sharing is strongest at  
the tertiary level but may, in some countries, be 
pertinent at lower levels as well. 

Increased cost-sharing a n  be achieved through a 
variety of measures. First, countries might consider 
encouraging the establishment of, and relaxing regu- 
lations that currently constrain the operation of, 
privately owned and privately financed institutions of 
secondary and higher education. Encouraging and 
facilitating the efforts of local groups or NGOS to 
construn, finance, and operate schools, especially at 
the primary and secondary Ievels, can bc expected to 
result in more resources to and better management 
of education in response t o  local needs. 

Second, there is a clear rat~onale In secondary and 
tertiary education in many African countries for 
making students o r  their families more responsible 
for the costs of food, lodging, and other living 
expenses unrelated to  instruct~on. These are costs 
that must be borne whether or not individuals are 
enrolled in school. There is little if any justification 
for financing these costs out of the public budget, 
especially in poor countries where onlv a mlnorlty 
(and, nearly always, a relatively well-to-do mlnoriry) 
is enrolled at secondary and tertnry levels. 

In addition to (or insicad of) requjring srudents and 
their families to bear t h c x  costs, students themselves 
could be required to perform a varlery of instruction- 



7-iatd suppon tasks now asslgncd to nontachurg 
sd (custodial a r e  o i  t c a c h g  facilities, upkeep of 
:ne grounds. clerical and secretanal ~ss~stancc, and 
other admlnistranve support). Student provision of 
such servlca in kind, a w idap rad  pncrice in many 
industrial and dcveioplng counrna, IS a potentially 
Important approach to allmiaring the public financial 
burden of secondary and tertiary eduution. 

Finally, some countries will need to introduce or 
ralsc tuitlon fees in public establishments to cover at 
icast pan of the costs of instruction. Especially in 
hlghcr eduution, however, full cost-shanng could 
result in many potential students finding themselves 
excluded from education because of their families' 
~nability to pay. To the extent possible, ability to pay 
should not be a factor that determines who receives 
education and who does not. 

Therefore, alternative modes of financing the in- 
c r u d  private costs of eduution would need to be 
~nnoduced. Possibilities include: opening oppomni-  
nes for students to get tuition walvers by making 
commitments to national service (for example, to  
teach school) before, during, or after enrollment; 
promoting student loans and other education credit 
markets; and, during a period of transition to an 
effective system of graduated income taxation, im- 
posing a special tax on the urnings of graduates of 
ternary institutions. For most policies intended to  
decrease the government's share of full educational 
costs, implementation would need to be phased in 
gradually over a period of some yurs. And legitimate 
concerns on the policies' effects on equity would need 
to be addressed. 

Containing Unit Coso 

The containment of unit costs, the most important 
component of adiusrrnent in much of Africa, should 
be aggressively pursued at a11 levels of the education 
system in both the capital and recurrent accounts. 
The goal here is to reduce the economic costs per 
student, or per completed cycle, at each level (and not 
necessarily to reduce the total aggregate expenditure 
at any level). 

Reduclng construcrion costs and raising utiliution 
rates for physical facilitia offer considerable poten- 
tlal for reducing unit capital costs. Since a n n u a l i d  
cap~tal costs can account for 40 percent or more of 
the direct economic cosu of education in Africa, 
careful anenoon to capital costs is a high priority. 
Too many existing tduutional facilities (panicularly 
those financed in pan  thmugh foreign assistance) 
cost a s iuble multiple of what best practice has 
shown to be possible. Chapter 2 prolectcd the prob- 

able m a p r u d e  of capltal expenditure In eduutlon 
budgets in.the'coming years under the usumptlon 
that best practice would prevail. In order to contain 
constmaion costs to the lev& there indicated, it will 
be necess?~ta'~inimi~+~nditure on  pedagw- 
C ~ I Y  d u n d a n t  civil works (such as boarding facili- 
ties, a u d i t o r i u m i , ~ a f t t i i ; i r ~ ~ ~ r b  c o m p l a a )  
and to  use low-cost c o n ~ n m e t b o d s  and local 
materials. In addition, pamcularly at the s#on&ry 
and temary levels, there i s . m p e  for more intensive 
utilization of existing facilitia through extension of 
the teaching calendar. There is little o r  no iur t ihr-  
tion in most cases for the currentlpractia of doring 
down facilities in the evenings and during the long 
vacation periods. In the absence of compelling uctca- 
uating circumstances, new-construction should be 
deferred until full utiliution of existing capacity, 
including facilities under construction;lis reached 

Baause  personnel remuneration is the largest sin- 
gle item of eduution costs at a11 levels, changa in 
how teachers and nonteaching naff are paid a d  
employed could be an imporunt.elemcnt of any 
strategy t o  contain recurrent costs. R e a n t  experience 
has demonstrated that in some counmcs there is a 
large payoff to  purging from the educational payrolls 
so-called ghost teachers-those who are not  actually 
assigned to classroom du t i a  o r  are not fulfilling their 
assigned duties. There likely remains a s i g d a n t  
potential to be exploited in this sensitive a r u ,  at l u s t  
within the primary and junior secondary subsectom. 

Evaywhm,  reductions should be p u d  in dK 
typically high numbers of nonteaching d in Afrim 
seondary and, especially, tertiary education institu- 
tions. Wats should be given signifiant rqonsibility 
for pehrmurct of essential imction-related asto- 
did and admimsuacive suppon scrvias as has ban 
discussad among the b a n e  divenifiation masurcs. 
Ln addition, such a t q o r i e s  of personnel as mcscngnr, 
drivcn, watchmen, stewards, and sw#pen a n  u s d y  
be r e d u d  without ucrifiot of educational quality. But 
btclw salaria at this level arc low, even very sharp 
d u a i o n s  will have only a hd, although no& 
less positive, impact on unit costs. 

Reduction of teachers' pay is also a policy option 
that should be considered in countries where it can 
be demonstrated that a sufficient supply of tachers 
of comparable quality would still be forthcoming. 
I d a t i o n  has undermined teachers' salaries substan- 
tially during the past two decades, as it has all public 
-or wages in the r w o n .  Even if it were politically 
feasible, further reduction in real rates of pay for 
teachers alone (in isolation from other civil urvants) 
could lower the quality of education in some African 
countries. Certainly outright cuts in nominal waga  



wouid appear to be undesirable everywhere because 
oi the advctsc Impact on teachers' proiess~onal m e  
:Ivatlon and commitment. Nonetheless, the growlng 
numbers o i  unemployed secondary school lavers  
and of unlverslry graduates and dropouts In Africa 
suggests a potential p o l  o i  labor wlth adequate 
motivanon and intellectual skills for teaching; they 
ultimately may be prepared to accept wages some- 
what lower than those currently prevailing in the 
teaching profession. This reduction in pay would be 
iacilitated if certification requirements for the teaching 
proiess~on were relutd,  a p a n t  closely related to 
entry qulifiuoons, to which we now turn. 

Although still difficult and controversial, another 
policy option, especially at the primary and lower 
secondary levels, is to reduce the minimum entry 
qualifications for teachers. If less preservice e d u u -  
[Ion and trainrng were required of new teachers, they 
could bc paid less than they must be paid under the 
exlsang compensation structure. Too many children 
In the world's l u s t  developad c o u n t n u  are denied 
access to schooling because their governments are 
tryrng to match the pruervice educational require- 
ments rypical of the world's most developed coun- 
tries. This denial of oppomnlry is unjustified for 
two reasons. First, marginally lower entry qualifi- 
cations-for example, one or  two fewer years of 
schooling and pre~rvice  training for those tuching 
the early primary grades-may not diminish what 
pupils learn in the classroom, especially in Africa 
today where the governing constraints on  l a m i n g  
are the lack of instructional materials and lack of 
effective time on task. Second, given the relative costs 
of providing presenicc and in-service teacher train- 
ing and given the salary structures that prevail in 
most places, in-service training is usually the more 
c o s t ~ m v e  m a n s  of ralslng the qual~ry of class- 
room Instrucrlon. For pnmary school teachers cspe- 
cially, many Afr~can countries should consider 
Imposing further limitations on the quantiry of 
prcscrvlce educat~on and tnlnlng, and coupling this 
with a poiicy of frequent in-service courses to up- 
grade and refresh reachers' skills, with particular 
anention given to subim-maner competency and the 
proper use of instruct~onal materials. 

More intensive use of teaching staff is potentially 
the most fruitful approach for reducing unlt recur- 
rent costs. Savings are possible so long as the Increase 
In tuching rime 1s greater than the increase In salaries 
n d e d  to motlvate and compensate the teachers for 
thelr greater e f fon-rha t  IS, so long as teachers can 
be induced to accept somc rcducnon in hourly wages 
In the context of an Increase in their total earnings. 
Even In the absence of other measures affecting 

ruchers' compensation. tne more lntcnslve use ot 
teachen as teachers (as distinct from lmpilcitly con- 
donrng thelr performance o i  other a c t ~ v ~ t ~ e s ,  such as 
tending to the family farm or small bus~ncssl may 
allow unit costs to be reduced. 

As indicated in chapters 4-6, many optlons can be 
explored to make g ra t e r  use of teachers. They 
include lengthening, through a varlery of schemes, 
the teachers' (but not the students') school day; 
holding classes six days a week In pnmary schoois 
that d o  not already do  so; increasing the teaching 
hours per week in secondary and tertrary insntut~ons 
to levels more closely approaching norms outside 
Africa; reducing vacation periods so that teachers 
(and facilities) are employed much more than the 
thirty-six w n k s  a year now common; and increasing 
the minimum number of students in a class. espe- 
cially in secondary and tenrary lnstltutlons where 
course  are often thinly subscribed. In addition to all 
such measures, each of which would result in some 
modest reduction in unlt costs, most developing 
countries, if t h y  upi re  to bring about noninmmen- 
tal changes in eduutional access over the n e n  sev- 
eral decades, will nccd to consider some funda- 
mentally different alternatives for the delivery of 
educational services (see the discussion below on 
extramural study programs). 

An analysis of  tertiary education in Africa leads to 
a special conclusion about the utilization of teachers 
at this level. For reasons discussed in chapter 6, it 
would be desirable in most African countries to 
stabilize or  even reduce the number of universiry 
students in the short term (that is, the next five to ten 
years). This adjustment would be achieved by con- 
tracting relatively low-prioriry faculties (for uampie. 
arts and law) and by consolidatine. the number o i  
institutions and academic programs within a c o u n t n  
or a c r w  several small countnu. This contractron 
and consolidation would allow for a substantla1 
improvement in the use of facilities and the slze of 
classes in core programs on the consolidated campus- 
u, thereby increasing the producnviry of the ruching 
personnel employed there. A painful-but absolutely 
nemsary-concomitant of this adjustment measure 
In higher education will bc reductions In faculty 
numbers beyond what would occur through normal 
attrition. Substitution of African academics for expa- 
triate professors will in many fields make it possl- 
ble to avoid dismissing currently empioved teach- 
ing staff. However, in selmed disciplines in arts 
and humanities, where overproduct~on of personnel 
trained at the tertiary level is most severe, the redun- 
dancy of African teaching staff IS ~nescapable and 
must be squarely faced. 



RcwtaLLaoon: Restoring QuaLty 

- 
I he second d~menslon oi an educatlon strategy for 
.-\fr~ca rnvoives revltaiizlng the ~nfrastructurc now 
ava~labie tor eciucat~on and tralnlng In order to 
restore and Improve quality. T h e  focus should be on 
the hl~damentals:  lnstruct~onal materials, academic 
standards. and the malntcnance of equipment and 
phys~cal plant. Students and teachers waste their trme 
:at  great cost) for lack of textbooks and other learn- 
Ing materials and for lack of effective exam~nation 
systems to set and malntaln standards. School super- 
v~sion systems. vital to education performance, come 
to a hait when thcrc I S  no money to operate vehicles 
or pay for telephone and other communiut ion scr- 
v~ces. In addition. buildings and equipment deterio- 
rate ior lack ot maintenance, and expensive labora- 
rorlcs arc not used for lack of reagents and spare 
pans. These Items of nonsalary recurrent expendi- 
rurc have b e n  highly vulnerable when budgets had 
to bc cut. even though they amount to  only a small 
iractlon o i  total education expenditures. Appropriate 
balance In the use of inputs must be restored imme- 
d~atcly. I f  efficrency and quality in education are to  
be achieved, systematic and sustained measures to 
rev~talize the cxlsting infrastructure are  essential sup- 
plements to adjustment policies. 

.r\frlca. While this 1s to some extent a qucsnon 
of finance, the lssuc o i  producrng and d ~ s t n -  
butlng adequate teachlng rnaterlals for Afri- 
can schools goes much beyond the questlon 
of funds. As there 1s an urgent need not just 
for any teaching matcrials and textbooks. but 
for materials that arc more closely in tune 
with the realities and needs of Afrlcan soclc- 
tles, a malor field of lending actrviry opens up 
here. Bank G r o u p  loans will suppon. not just 
some of the technical assistance needed in 
modifying and adapting existlng textbooks 
and matcrials and prcparlng new materials, 
but also the productlon and dlstrlbut~on oi 
these materials in Africa. Educational Re- 
source Centers in areas where there IS a 
pamculariy serious shortage of instructional 
materiais could be another example of this 
general thrust. In this area of quality and 
internal efficiency, as the marorlry of the 
nonsalary inputs have a direct effect on the 
qualitative aspecrs of  education, the Bank 
Group will give priority to [helping] regional 
member countries identify and malntaln mln- 
imum standards for nonsalary Inputs. (Afri- 
can Development Bank 1986, pp. 15-16.) 

Academic Sundads 

The top educatlon prlorlrv In Africa today 1s to ensure 
that every child In every classroom has access to the 
pedagogcally necessary mlnrmum of rnstrucnonal 
rnatenals. What that means in prance will of course 
be dlffercnt for the several levels and withln levels wril 
vary by grade and subicct. Methods of productlon. 
dlsrrlbutlon, and finance will also vary from country 
to country. But only thosc countrlcs that accord ccn- 
tral rmponance t o  the provrslon of instrucnonal ma- 
ter~als can be ludged to have put In place adequate 
s r r a t q e s  for educanonal development. 

Difficult Issues wrll have t o  be confronted: what 
pcdagog~cal materlal to  develop locally and what t o  
purchase from abroad; whether to purchase htghcr- 
cost local prlnong or leas t tos t  prlntlng elsewhere In 
the region or, more usuallv, outside Afrlca; and how 
to make the best use of nontradlrronal mcdla such as 
radlo. In a recent policy paper on educatlon, the 
Afrlcan Development Bank cmphaslzcd the Impor- 
tance of consldcnng rnstructlonal matcrrals wlthln 
the overall context of restoring nonsalary recurrent 
expenditures to adequate levels: 

The supply of approprlatc teaching materials 
IS pan~mlarlv lnadequatc In large pans of 

T h e  restoration and clarification of standards of  
academic performance are  key to Improving the 
quality of education at  all levels. Academic expecta- 
tions for students a n d  schools should be high, and 
they should be clear. By providing srgnals on perfor- 
mance to  which teachers, students, and parents can 
respond. the examination system 1s both a measurc- 
rncnr and incentive device that should be used expli- 
citly to  raise academic standards. But to periorm this 
function, most African examination systems need to  
broaden their tests t o  sample the full range of cognl- 
tive competencies sought by the nation from a given 
level of the e d u c a t ~ o n  system. Now the tests often 
concentrate narrowly o n  those skills most needed for 
success at the next level. If examlnatlons were more 
broadly structured, they would be more peninent for 
assessing the skills o f  the rnaioriry of students who  
will not advance to the  next level. 

0pcraa;on and Maintenance of Phynynd P h t  
and Equipment 

Prcventlvc marntcnancc and repair of physical plant 
and cqulpment, another Item of nonsalary recurrent 
expenditure. is a n  cssentlal ingredient for rcvltalizing 



. i i r l un  e d u u n o n  systems. Quailrv c d u u t ~ o n  1s iust 
not poss~ble In laboratones and wor~shops that have 
no elecrnciry or water because winng, hses,  and 
prumblng have detenorated, and where equrpment 
aoes not operate because spare pans and consumable 
supplles are Iacklng. Malntalnlng door and cablnet 
locks, replacing broken wlndows, repalnng leaky 
:oois. chaneng the 011 and filters In heavily used field 
vehrcles+hese may be slmple thlngs to do, but they 
are not gettlng done. Failure to do them means that 
v~tal  equrpment 1s not available and funct~onlng 
when needed, and unlt costs are Inflated when pre- 
mature replacement IS the consequence. 

Once plant and equipment are restored to  fully 
iunct~onal status and the~r  maintenance attended to  
on a routlne bas~s, money 1s also needed to ensure 
that these resources do not s ~ t  ~dle. Reestablishing 
adequate budgetary provlslon for such simple Items 
as gasoline, postage, and telephone senlce 1s cssentlal 
~f school supenlslon systems at the primary and 
secondary levels and fieldwork at the tenlary level are 
to make them Intended contr~but~on to  educatronal 
produalvrty. 

Selective Expansion 

The third dimension of an overall strategy for edu- 
cation and training in Africa entails the considered 
and deliberate expansion of selmed education ser- 
vices. Public support for the sector has h e n  threa- 
tened r m n t l y ,  and will continue to be threatened, by 
the fiscal austerity that grips the regon. Wise leaden, 
however, will do what they can to  protect from 
debilitating cuts those long-term education invest- 
ments that promise the most for their nations' future. 

Most forward-looking education programs, a1- 
though they will differ from one African country t o  
the next, will need ro pur some emphasis on each of 
the following: renewed progrtss toward universal 
prlmary education; new programs of extramural 
srudy at secondary and tertiary levels; development 
of a broadly based system of training; and improve- 
ment of graduate eduunon and research capacity. 

Safeguarding the quality of instructional staff will 
be essential at a11 levels during any selective expan- 
slon and will require special attention. Motivated, 
knowledgeable, and pedagogically competent teach- 
ers are essential components of educational quality. 
The revitaliutlon efforts described earlier focus on  
eliminating current constrarnts on teachen' effective- 
ness. such as the shortage of instructional materials. 
But beyond such efforts, as selective expansion again 
becomes econom~callv feas~ble to encourage, African 
educat~on systems w ~ l l  need to provide for constant 

proiess~onal renewal of the teaching t'orce, pamcu- 
larly l i  the standards ior teachen' yean of prcxrnce 
education are relaxed in order to contain costs. 

In order to maintarn the quality of instrucnonal 
staff, the design and ~mplementation of c o s t d m i v e  
systems of connnuous in-service trarning for primary 
and secondary school teachers should bc pan of 
every country's education policy package. This train- 
ing should focus on upgrading and updating teachers' 
knowledge of subject maner and mastery of Im- 
proved pedagogical methods embodied in widely 
available instructional materials. Distance education 
is likely to bc the most attractive delivery mode for 
much of this activity. Furthermore, teachers' progra- 
sion through the salary scale should depend on 
their successful completion of such regular in-ser- 
vice courses, thereby ensuring that pay is more close- 
ly related to potential classroom productivity than it 
is now. For the tertiary level, much on-the-job pro- 
fessional improvement can bc achieved in the short 
run by reestablishing the flow of standard textbooks, 
new monographs, and journals, but ultimately the 
upgrading of teacher quality will entail increased 
investments in formal postgraduate education. 

For many countries, the most important l o n g - m  
invemnent in  both its mnornic  and social rcnuns- 
will be to mew,  after adjustment and revitatization 
mcvurrs have begun to take hold, national progress 
toward universal primary education (UPE). Renewing 
progress t o w d  w~ will inevitably require the mobili- 
u t i on  of substand new raourcts, includmg-but 
not limited t o - k r e u c d  commitments of public re- 
sources. Chapters 2 and 3 showed how a d y  and 
difficult is the task of merely keeping up with pop&- 
non growth. Ye, two ha of evidence suggat that m 
many counmes very hgh pnoriry should be accorded 
to the goal of continued progress toward VPE, while in 
a few counuks universal provision of nine ya r s  of 
education may already be an appropriate goal. First, 
compared with proieca and invtsrments in other sa- 
ton. invemneno in education have an unusually good 
rccord of impkmentation and sustainability; absorptive 
capacity has been demonstrated. Sasond, there is strong 
(and mounting) aonomlc evidence indicaang high re- 
rums to invarment m eduation, particularly primary 
education. 

Those m s  will be greatly attenuated or never 
materialize at aU if the incidence of disease and malnu- 
mrion among young children goes unchecked. Policy 
packages for eduuaonal development must consider 



now to ensure not oniv tnat pupils are well taught but 
:nat they arc teachable. a polnt or ~ncrcascd lmponancc 
slncc senous nutr~nonai deprlvatlon has become a 
~ r e n n ~ a l  problem In many pans  ot Africa. Howcvcr. 
:ne ilnks between child health, nutntlon, preschool 
!nrellecrual dcvcloprncnt. and arrendance at and perfor- 
mancc In school are panlcularlv complex and onlv 
~rnocriccriv understood. Rcponai and ~n tcmat~ona l  col- 
:aDOratlOn In the search ior more complete answers 
oners the best hope or' dc~*eiop~ng p r a a ~ c a l  policies to 
:emcdv the slruation. 

Dis rance Educa oon Programs 

Yew extramural study programs arc perhaps the only 
:.rable wav to  address the masslvc problems o i  access 
to secondary and postsecondary educatlon for stu- 
dents and to contlnulnp educatlon for teachers. Ac- 
i:cd~tation cxamlnatlons allow ccrtificatlon of an 
s u t s ~ d e  student's "equ~vaiencv" to h a v ~ n g  completed 
3 convent~onal program. Students can thus acquire 
i ~ p i o m a s  and degrees by independent study, typically 
gu~dcd bv correspondence matc r~a l s  supplementcd by 
r a d ~ o  broadcasts. The  repl~cability of high-quality 
reaching mate r~a l s  allows high performance stan- 
dards to  be set and malnrained in rhc cquivalcncy 
system. Moreover, by t h e ~ r  very nature, equivalency 
programs tend KO favor the most persistent and 
mot~varcd students. Often extramural programs ac- 
ruallv use exlstlng campus facilities during evenings 
or vacatlon months for tutorial sessions and labora- 
tory work, although somctlmes equivalency educa- 
tlon takes place In specially created institutions. 

The  unit costs o i  lnstructlon In extramural pro- 
grams arc tvpicallv onlv 20 percent to # percent of 
rhe unrt costs oi convent~onal instrucrlon. In addi- 
rlon. there arc oitcn substantral savings in student 
rransporratlon and (public budget) savlngs In livlng 
costs. D u r ~ n g  the prcsenr p e r ~ o d  of adiustment and 
~ u s t c r ~ t y  In Africa. a iountry's r a t ~ o n a l c  for incurring 
the high construction and incremental costs of the 
"bricks and mortar" approach t o  educat~onal  expan- 
sion deserves t o  be scrutlnlzed. 

Occupation-spccliic trarnlng I S  essent~al  for African 
development. T h e  questron 1s not whcthcr to  train, 
bur rather when, where, and how t o d o  so  in the most 
cost-effect~ve wa!.. Expcr~cncc suggests that African 
poilcymakers, like t h e ~ r  counterparts In other p a n s  
oi  rhc world, may be tempted t o  adopt quest~onable  
poilclcs bv the unaen~sb le  urgcncv o i  the need for 
occupat~on-spccrfic sk~l ls .  .As summarrzed In chapter 

5'. therc arc numerous p~t ia l ls  to  be avo~ded.  but onlv 
a iew bedrock p r ~ n c ~ p i e s  upon wnich wlse policy- 
makers can rclv for guidance. 

O n e  such prlnclplc I S  that iormal schools are, 
generally, neither the onlv nor the best place in which 
t o  train students In most spec~iic vocat~onal skills. 
With the posslble except~on of some commercial 
skills (such as typlng and accounting) that have w ~ d c  
applicabilitv and low requirements for expensive 
equipment and facilitics, vocat~onal  tralning is best 
provided after students have secured initial employ- 
ment. And it is best conducted in venues closer t o  the 
workplace and more directly under the control of 
employers than are formal schools. T h e  emphasis in 
Africa should be to design for each country a system 
of vocational tralning founded o n  this pr~nclple.  

This difficult task will be greatly facilitated by ensur- 
ing that there is a slngle place in the govcrnmenr--and 
not necessarily, or w e n  desirably, in the Ministry of 
Educatiorr-that IS charged wlth formulating, monitor- 

ing, and evaluating training policy. In this process, 
ma~~oa:onornic  policies that st~mulate provision of j o b  
specific training-in such areas as wage regulations, 
investment codes, tax incent~vcs, and apprenticeship 
rules--have a crucial p a n  to play and should be 
prominently included in an overall policy package for 
improvement of education and training. 

Meanwhile, the education systems of most African 
countries already include schools whose mission is to  
provide occupation-specific training for agriculture, 
industry, and the services. These schools must be 
encouraged t o  operate as efficiently as possible, even 
while other, fully coherent tralning systems are being 
developed. Typically, a great deal can be accom- 
plished by ensuring that cxpenslve facilities and 
cqulpment are fully ut~lized, curr~cula  are maximally 
responsive t o  the (often changing) skill requirements 
of employers, and teachers are well endowed with 
real-world experience in the jobs for which the?. 
provide train~ng. 

Rescmh and A,srgnduatc Eduuoon 

T h e  adiustmcnt and rcvltalization measures for ter- 
tiary education proposed in this study will, when 
implemented, go far toward addressing problems 
related to the efficiency and quality of undergraduate 
programs. But better undergraduate programs, in 
themselves, will not Increase Africa's scientific and 
technological self-reliance in the next century. Ulti- 
mately, Africa will contlnue to develop only to the 
extent that i t  can take advantage of thc worldwide 
explosion of knowledge and itself generate knowl- 
edge pertinent to African These funcrlons 



rtqulre Afr~ca 's  top ~nrellecrual talent: the people 
w t n  master's and doctoral d q r e e s  whose careers are 
:n unrverslp teaching and research and in the most 
soonrst~cated knowledge-~ntens~ve sc~entific and 
~ c c h n ~ c a l  posrtions in government and the prlvate 
senor. In fields central to African development, such 
3s aer~culturc. health, engineering, and management, 
rlna In the b a s ~ c  natural and soc~al sclcnces that 
2naerire applied work in those areas, the contrnent 
must ~ n t e n s r b  efforts to develop its own capaclty not 
oniv to produce these people but also to sustain 
rroicss~onal environments in which such highly spe- 
c~alized talent can be productive. 

Thus the questions arise whether, when, and how 
.4ir1ca can develop, in a few institutions of higher 
icarn~ng, programs of postgraduate educatron and 
research training comparable in qualiry to the best 
available o u t s ~ d e  the continent. Can African post- 
graduate educatron be expanded and upgraded t o  
produce a substant~al  f r amon  of the continent's top 
profess~onal talent and more research of the highest 
rnternat~onal standards? This question (like the one 
mentioned earlier about the importance of childhood 
nutrition and health for learning) is unfortunately 
one In which the dimensions of the problem are far 
more clearly defined than the solution. 

Nonetheless, the solution is of critical long-run 
Importance to all countries, although none can rea- 
sonably address it alone. Given the continent's limit- 
cd resources and the  unavoidably costly sums rc- 
qu~red to ensure highquali ty efforts, international 
cooperation-among African countries, and between 
them and their partners in other regions of the 
world-to establish a coherent set of programs of 
excellence in national inscimcions wrll have to be 
central to any solution. Country-spcci6c policy pack- 
ages for educatronal development should include 
practical mechanisms for encourawng and effectively 
supporting reg~onal and international initiatives t o  
address such transnat~onal issues. 

Policy Design and lmplemmtation 

For most Afr~can countries the formulation of a com- 
prehenslve educat~onal development program, dcnved 
irom a balanced package of policies for adiustment, 
rcv~ta l i~at~on,  and wlccnve expansion, will be a new 
cxpenence. Each country will organlx for the task in 
~ t s  own way. In many countria, however, a fruitful 
approach to policy d a i g n  might include the following: 
csublishrng a nanonal commission w ~ t h  polirical clout 
to oversee the work; consorunng a tcchnlul staff to  
support the commrsslon; drawlng for both upon the 
bar p o l ~ t ~ u l  ludgment and analytrcal talent o i  mnls- 

m a  of Finance and p l a ~ l n g ,  as well as educanon, and 
o f  the nanon's lnsnrutlons oi  ternary educanon and 
research; bullding a nat~onal consensus through provl- 
slon of ample oppomnlry  for public debate on emerg- 
ing findmp and rccommendanons and on tha r  ranon- 
ale; and tidung advantage of the experience of other 
African countries in formulating educat~onal develop 
ment StrategJes. 

All such activities would, oi course, need to  be 
financed. Budgetary resources would have to be suf- 
ficient t o  cover not only the personnel costs of  such 
a n a t ~ o n a l  commission and its staff but also their 
operating expenses for travel, comrnunicat~ons, pub- 
lications, a n d  specialized contractual servlces (such 
as data  collection and processing, expen technical 
consultants, and  targeted research or  analys~s).  

Although careful e laborat~on of educa t~on  devel- 
opment  programs is urgent and essential, the i m p a a  
of such programs will ultimarely depend on  African 
capaciry for implementat~on. Thus  improvement in 
education management is a necessary concomitant to  
policy reform and must be given immediate and 
continuing attention. 

T h e  most important measures to  improve manage- 
ment involve the potential returns to downward and 
outward delegation of various administratrve func- 
tions. Some functions, of course, must appropriately 
remain within the central ministry, and the pcrfor- 
mance of these functions will need to be improved. 
T h e  toughest challenge to improving management, 
however, lies closer to the classroom, a t  the level o f  
individual schools and districts. African policymak- 
ers should consider how, with adequate safeguards 
against abuses, headteachers and the local commun- 
ities they serve can be given greater a u t h o r ~ w  In the 
acquisition and use of the resources essential to  
effective classroom teaching and learning. 

In addition, m u a l  minlsma must tend more scr- 
iously to  their own management development needs, 
a p c a d y  in the ueu of per fo rmam monltonng and ' 

policy planning and analysis. lmprovemenn in exami- 
nation syncms (which were a b a d y  menrioncd with 
r e f e r m e  both to  academ~c standards and to distance 
cduut ion) ,  in h e  nature and nmely availability of 
statistical md financial accounting informanon, and in 
the numben  and qualificat~ons of staff engaged in full- 
rime analyncal work are among the necessary m u -  
sures. Lncrnova in many m ~ n i s t r ~ a  of cducatron arc 
insufficient ro a n n c t ,  monvate, and retain able staff. 
Govcrnmcna comrn~tted not only to the formuhnon of 
an c d u a o o n a l  development program but also to its 
expeditious implementat~on will have to a d d r a s  imag- 
 natively the issue of incennves at all levels of the 
e d u c a t ~ o n  system. 
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CHAPTER TWO 

DEFINITIONAL AND METHODOLOGICAL ISSUES RELATED TO THE 
CONCER OF EDUCATIONAL EFFICIENCY 

The purpose of this chapter is to provide an introduction to the natun of the conapt 
of eficiency, as currently used by most economists, and Ihe advantages and disadvantages 
one encounters in applying the concept to an activity as ininally complex zhd 
contextually diverse as education. In this chapter, a set of dcfrnitions will be established 
that will serve as the basic terminology used in the subsequent discussion of specific 
indicators of educational effectiveness and efficiency. The discussion will introduce the 
four major forms of efficiency analysis applied to education: benefit-cast, cost- 
effectiveness, cost-utility, and least-cost models will be presented. The chapter will 
conclude with a review of five major limitations that exist in attempts to apply the 
economists' models of cost and productivity to education. 

It is surprising to most non-economists to learn that he  concept of efficiency is, in 
fact, a relatively new emphasis within the lexicon of economics Schumpeta's 
of (1966), the standard for the Wtment of the development of 
Western economic thought, has not a single index rcfercnce to efficiency. Part of the 
reason for this earlier lack of overt attention was that the efficiency concept was implicit 
to the market models developed by Western tconomisls from the late 1700s up to the 
1930s. Only in the last fifty years has great attention been directed toward issues of 
measurement and empirical testing of thc deductively derived theories of neoclassical 
economics (Johnson, 1975): The result of this new emphasis on quantification has 
been to raise the issues of the operationalization and measurement of the economic 
variables. The economist no longer can be satisfied simply to state that under a given 
budget. efficiency exists. for a producer when the marginal cost of an output from a 
production process equals the output's marginal revenue product or for a consumer when 
the ratio of the marginal costs of all consumption items to their marginal utility are 
equal. Wilhout debating the conlribution Lhat Lhesc abstract models (and the ntoclassical 
insistence upon dcfining equilibria as optima) have had for understanding social and 
market phcmmma, there has been a recognized need to produce a practical and adaptable 
form of elficicncy that can advance the management of private and social enteqrisc. 

Schwartz and Berney (1977) offer an excellent set of discussions dealing with the 
mlarsical oconomisls' approach to the efficiency concept. 
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The economic concept of efficiency is a metaphor borrowed from engineering 
relationships. In any techrucal process efficiency is defined as existing where the 

level of or where . .  . 
i n u u  are -]zed for a of -. It is important to recognize from 
these definitions that the concept of effectiveness (how well or to what extent the desind 
outputs are achieved) is subsumed in the concept of efficiency (effectiveness relative to 
cost). In the following sections of this monograph, the wm effectiveness will be used 
when indicators represent outputs or output proxies (input or process vwbles  and 
outcomes) and efficiency when the indicators represent a comparison of effectiveness 
with costs. In all cases efficiency is a more inclusive term and implies 
effectiveness and cost considerations. 

If the definition of efficiency is specified in terms of physical quantities only, one has 
a definition of v. If one modifies the concept to take into account 
utility* or monetary measures, a definition of economic is derived. Economic 
efficiency is &fined as existing when the . . 

for a nivea 
=st of all or where the for a gj-, Both of 
the efficiency concepts, technological and economic, appear both rational and intuitively 
obvious. What is less obvious is how to measure inputs and outputs so one may lmow 
when efficiency exists and, in the case of economic c~ficienc~; to know what values 
(costs or prices) to assign to inputs and outputs to avoid biasing the identification of 
efficiency. 

In a competitive market situation all frrms must strive to achieve efficiency because 
the inability or unwillingness to do so will mean that their competitors can charge lower 
prices and drive the "inefficient" f m s  out of the market Efficiency in a competitive 
market is therefore a self-monitoring and self-cquilibriating process. Since f m s  in a 
cornpuitive market arc, by definition, small relative to the total market, the individual 
firms have no effect on the cost of inputs or the prices of their products. Thus, 
economic efficiency can be dehed in a non-arbitrary manner. 

Unfortunately for those who prefer objective, mechanistic decision processes, the 
conditions of the competitive market are increasingly rare in general and simply do not 
exist in regard to the education and training systems of most nations. As will be 
developed here, the abandonment of he  competitive assumptions does not reduu the 
importance of the efficiency concept; however, it does force those who wish to use it  to 

The economic concept of utility is dealt with at a later point. For the moment it is 
necessary to understand only that utility refers to perceived satisfaction or happiness. 
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deal with less than ideal proxies for their conceptual variables and to accept subjective 
responsibility for judgments concerning the values of inputs and outputs.* 

Ln almost all situations, education in developing nations is either a monopoly 
function of government or else government exists as a major financier and regulator of 
the educational activity. In shifting from the model of a competitive market to one of a 
bureaucratic management or regulatory system, one loses the self-monitoring and self- 
equilibrating characteristics that assured efficiency in the competitive situation. To 
replace them one must turn either to legal rules or bureaucratic incentives that are 
designed to achieve an approximation of efficiency. 

Some economists and many non-economists have questioned the propriety of 
nansposing the efficiency concept from a technical seuing to a social or behavioral one 
(Klees, 1984). A more appropriate question might have been whether it is possible and 
justdied to transpose the concept of competitive efficiency to a noncompetitive context 
I t  is clear, however, that regardless of the philosophical uncertainty over the pmpricty of 
this transposition, the last ten years have seen a rapid escalation in attention paid to 
efficiency issues related to educational finance and management: and this increased 
anention has occurred in both socialist and market economies. 

If the result of this increased attention to efficiency is that more and or better 
educational benefits are obtained for a given level of expenditure then the of the 
efficiency concept will be justified. If the result is hat educational planners and managers 
use economic models and jargon as a shield for their biases and subjective judgments, 
then the of the efficiency concept will not have served a legitimate purpose. It is 
important to understand that the efficiency concept is a neutral device; it is the delinition 
and valuation of its components (inputs, processes, outputs, and outcomes) that will 
determine whether the current attention focused on efficiency is a positive or negative 
conmbution to e d d o n a l  development 

In proceeding to establish a basic glossary of efficiency terminology, it is useful to 
discuss the concepts of production and utility that underly h e  practical discussion that 
follows. This discussion of theory is presented as a foundation for the later practical 
discussions. While it is possible for one to benefit from the subsequent practical 
&scoursc without an understanding of this theoretical foundation, one cannot clam to 

K l e a  (1984) asserts that the requirement that market prices reflect efficiency is 
similar to the econometric condition that regression coefficients represent causal 
impact He notes that "... both necessitate the fulfillment of relatively few, but 
totally unattainable, conditions and both have liule practical guidance to offer on 
how inaccwatc these indicators are when the necessary conditions do not hold.." 
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understand the efficiency issue fully without an appreciation of the concepts of 
production and utility. 

The production process for education, for which the major factors are depicted in 
simplified form in figure one, consists of four main parts: inputs, process, outputs, and 
outcomes, Ln figure one examples are given of the types of observable and measurable 
variables that may be classified as belonging within each stage. are the RSOUWX 

used in the production activity: for educational production, inputs may be divided into 
the general categories of student characteristics, school characteristics, teacher 
characteristics, instructional material and equipment characteristics, and facilities 
characteristics. Ln each case the term "characteristics" refers to the availability of a 
resource, its nature and quality, and its manner and rate of utihation. 

Far example, an important teacher characteristic would be the teacher's mastery of the 
subject matter (e.g., mathematics) for which the teacher is responsible. The effect of 
W a  subject mauer competence on the education productioa process will depeod on the 
existence of some measurable level of competence; its nature (the areas of mathematics 
skill mastered) and quality (the degree of competence); and its manner and rate of 
utilization (the means by which a unit of teacher time or effort is combined with othet 
resources including student time and effort). 

The process stage of educational production refers to the means by which educational 
inputs are transformed into educational outputs Often the term 
is used to refer to a specific process for pmmoting educational outputs: examples of 
educational technologies are classroom lecWdiscussion, small group instruction, 
individual student-teacher tutorial, self-study with traditional t e x t h k  or textbook- 
derived materials, and self-study with programmed instruction. Recently, these 
aaditional rtchnologies have been supplemented by radio or television instnrction within 
the classoom, more sophisticated audiwvisual cquipmcn~ and computers. Thest latter 
teaching-learning processes are the ones that are more "technological" but the term 
"technology" may refer u, forms of the educational process. 

The interaction of inputs and process determine educational costs. Ideally, 
educational managers should be able to design the instruction/ learning system by 
considering alternative inpuls and processes simultaneously. However, the reality is that 
in most developing nations serious limitations exist in terms of the availability and 
quality of inputs and over the range of practical and affordable ~echnologies (Thiagarajan, 
1984: Cummings, 1986). 
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FIGURE ONE 

MAJOR FACrORS IN THE EDUCATION PRODUCnON PROCESS 

INPUTS 

Student Characteristics 

PROCESS 

Forms of Instructional 
orgaruzaum 

Teacher Characteristics Alternative Technolopes 

School C-tics 

Insbuctional Materials and 
Equipment C-b 

Facilities Characteristics 

EFFECTS 

Use of Teacher and Student 
Time 

Cognitive Achievement Employment 

Improved Manual Skills Earnrngs 

Attitudinal Changes Starus 

Behavioral Changes Attitudinal Changes 

Behavioral Changes 
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The predominance of teacherxentered lecture/discussion as the means of educational 
technology is neither an accident nor a result of unfettered choice. Rather, this mode of 
classroom instruction has emerged becausc, firsf many educational budgets must allocate 
80% or more of expenditures to teacher salaries (with a substantial portion of the 
remainder used for system adminisnation) and, second because teacher-student ratios are 
such that a lecture fonnat is seen by most teachers as the only means by which the 
teacher can deal (in terns of instruction and discipline) with the large number of students 
for whom they are responsible. While most teacher training systems advocate greater 
use of small group and individual instruction, the teacher's own classoom experiences as 
a student and the reality of classoom management demands often dictate against a l l  but 
the most highly structured, teacher- centered forms of classroom organization. Also, 
given the high rate of incidence of unqualified or underqualified teachers in some 
educational systems, reform of the mehercentered instructional process, which may 
threaten the security of the existing teacher corps, is unlikely to occur without 
substand exteanal pressure. 

A danger of the economic production metaphor is that it tends to imply that the 
technology used is rigid and constant and that the inputs are standardized and independent 
Because the education process deals with human factors, al l  of these implications are 
unfulfilled to some degree. It is not just that variety (perhaps extensive variety) exists 
among the inputs of teachers, students, schools, and materials, and the way they are 
combined; the individual human and material inputs also may vary over time. The 
motivation and tffon of the teacher may fluctuate day to day or even within a given day; 
the attentiveness and effon of students is a notoriously variable commodity. The 
interdependence of the variables is indicared by the fact that one of the explicit 
responsibilities given to teachers is to monitor and motivate the behavior of the 
studenrs; a similar indication of in~rdependence of inputs is the finding, common to the 
rescar~h krahm, that student peer influences have a substantial moderating impact on 
studcnt behavior and accomplishment (Winkler, 1975; Webb, 1982: and Nielsen, 1982). 
At least in part, these inteation effects can be controlled for by the introduction of 
interaction terms in the quantitative specification of an education production function. 

Thus, this abstraction of reality from the conceptual form of production must be 
recogmed but it does not destroy the value of the production metaphor for understanding 
educational behavior. For example, in some classrooms it will be the practice of the 
teacher to spend extra time with the slower learning students while allowing the faster 
students to work on their own with textbooks or other materials. This is a decision that 
potenwdly is supportable from the economic theory of production. The teacher is 
operating on the b l ief  that the marpal  value of a unit of his or her time is more 
valuable to the slower learning student than to the more advanced student Even if the 
advanced students would learn more from the - h a  than from study on their own, the 
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greatest relative productivity advantage lies from combining the teacher input with the 
inputs of the dsadvantaged students. 

Unfortunately, detailed microeducational analyses to support such teacher 
decisionmaking are almost never done. Classroom observation stuhes are the only 
p t i c a l  means for developing the appropriate data for such analyses and such tcological 
studies of the school are time and labor intensive and suffer from their own set of serious 
methodological limitations as well as the obvious question as to generalizability. 
However, if classroom-level studies face serious limitations, as to method and relevance, 
the same can be said for the survey approach to analysis of educational production and 
efficiency. The survey collection of data on inputs and outputs from a large numbex of 
schools assumes implicitly that the individual classrooms are using the same 
instructional technology when classroom observation studies, often suggest this simply 
is not so (?hornas and Kemmcrer, 1983). The survey approach may be mare acceptable 
in developing nations where, as noted above, variation in forrnal classoom organization 
and process often is more constrained. However, in lhis setting the problem of proper 
specification and measurement of the variables, and internal variation within a defined 
vanable, may be even more of a problem than in a developed nation setting. 

To this point, the discussion of educational production has emphasized only inputs 
and processes (technologies). These two factors will &tennine the cast of educaion since 
total cost is equal to input unit costs (cost per teacher-year or kxtbook) multiplied by 
input quantity (number of teachers or of textbooks). 

One of the major confusions concerning the efficiency concept is the belief that it is 
synonymous to lower costs. Ln a case where excessive expenditures and waste exist the 
two may be achievable simultaneously. However, where more costly inputs exist that 
have proportionally even higher productivity, the achievunent of efficiency could be used 
to jusufy greater unit  cosls. In every case, cost considerations are only one part of the 
efficiency calculation. 

As indcated earlier in figure one, the effects side of the efficiency equation involves 
both outputs and outcomes. arc the direct and immediate effects of the 
educational process. They include cognitive achievement, manual skill development, 
autudmal changes, and behavioral changes. In aggregate measurement one is concerned 
not just with measures of the central tendency but also distributive parameters. The 
laner are used in judging the equity or fairness of the educational system. Comparisons 
of such m m e s  as student means and standard deviations among socioeconomic, ethnic, 
locafional, or other classifications and between the gender p u p s  is another method used 
to judge whelher education has  an ameliorating, neutral, or reinforcing effect on initial 
social dsadvantages of given groups. 
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Ideally, cogrutive. manipulative, abtudinal, and behavioral measures of outputs 
should be highly M e r e n d  by specific subjcu areas, M s ,  aaitudes, and behaviors. 
The common situation is that these measures are available only for certain general 
cognitive artas (verbal and mathematics) and often not available at all in the areas of 
manual skills, attitudes, and behaviors. 

In addition to the differences noted above, outputs tend to be less subjectively 
measured than are outcomes. The types of cognition, manual dexterity, attitudes, and 
behaviors purposefully promoted by the school arc generally a product of governrntntal 
if not public consensus. The larger social outputs are more controversial both because 
they are less directed in their production and because they often involve the manifestation 
of unauthorhd if not unacceptable views and behaviors 

The difference in the degree of subjactivity is not absolute since considerable dcbatc 
can and does exist about what the school produces, whether the production is 
"purposeful,' and how to value it. The tendency to value educational outputs in terms of 
how they promote desired economic development outcomes has been one of the most 
conwversial areas. Whether these development outcomes m w  within market or statist 
economic systems, t h m  is a legitimate question of whetha other outcomes of education 
have not been unduly neglected in favor of this single indicator of educational 
effectiveness. 

Outputs, when compared to educational costs, can be used in measuring internal 
cfficiencY is a measure of how well the educational institution or system achieves its 
stated goals; it is calculated by the ratio of output to cost. If both output and cost can be 
quantlfred in monetary terms a bentfitlcost can be derived. To be efficient the 
benefits must exceed the cost (i.e., the benefiVcost ratio must be greater than 1.0). In 
comparing educational activities in the absence of practical budget constraints. the 
activity with the higher ratio of benefits to cost is preferrcd 

If the effects of an activity cannot be stated in monetary terms, it is possible to derive 
a -; however, the measure of effectiveness must SLIII be quantifiable 
(even if only in an ordinal form). For example, a study might show that an additional 
five dollar per-student expenditure on instructional materials will increase measured 
achievement by ten percent while a sunilar expenditure on instructional d o  increases 
achievement by only seven percent. In this example, the instructional materials 
alternative would be the more costcffective. 

One weakness in many educational innovation projects is that the efficiency 
comparison is made only between the individual innovation (additional educational 
materials or radio instruction, for example) and the traditional classroom practice 
(lecturddiscussion without instructional support materials or radio instruction). In the 
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example presented above, both systems might be judged cost-effective compared to the 
traditional classoom; however, the relatively less costeffective radio alternative might 
be selected for implementation if it were the only instructional alternative to the 
traditional classroom for which a cost-effectiveness cornpanson were made. Thus, the 
usefulness of cost-effectiveness analysis may be seen as a function of the analyst's 
thoroughness in selecting options for evaluation. 

A second methodological problem is that some costcffectiveness compuisons fail to 
consider the consequences of expending an equivalent additional sum per-student on the 
traditional classroom alternative. Legitimately, no objective comparison of cost- 
effectiveness can be made unless either h e  cost or effectiveness standard is fixed, For 
example, one can compare the efficiency of the traditional classroom with an 
instructional innovation if one has the same cost for both; in this case the difference in 
measured effectiveness alone will determine the more efficient alternative. Similarly, if 
the effectiveness standard is fued (e.g., a five pacent gain in measured achievement), it 
is possible to compare the costs to see which instructional system requires the least 
expense to generate the identified level of effectiveness. 

However, if neither costs nor effectiveness can be frxed for the two alternatives, it is 
not possible to use the mecharustic criterion of cost- effectiveness. Rather, a 
comparison must be made. An example would be where there are two innovations wilh 
data available as i n d i d  below: 

Additional Cost Average Percentage 
Per Student Increase in Achievement 

Innovation A $10 7% 

Innovation B $15 10% 

Ln this example, it would be fallacious to consider the relative costcffecriveness 
ratios of and $15/10%. The fallacy exists because the fractions do not contain a 
common numeric (unit of expression in quantitative terms) and because one cannot 
assume that the cardinal value of $1 per student is either equivalent or consistently 
proparuonal to the value of a 1% increase in achievement 

Judgment in such a case must be made based on the subjective valuation that the 
decisionmaker assigns to the measures of costs versus the measures of effectiveness. 
One person may feel that it is worth the additional $5 per student to gain another 3% in 
acbevement and thus would hvor Innovation B; a second person might disagree and feel 
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that Innovation A is preferred and the additional cost of $5 per student is not justified to 
produce "only" another three percentage point gain in achievement Of course, it is also 
possible that a third person may feel both innovations are too expensive and would 
oppose the adoption of either one. 'lhe argument would be that the subjective value of 
increased achievement is simply not wonh the additional expenditure. 

When one considers the fiscal effect of multiplying a small increase per student times 
all of the students in an educational system, it is easier to understand why educational 
innovations have such a history of disappointment in terms of system-wide adoption or 
adaptation within developing nations. The advocates of specific innovations, in addition 
to being gdty of cenain evangelical excesses in ignoring other innovafive alternatives, 
often fail to collect the data or institute the social marketing practices rnddleton, 1986)- 
-including incentives--that will convince parents, practitioners, and policymakers that the 
positive effects of the innovation are worth the financial expense (and the non-monetary 
costs that may be incurred in terms of the disruption of traditional classroom and 
bureaucratic praaices). 

'Ihe final form of efficiency analysis is -. It involves the lowest 
level of conceptual sophistication of any of the analytical models for measuring 
educational efficiency. It assumes that the desired outputs are fixed (but not necessarily 
q ~ a n ~ a b l e )  and requires only that evidence be presented that the proposed means of 
producing the outputs is the l a s t  costly alternative available. The most common use of 
leastcost analysis is in the determination of the feasibility of project designs. In such a 
situation, a judgment must be made that the probable effects of the project will justify 
the educational intervention and the probable costs of the intervention are the least 
expensve means of producing the desired effects. 

All of the approaches to efficiency evaluation mentioned here are generic to project or 
program analysis and are not limited to the evaluation of cducafional activities: The 
application of these approaches to the a p p d  or evaluation of educational activities has 
been more controversial than in such areas as transportation or infrasmctive 
development Health and population activities are an exception in that efficiency 
analysls has been at least as controvers~al there as in education. Education, health, and 
population activities share an irnm&acy in their effect on human lives and an inherent 
subjectivity in terns of external and collective judgments of their benefits and costs. 
The controversy has been aggravated by a tendency of some efficiency proponents to 
misrepresent the degree of objectivity implied by the use of efficiency criteria such as 
benefidcost ratios and cost-effectiveness comparisons. The fact remains that as long as 

More extended discussion of these issues may be found in Donohue, 1980: Levin, 
1983; Ray, 1984; and Woo and Sanders, 1986. 
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educational demands exceed avadable resources, rarioning of educational opportunity in 
access and quality terms will be required. Increased efficiency, therefore, will remain the 
only means of expanding access and/or quality without new resources and the best means 
of assuring that new resources that are made available are used to maximize their impact 
on access opportunity and quality enhancement. The efficiency analyst can help provide 
the most current and accurate information obtainable to assist the decisionmaker in 
promoting access, equity, and quality enhancement goals. 

A special aspect of the efficiency controversy is the difficulty of shifting from the 
analysis of internal efficiency to the analysis of -. While disagreement 
may and does exist over the degree of determinacy of educational inputs for educational 
ourputs, the difficulty of relating the immediate effects to the investments made in 
education are much less than in auempting to relate the more distant educational 
outcomes. The long term effects that one normally considers as educational outcomes are 
such things as lifetime earnings, the probability of employment, occupational 
auainment, social status, political participation, consumption and savings patterns, and a 
variety of attitudes and behaviors. 

Two r-;lain difficulties exist in relating educational inputs to such educational 
outcomes (hat is, in the measurement of external efficiency). The first difficulty is 
determinacy (imputing the causal effect of education) and the second is discounting for 
time preferences. The latter problem exists because educational expenditures that are 
investments in future outcomes require an immediate financial sacrifice in return for a 
future benefit that may be delayed for a considerable time. 

The concept of time preference is well established in behavioral psychology and 
economics. Two primary reasons are given for a preference for immediate versus 
posrponed benefits: rhe is the risk that a benefit delayed may not be received or not 
received in full and the second is the demarstratcd preference of individuals for immediate 
over delayed (but otherwise assured) consumption. Mortality, changes in educational 
qualification requirements,and other changes in the labor market relating to salaries and 
job security make it exceedingly difficult to predict the future earnings, employment 
probability, or status for any given level and type of education gradua~e. 

When d d n g  only with financnl outcomes such as earnings it is possible, through 
-, to compare monetary values across time. A unit of currency at any future 
m e  may be equated to a current unit of currency values by the following formula: 
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where: PV = present value 
FV = future value 

i = rate of discounr 
and t = number of time periods 

Thus, if the f u m  value is $100 and the rate of discount is .10 (10 percent) per time 
period and the future value is received five time periods into the future the formula 
bemmes: 

$100 
PV = = $62.09 

(1+.10)~ 

Thus, $100 received in five years is equivalent to receiving $62.09 today if the rate of 
discount is ten percent. The rate of discount incorporates the effect of anticipated 
inflation plus other calculable risks involved in postponing receipt of funds. Because of 
psychological and other differences among persons, individuals' subjective rates of 
discount may differ substantially. The present value of benefit/cost then is exactly the 
same criteria as the normal bmefitjcost criteria but with the irnpurtant exception that the 
values of benefits and costs have been adjusted by discounting to take into account when 
the benefits and costs occur over time. An alternative to the present value of benefivcost 
criteria is the rate of return approach that will be discussed in detail in the later section 
on efficiurcy criteria The present value formula may be modified to calculate the sum 
of the present values of a series of different future values that occur over a number of 
time penods (for example, expected annual earnings over a period of years): 

where n = the total number of time periods. 
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While the discounting process is apparently objective, its mechanistic nature 
disguisw the problem of obtaining the appropriate estimates of the future values and the 
difficulty of selecting the appropriate rate of W u n t  The future earnings for a certain 
type of educational graduate may be forecast based on current earnings patterns and 
expected labor market changes--this is a process fraught with the opportunity for 
substantial emn. Also, fifty years ago, the rate of discount was considered relatively 
unconaovasial because lending rates for "riskless" government bonds (the normal basis 
for determining the opportunity cost of the time delay) wcrt relatively standardized and 
tended to be stable over time. In the current capital markets of most nations a platitude 
of rates may exist without clear criteria (such as varying maturities or risks) to justlfv 
selection of a single discount rate and, more importantly, the fluctuation in rates over 
time may be expected to be much more substantial due to variations in the expected rates 
of inflation. 

These difficulties make the calculation of present values of educational outputs 
difficult but stdl feasible if done on a relatively frequent basis and if one can avoid 
m a h g  substantial fixed investments on the bssis of values that may change 
~ i g ~ c a n t l y  over time. The latter caveat is important but often ignored in educational 
planning decisions. Where possible, educational investments should be of a type where 
fixed facilities and equipment arc avoided or minimized and, again, 
subject to alternative uses if future conditions no longer justify continuing a project or 
Program. 

The areas of secondary and post-secondary vocational training or technical education 
are excellent examples of where this logic can be applied. The demand for vocational 
skills may flucarate greatly ovw time and, within a single economy, specifrc skills may 
be subject to saturation in supply in a relatively short period of time. For example, if 
there is a need to produce a total of 1,000 electricians over h e  next five years one might 
creak a training program thar would produce 200 graduam per year. The problem is that 
at the end of the fifth year the demand for electricians may be satisfied but the training 
program will still exist. Educational systems have had little success in closing 
programs once they are initiated Ideally, the original program plan should have 
presented eficiency d:ra to justify the production of the 1,000 graduates but should 
have provided an analysis of how the program could be phased down, converted, or 
t e r m  once the judie.d number of graduates w e n  produced. 

An important reason for the growing emphasis on the use of industrial sites for 
mining activities is that, in addition to providing access to more current technology, the 
main cost of equipment is for the purposes of production, not training. ?herefore, the 
efficiency analysis requires only there be sufficienk benefits to justify the proportion 
of equipment and facdities costs allocatable to the training activity rather than the total 
of such costs. 
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The preceding discussion has concenuated on the issue of production. Because b t h  
outputs and outcomes of education an multiple, and even some individual outputs and 
outcomes must be valued subjectively, h e  economic concept of utility must be 
discussed. Consumer may be defined as the pleasure or satisfaction a consumer 
expects to receive h m  consumption of a product or service. When the "consumern is in 
fact a bureaucrat or other policymaker, heir utility ideally should be inclusive of 
judgments about the probability of consumer sansfaction on the part of the individuals 
affected by their judgment For example, an educational planner's decision will be based 

- - 

upon his or her personal utility but also on h e  d e w  of responsiveness of the planner 
to perceptions of the utility of the parencs, teachers, students, and others affected by the 
decisions made. 

In the simplest case, where only two outputs exist, utility maximization will be 
achieved by considering the value of the two outputs and the resource constraint on 
output production. While mathematically the problem of maximization of utility 
increases as the number of output choices is expanded, the fact is that the human mind 
(and now, computers) can handle the optimization process quickly. The main constraints 
the educational decisionmaker faxs  are the paucity of knowledge about alternative costs, 
about the nature of relationships among outputs, and about the time preferences of those 
affected by the decisions made. Some outputs-such as verbal ability and certain fonns 
of disciplinary behavior or obedient attitudes--may be moumuts. This means that the . . process of producing one output can produce the other output at Other 
outputs may be mutually exclusive at the margin. That is, one can produce more of 
either output but not more of both. An example would be that one may not be able to 
produce greater achievement by the most advantaged students and increase achievement 
equality for the class at the same time. 

The task of educational managers (in fact. of all managers) is to understand the 
production process well enough to be able to identify which outpuu are independent. 
which are joint outputs, and which are mutually exclusive outputs. Then, the 
educational utility decision requires combination of this knowledge of the production 
p m s  with an understanding of the appropriate values to be assigned to the outputs so 
that a decision can be made that will maximize the utility to be derived from the mk of 
outputs that are to be produced. 

There is an unfortunate tendency for politicians and even some senior educational 
admhstramrs to act as if the educational production proms can be expanded (in terms of 
the number of outputs and/or the amount of the individual outputs produced) without 
providing new resomes or incurring any sacrifice in existing output production. 
Implicitly, they are assuming that the current educational process is inefficient (probably 
true) and can be changed by adminisnative fial (probably false). Unfortunately, even if 
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the administrators were fully correct administrative decrees rarely produce new outputs 
without reducing others. The demand for new or better outputs may be achieved by 
sacrificing some existing outputs that could be more highly valued. In addition, the new 
demands may overburden the prows (especially the teacher's class management skills) in 
such a manner that overall production of outputs is reduced. Too often ignored, both in 
economic theory and administrative procedures, is the fact that those directing the 
educational production process at the classroom, school, and even system level are 
individuals who rarely have received management training concomitant with their 
management responsibilities. 

A final item of terminology needs to be reviewed before proceeding from this 
discussion of the concepts of production and uulity to their gpplication to effectiveness 
and efficiency analysis in schools and school systems. A critically important term is 
that of the "margin." Frequent references refer to m a r m  cost or marginal productivity 
and it is common for economists to say that a certain condition (e.g., equilibrium or 
efficiency) exists "at the margin." The concept of margin is taken bom the calculus and 
refers to a single incremental unit. For example, the mar@ productivity of teacher 
time could refer to the increase in productivity that would result from one more hour of 
teacher effort. Similarly the marginal cost of teacher time could be defined as the 
expense of using the additional hour of teacher time. In theory, marginal units are 
assumed to be extremely small; in practice, one often is forced to work with units of 
substantial size (a person-month or person-year, for example). One can even consider the 
idea of a m a r g d  school or marginal university if one is analyzing the effect of adding 
an additional institution to an existing system. 

Five limitations exist in regard to application of basic productivity and cost 
relationships to education: 

1. multiple inputs that must be determined simultaneously; 

2. multiple output/outcome measures of productivity; 

3. lack of information on costs and productivity; 

4. fixed input quantities or relationships; and 

5. vanable input quality. 

The problem of multiple inputs is one faced in almost all production situations but 
poses special problems in education. While economic theory stipulates productivity 
relationships under conditions, the educational decisionmaker must 
determine the m u  of inputs simullaneously. Teacher quality and quantity, availability 
and use of matrnals, equipment and facilities, and means for motivating student, parent. 
and community effort are some of the major input categories with which the 
decisionmaker must deal. One reason for Lhe conservatism of educational systems 
relative to instructional change is that the decisionmaker always has to justify any new 
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input mix when, in fact, there are few data or experiences to support the purported 
effectiveness of the new input types or quantities. In addition, economic theory presents 
the productivity concepts in terms of a given technology. If the new input mix also 
involves a change in technology, it will be even more difficult to justify the 
instructional change on the basis of a quantitative data 

The sccond problem the educational decisionmaker faces is the v a l h o n  of marginal 
product. In addition to the basic problem of value judgment, the decisionrnaka must 
identify and value the effect of the individual inputs on multiple outputs and outcomes. 
As discussed above in the description of utility analysis, multiple products can be dealt 
with but they add complexity to the analysis and heighten the implicit subjectivity of 
the valuation process. The decisionmakers need to know both the cost of inputs and the 
relationship (independent, jointly p r o d m  or mutually exclusive) among the inputs and 
the mix of outputs and outcomes. In addition they must be able to assign a value to 
alternative output/ootcome mixes. Obviously, most educational production decisions are 
made without all of h s  information; the goal of efficiency a d v o w  is to increase the 
amount, quality, and timeliness of such information and to make the valuation process 
more explicit 

The third constraint on educational decisionmaking about production is the 
availability of information. Given the quantity of educational research of the last thirty 
years it is surprising how little is "known", let alone how little can be "proven" 
concerning educational production and efficiency. The next section of this monograph 
will discuss the various individual inputs, processes, outputs, and outcomes that 
commonly are proposed for education. Each will be reviewed in terms of what m h  
has revealed, what deductive logic and experience can tell decisionrnakers, and what can 
be done to inrrease the inf&onal base for efficiency decisions. 

The fourth sjxcific constraint o: educational dtcisimaking concerning efficiency is 
the fixed nature of relationships that wrist within the educational production process. 
These rigidities are not always technologically determined but rather arc often a product 
of tradition, law, regulation, or contractual agreement The most dominant of these 
rigidities is the central role for the teacher. The teacher's dominance in the classoom is 
an interesting example of tradition beaming institutionalid by law, regulation, and 
contract Funher, because of the low level of resources normally available for the 
classroom instructional budget, there is liule ability in the poorer countries even to 
provide significant complementary inputs to reinforce the teachers' effectiveness, let 
alone to consider replacing the teacher as the major input 

The fifth major limiration on the use of economic production and cost concepts in 
educational management is the variability in the nature of the inputs. The major cause 
of h s  variability is the need to conduct management decisionmalung at an excessively 
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high level of aggreghon (and often at a physically distant level of adnuisfration). ?he 
"teachern input is an example of a variable that often contains substanual internal 
variation: in such a case the modal or mean c-cs of a group of teachas may not 
be a useful base for decisionmaking because of the large range and substantial variation 
that exist around these measures of central tendency. Even if one divides the excessively 
aggregated concept of the teacher input into its component parts--subject knowledge, 
experience, pedagogical skills, motivation, attitudes, and behavior--the problem of 
internal variation within the multiple teacher-input definitions still may be considerable. 

This problem is at the center of the long-standing debate over survey versus 
observational collection of data with which to analyze education production 
relationships. While observational techniques provide more depth and detail in terms of 
measurement of the variables and their interaction, the obsavational approach itsel€ has 
thne major methodological disadvantages. Fmt, obscngtional measurement techniques 
are still in the pn>cess of development and controvasy still exists over tbt specification 
and measurement of educational variables at the classoom and school level. Second, 
there is an unavoidable and explicit acccpmct of subjectivity and variability in the 
measurement of inputs. An observer measuring timeen-task of students is f o r d  
constantly to make judgments of student behaviors as to whether certain actions arc 
learning relevant or not. In addition, then is the fact that observed values will differ not 
just among observers but that the values of inputs assigned by a single observa can vary 
from situation to situation depending on the observeis attentiveness and diligence. And 
third. because classoom and school observational studies involve substantial cost in 
time and money, this methodology allows results of only limited immediate 
generalizability because the research budget rarely allows a statistically representative 
coverage of classoom or school seuings. 

The weaknesses of the observational methodology for analysis of educational 
production art no g i t c r  than those that exist for the survey methodology; however, 
because the weaknesses are more obvious (and the survey approach has tradition as an 
advantage) the observational methodology has been underutilizcd. The point must be 
made, however, that some educational production issues are rcseatchable Q& by 
ethnographic methods including classroom observation. A major need is for economists 
and Mhas intuesvd in educational production relationships to develop a consensus as to 
the situations in which the survey or ethnographic approaches have a comparative 
advantage. This consensus could then serve as a basis for design of bo~h educational 
management information systems and for a more comprehensive research agenda for the 
study of educational production and efficiency. 

The limitations discussed hexe must be understood within the context of a more far- 
reaching limitation. Education's conservatism toward the application of efficiency 
concepts is simply a specla1 case of the general administrative conservatism towards all 
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change. Unlike tbe in the more progressive parts of the private secm, bureauaxies 
rarely offer incentives for managers to engage in change or experimentation and 
educational bllreaPeracies in particular often exert specific sanctions against innovation. 
In this context it is easy to understand why improvements do not occur even if 
understanding fails to reduce one's frustration with the process. 

In this section an anempt has been made to accomplish two objectives: 

1. f- 
. .  . . 

of the noneconomists with the basic economic concepts that 
support the measurement and analysis of educational efficiency, and 

2. development of a standard set of terminology for efficiency analysis so as to 
minimize -tic confusion in the succeeding discussion. 

Ideally, the pmpase of a presentation such as this should be to simp@ and clanfy; 
to many noneonanists the initial reaction to the preceding discussion may be that the 
whole area of educational production relationships now appears more complicated than 
befm. 

The reason for this is that the presentation of education as an input- output process 
analogous to other technical production relationships is simply wrong. While the input- 
output model may bave great value as a metaphor to help the uninitiated gain some basic 
appreciation of educational production, understanding educational production 
relationships requires that one move to more complicated economic models (involving 
the complex relationships among multiple inputs, the consideration of variable 
ttchnologies, and the subjective valuation of educational outputs and outcomes). But to 
be of any possible policy value, the economic models must be understad to provide 
only a framework within which behavioral psychology, pedagogy, administrative and 
management scienot, anthropology, political science, and infomation theory all must 
play imponant roles. Finally, one is left with the realization that all educational 
decisionmaking will take place without optimal information and will be performed by 
individuals who k k  the ideal mix of personal and professional skills and experience. 

But in hs re@ education is no different from the other social services; the point is 
decisions must be made and will be made. The function of the efficiency analyst is to 
improve both the dccislonmaker and the decisionmaking pmcess. Improved, not ideal, 
decisions are tbe only realistic and attainable g d .  

W i h  this more restrained statement of the goal of education pduct ion  analysis, 
one must face the f k t  that even improvement can never be certain. Production analysis 
for education remains limited by what is understood of the production relationships and 
what data can be guzaated (in a cost-effective manner) to support decisionmaking. In the 
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next section of the monograph, the purpose shall be to present what is hown (or more 
conectly what analysts think is known) about educational production and efficiency. 

While analysts should be modest about their level of conceptual or factual 
knowledge, they have no choice but to be relatively immodest in promomg the use of 
their knowledge by practi tionws, planners, administrators, and polic yrnakas. The cost, 
in financial and human terms, of erroneous educational policies is simply too great The 
educational decisionmakers may choose to distrust or ignore the analysts' 
recommendations but it is crucial that the decisionmakers at least be exposed to them and 
allowed to consider them. 
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