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EDITORIAL

Educational change is on the agenda of most countries today. It is no longer called the
reform approach, so popular in recent decades, nor the centralized planning method.
Innovations, strategic planning, negotiations and agreements are, nowadays, the most
commonly encountered actions through which educational change takes place. Here too,
the role and profile of those responsible for educational decision making have also been
affected. There are few studies on change among those responsible for educational deci-
sions and, for these people, it appeared to be necessary and important to make the pages
of Prospects available so that they could express their views about how they perceive the
processes of educational change to be taking place at present.

The collection of articles prepared by ministers and vice-ministers presented in this
issue of Prospects also allows us to identify various interesting features of the decision-
making process, as analyzed in the introductory article to the ‘Open file’.

Two important articles in the ‘Viewpoints/controversies’ section are also included
in this issue. In the first one, Victoria Camps examines the relationship between education
and democracy, the problems of relativism in values, and the extent of the crisis in
authority and responsibility, which is evident in the behaviour of various social actors. In
the second, Stephen Heyneman presents a controversial analysis of the arguments sup-
porting an increase in educational investments, particularly for basic education, together
with a concrete proposition about a policy on teachers’ salaries, which links the function
carried out with the salary received.

Juan CARLOS TEDESCO
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EDUCATION FOR DEMOCRACY

Victoria Camps

One of the contradictions of modern democracy is the growing apathy on the part of
the citizen. There is widespread scepticism and a manifest distrust of politics in general.
Democratic participation has been reduced to its very minimum: citizens turn out to
vote when the opportunity presents itself and, having done so, consider that they have dis-
charged their political obligations. Not to mention that growing minority, mainly the
young, who do not even feel that they have any particular duty to vote and have a sover-
eign contempt for all forms of political activity. In short, democracy is no longer—if it ever
was—that community of individuals working together for the common good. And yet it
is an ideal worth striving for. To do so, however, would mean breaking with the tendency
in advanced societies towards individual and corporate insularity and a reluctance to deal
with common problems.

Democracy has to be taught, because nobody is born a democrat. The mere exis-
tence of democratic institutions is not enough in itself to ensure that people automati-
cally become democrats and appreciate the values of democracy. Established procedures
and rules are one thing, but individual attitudes or a sense of citizenship are quite another.
Both of these are prerequisites for a properly functioning democracy, which is not just
a form of government based on elections by the people, but a system that requires active
co-operation and participation by its citizens.

Original language: Spanish

Victoria Camps (Spain)

Doctorate in philosophy from the University of Barcelona. She is currently Professor of Moral and
Political Philosophy at the Autonomous University of Barcelona. She was a senator during the 1993-96
legislative session and has been a member of the Trilateral Commission since 1994. She is the author
of several books, including The ethical imagination (1983), Ethics, rhetoric and politics (1988), Public
virtues (1990), Paradoxes of individualism (1993), Educational values (1994) and The malaise in
public life (1996), and is the editor of the History of ethics, 3 vols. (1990-93). She is currently carrying
out research on ethics as applied to health and education.
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However, it has been clear for some time now that citizens no longer possess the abil-
ity to learn or to teach democratic habits. I have chosen the word ‘habit’ deliberately. The
Greeks used to say that it was through the repetition of habits that virtuous behaviour was
born. In fact, it is specifically civic virtues that we lack, i.e. those habits conducive to co-
operation in solving common problems. Democracy has not become so deeply rooted
within us that it forms part of the intrinsic nature of each citizen. It is clearly an asset from
which we benefit, but it develops and evolves without the active participation of those who
make up the demos.

There are reasons why it has been so hard to achieve democratic progress along these
lines. The liberal democracies exist within an economic system that prizes values that are
difficult to reconcile with, or are even contradictory to, democratic participation. A mar-
ket economy encourages individual initiative, holds freedom to be sacrosanct and pro-
motes the hedonism of a mass consumer society, where there is no limit to people’s needs,
but where the means of satisfying these needs are unequally distributed. The market is
under no obligation to be equitable and just. Democracy, then, is seen, if anything, as a
hindrance to efficiency and productivity or to pure economic gain.

The democratic deficit: a deficit of education

This means that there is a very serious need to re-examine the role of education. If
democratic behaviour means the acquisition of certain habits, certain civic virtues, these
can only be inculcated through education. Democratic apathy has to do with educational
apathy. That education has an essential role to play in creating sound political practice
was fully understood long ago by Aristotle,! who, with good reason, defined man as a
‘political animal’. In Politics, a work specifically intended to establish the relationship
between politics and education, this is clearly stated:

But the most powerful factor of all those I have mentioned as contributing to the stability of constitu-
tions, but one which is nowadays universally neglected, is the education of citizens in the spirit of the
constitution under which they live. You may have an unsurpassed legal system, ratified by the whole
civic body; but it is of no avail unless the citizens have been trained by force of habit and teaching in
the spirit of the constitution depending on whether the laws are democratic or oligarchic. For self-
discipline may be lacking in a state no less than in an individual.?

Aristotle was aware of this failing in his own times and, no doubt, given the present
state of affairs, would still think the same now, 2,400 years later. If we want citizens
who are democrats, then it is up to education to plan accordingly. Of the theoretical truth
of this there can be no doubt, but I should like to refer specifically to the situation in Spain,
since I feel sure that it cannot differ greatly from the situation in other countries with sim-
ilar forms of government and education systems. The Spanish Constitution is very clear
in this respect, since it recognizes that the right to education has at least two fundamen-
tal aspects. Thus, Article 27.1 of the Constitution states that: ‘Everyone has the right to
education’; while Article 27.2 states that: “The aim of education is the full development of
the human personality having due regard for the democratic principles of living together
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in harmony and for fundamental rights and freedoms.” In short, the Constitution lays
down two obligations: to extend compulsory education to all and to ensure that such edu-
cation has a moral basis and is not mere instruction.’

It has to be acknowledged, however, that it is by no means easy to reconcile these
two rights with respect for civil liberties and educational freedom. In other words, it is not
easy to safeguard these freedoms and, at the same time, seek to direct them along the most
appropriate lines. While there can be no doubt (coming back to the Constitution) that the
first part of Article 27 deserves unqualified and universal support, the second part,
which refers to moral or democratic education, is shrouded in uncertainties. It is generally
agreed that education must be public, since it is something of fundamental value that must
be available to all without distinction or discrimination of any kind. Education understood
in this way can be seen as the first, basic step towards equality of opportunity. However,
it is by no means equally clear what we should understand by education: should it aim
to instruct or to form the whole person? And if education includes the latter, what con-
cept of the person should we set out from? And can any consensus be reached on such a
definition in plural and multicultural societies?

In attempting to answer such questions, philosophers have failed to reach any defi-
nite conclusions. There is clear evidence, however, of a trend in favour of abandoning any
commitment to support for universal rights on the grounds that they have no real foun-
dation or rational basis. It is claimed that in the world in which we now live—which is
so manifold and diverse—it is no longer possible to establish any universally valid prin-
ciples. There is no longer unanimity—as there was among the Ancient Greeks or the
Christians of the Middle Ages—as to what constitutes a person, so that we are now unable
to identify the characteristics that a good person might possess. There is no single exam-
ple of human nature that we can take as our ideal. Education will be possible if it takes a
specific cultural or religious basis as its starting point, but not if we seek something as gen-
eral as teaching human rights or democracy.*

I totally disagree with such views. On the contrary, [ believe that we must be mili-
tant and forthright in asserting, as a minimum, the universality of humman rights. Only once
this is accepted as a basic premise can there be room for disagreements. Consequently, any
such disagreements will not be concerned with the fundamental rights themselves, but
only, with the way they are to be applied, in view of the many different situations in which
they have to be put into practice. Should Muslim girls be allowed to wear the chador in
supposedly secular schools? Should such a symbol be seen as a threat to the equality of
women? Clearly, such an issue is not trivial—although less so than some other issues, such
as female circumcision—and needs to be discussed, so that agreement can be reached after
all of the arguments and points of view have been heard. However, what cannot be allowed
is the view that absolutely everything is open to discussion, including those things that we
have accepted as being fundamental and basic. There are some things that are not nego-
tiable and are not open to debate. There are some minimum standards without which the
words Gustice’ or ‘equality’ would be meaningless. And yet, even when these irreducible
minimum standards are accepted, we find very little enthusiasm for the need to educate
people about and for human rights. Why is this so?

In the case of Spain, there are reasons that explain—even if they do not justify—a
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certain disengagement from their educational role on the part of educational institu-
tions. The first of these reasons is that the transition from education monopolized by the
Catholic Church during the Franco regime to secular education has brought with it a mis-
taken belief that education must be ‘neutral’ and value-free. The expression “We are not
educators, but merely teachers’ has become commonplace among teaching staff in Spain.
Secondly, progressive ideologies mainly rooted in Marxism have sought to convince us
that the evils of society are not the fault of individuals, but of the way society is organized.
Consequently, any talk of individual responsibility has been avoided or even regarded as
reactionary. Finally, criticism of the kind of authoritarianism that existed during a
highly dictatorial period has ultimately undermined the whole concept of authority.
And yet without authority no education is possible! Moreover, this crisis of authority has
led to an attempt—good and understandable in itself, though ill-conceived—to narrow
the gap between generations and break down the hierarchies that separated parents from
their children and teachers from their pupils. In fact, however, this attempt has largely
failed, since it has done little to increase mutual understanding and dialogue between the
generations. Finally, the little—and indeed dwindling—esteem in which the teaching
profession is held by society as a whole is a factor that does nothing whatsoever to help
teachers to regain their authority.

In short, schools are in a state of confusion and disorientation. And disorientation
is not confined to the school, but has extended to another basic pillar of education—the
family. Working mothers and shorter school hours have meant that children are left alone
in front of the television much longer than is either prudent or necessary. A feeling of power-
lessness in the face of television itself, and towards social fashions and trends, together
with the fear of authoritarianism mentioned above, have, in turn, caused parents to relin-
quish their educational function. Despite the existence of institutions such as parent/teacher
associations, designed to encourage social participation in the school, there is a clear
lack of dialogue and understanding between parents and teachers. There is a mutual
lack of trust between the family and the school and co-operation is virtually non-existent.

The crisis of authority

Back in the 1950s, the philosopher Hanna Arendt explained the crisis in education as a
crisis of authority,’ which, in her opinion, was due to the confusion in people’s minds
between authority and totalitarianism. This confusion was perhaps understandable given
the proliferation of totalitarian systems of government in Europe during the first half of
this century, but is none the less incorrect. To hold authority is not the same as to be total-
itarian, dogmatic or even authoritarian. Authoritarianism is something that is imposed, if
necessary by force, because of a lack of confidence in oneself and doubts as to whether
reason is on one’s side. Authority, on the other hand, stems from the conviction that there
is something worth teaching or passing on to other people. The problem is that, in amongst
all of this confusion, there is one question that remains unanswered: who is competent
to teach?

The authority exercised by the older generation is now a thing of the past. In classi-
cal antiquity the ‘elders’ were, by definition, great, in all senses of the term: through their
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experience, their wisdom and their age. The authority of Roman senators was based on
their command of tradition and the past. The moderm world, on the other hand, has destroyed
all of these myths and sought to eliminate everything that seemed to legitimize the exer-
cise of undisputed authority. Secularization, the breakdown and questioning of tradi-
tions, the relativism resulting from scientific discoveries, the loss of conscience and its replace-
ment by a deep sense of solitude and rootlessness, the lack of a god that is the custodian
of eternal truths and of a heaven and a hell that mete out justice—all of this has conspired
to undermine the certainties on which authority once rested. The individual, helpless and
vulnerable to doubt, is unable to find a firm foothold and neither the revolutions nor the
utopias of the nineteenth century were able to re-establish the foundations of authority.

To all of this confusion typical of a liberal society that has lost its sense of direction
we must add some of the influences of modern educational theory that have also helped
to undermine authority. In this context, Hanna Arendt specifically criticizes the ten-
dency to place the ‘nature of the child’ on a pedestal and treat it as something sacro-
sanct. It will be difficult to educate people if we start out from the assumption that human
nature is all right as it is and that no attempt should be made to develop its potential in
any way for fear of distorting it or producing irremediable traumas. Furthermore, the
increasingly technical nature of all disciplines has robbed pedagogy of all substance. ‘How’
to teach has ultimately become more important than ‘what’ to teach. As a result, learning
is confused with play, and action with work. The idea that education is an arduous and
complex task that requires a joint effort by both the teacher and the student has been lost.
A love of work cannot be learned if work is replaced by play, unless it is able to incul-
cate respect for work itself.

In short, the disappearance of authority has meant the disappearance of responsi-
bility. According to Hanna Arendk, this means that adults are refusing to accept any respon-
sibility for the world in which their children will grow up. In one way or another, they
lead them to believe that everything is an incomprehensible mystery that not even they
have been able to fathom. Everybody washes their hands before an enigmatic future where
work is scarce, new technologies invade all fields of life and economic development is
dependent upon uncontrollable forces.

In a similar fashion, one of our contemporaries, the constitutional expert Manuel
Ramirez, points to the error of the proponents of the modern functionalist school of soci-
ology in North America in seeking to distinguish between two processes that cannot be
dissociated so easily: socialization and indoctrination.® In their view, socialization differs
from indoctrination in that the latter is attributable to a specific person, while the former
derives from the group, from everyone or from no one in particular. Furthermore,
socialization is a long-term process, while indoctrination is much more rapid and much
more obviously a form of manipulation. For very sound reasons, Manuel Ramirez rejects
this distinction and holds that socialization cannot be understood as being totally free of
doctrine. The same might be said of education. Both should be seen—to quote the author
himself—as ‘a collective undertaking that can be neither neutral nor aseptic’. If this is true
of socialization, then it is even more so of education, which is a process with an even more
deliberate aim in view. Clearly, there must be something to distinguish socialization or
democratization in a democracy from education or socialization in a dictatorship, and that
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‘something’ cannot only be the absence of moral content, a lack of ideas or a failure to
provide a clear ideological direction.

A sociologist who took a great interest in the role of education in promoting social
cohesion and progress is Emile Durkheim,” who drew a very clear distinction between total-
itarian, dogmatic indoctrination and a form of indoctrination which is legitimate and absolutely
essential in understanding where we are starting out from and where we are going:

The school cannot be the instrument of any particular party and the teacher will be totally
failing in his duty if he uses the authority conferred upon him to induce the student to share
his own personal prejudices, however justified they may seem. However, despite all dis-
agreements, there do exist, forming the very basis of civilization itself, a series of princi-
ples that we all hold in common and that few dare to openly reject: respect for reason, for
science and for the ideas and feelings that underlie democratic morality. It is the role of
the state to emphasize these fundamental principles, have them taught in schools and ensure
that children know about them and that they are spoken of everywhere with due respect.®

Reorienting education

The quotations to which I have referred clearly reveal two essential ideas: (a) that educa-
tion must be the guiding light of democratic culture; and (b) that education is not possi-
ble unless it conveys moral values. At a time when modern societies are tending to sub-
ordinate all development to the dictates of the prevailing economic orthodoxy, we need
to find a way of overturning this monopoly that has the effect of eroding political partic-
ipation and citizenship. The lack of respect for public property, the temptation of fraud,
tolerance of those who engage in corrupt practices, indifference to the problems of those
who are outside the social mainstream and a general lack of interest in politics are clear
signs that there is something wrong, something that tarnishes and undermines the
democratic ideal. Habits, customs, attitudes, behaviour and reactions will not change
unless people want them to change. We must take issue with Marx and acknowledge that
a change in government or political structure is not enough: we also have to change
people themselves. Or subscribe to Vico’s® view that ‘it is not good laws that make good
people, but good people that make good laws.” If that is to be achieved, there is no
alternative to, or substitute for, education.

Notes

1. The reader will find a profile of Aristotle in the series “Thinkers on education’, Prospects,
vol. XX1II, no. 1, 1993, p. 39-51.

2. Aristotle, Politics, Book V, 1310a, in “Aristotle’s politics and the Athenian Constitution’, edited
and translated by John Warrington, Everyman’s Library, London, ].M. Dent and Sons Ltd.,
1959.

3. The work by R. Sinchez Ferriz and Luis Jimena, La enserianza de los derechos humanos [The
teaching of human rights], Barcelona, Ariel, 1996, comments in detail on the essential com-
plementarity of these two constitutional provisions.
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The leading representative of these ideas is Alasdair Maclntyre. See, in particular, his books
After virtue: a study in moral theory, Notre Dame, IN, University of Notre Dame Press, 1984;
and Three rival versions of moral enquiry: encyclopedia, genealogy and tradition, Notre Dame,
IN, University of Notre Dame Press, 1991.

f. Hanna Arendt, Between past and future, chapter 5, New York, Penguin Books, 1954.
cf. Manuel Ramirez, Europa en la conciencia espafiola [Europe in the Spanish consciousness],
Madrid, Trotta, 1996.

The reader will find a profile of Durkheim in the series “Thinkers on education’, Prospects,
vol. XXIIL, no. 1, 1993, p. 303-20.

E. Durkheim, Education et sociologie [Education and sociology], Paris, Presses Universitaires
de France, 1992.

The reader will find a profile of Vico in the series “Thinkers on education’, Prospects, vol. XXIV,
no. 4, 1994, p. 731-41.
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ECONOMIC GROWTH AND

THE INTERNATIONAL TRADE

IN EDUCATIONAL REFORM'

Stephen P. Heyneman

Introduction

Issues of trade, health, agriculture and science have historically been at the forefront of
international discussions, while education has traditionally been treated as a domestic
problem and, therefore, has generated less extensive exposure at the international level.
This is now changing. Education is increasingly a focus of international attention and edu-
cational reform ideas are frequently traded from one part of the world to another. The
reason for this trade is that traditional arguments for investing in education are changing,
particularly the arguments for investing in basic or compulsory education. This paper
attempts to describe the basis for the trade in educational reform by describing the changes
in the argumentation over basic education.

First, it summarizes the traditional arguments for making basic educational invest-
ments, emphasizing that quality is low and the economic returns in both learning and earn-
ings are likely to be higher than from investments in secondary, tertiary or vocational edu-
cation. Second, the paper summarizes problems with this traditional view—the fact that
expectations for economic performance have changed; that standards for the quality of
basic education have changed; and that other levels, specializations and functions of the
educational sector are interdependent. If insufficient attention is paid to these linkages,
investments in basic education can have a distorting effect.

Original language: English

Stephen P. Heyneman (United States of America)

Lead Education Specialist serving countries in the Europe and Central Asia region of the World
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The paper then summarizes new arguments for making educational investments.
These include the need to create: (i) the skills necessary to be productive in a new kind of
economy; (ii) a distortion-free education system; and (iii) a socially cohesive society through
educational mechanisms.

Twenty years ago it was common to assume that investment in basic education was
a problem limited to low-income countries, but this is no longer the case. Expectations for
the performance of basic education is a continuum. All countries require new investments
and, therefore, share a basic dilemma. Requirements for social cohesion and economic
competitiveness raise new expectations for basic education, resulting in a demand for sys-
tem-wide effectiveness larger than the public resources available. This dilemma commonly
leads to a tough questioning of traditional mechanisms of educational administration,
finance and provision. Since this dilemma is universal, the result has been a massive expan-
sion of international trade in ideas about educational reform. This expansion in trade can
be expected to affect international relations among States and nations in the field of edu-
cation well into the next century.

Traditional arguments for investing
in basic education

QUALITY IS LOW

The macro-economic problems of the 1970s and 1980s threatened improvements in edu-
cational access and quality which many developing countries experienced in the 1960s.
The economies were adversely affected by the decline in primary product prices, increases
in petroleum prices, and obligations to service public debt. During this period, expendi-
ture per student rose by over 40% (from US$1,229 to US$2,257) within industrial
economies of the Organisation for Economic Co-operation and Development (OECD).
For middle income countries student expenditures rose by 25% (from US$135 to US$180),
but in the less-developed countries, expenditure per student declined by a third (from
US$122 to US$81). There is a traditional gap in spending between low- and high-income
countries, but the gap increased during this period. In 1960 the average OECD country
was able to spend about fourteen times more per student than the average less-developed
country (Heyneman, 1990a; Heyneman & Fuller, 1989). By 1970 that difference had
grown to 22:1, and by 1980 it had grown to 50:1 (see Figure 1). These developments
reinforce the conclusion that the quality of basic education in developing countries was
very low, and in many respects, it was declining relative to the quality of education in
high-income countries.?

INVESTMENTS IN BASIC EDUCATION ARE HIGHER THAN FOR OTHER LEVELS
Two traditional arguments have been used to support this conclusion, one based on evi-
dence of external efficiency, the other based on evidence of internal efficiency. Since the

1970s it has been argued that the economic rate of return to investments in basic educa-
tion have been higher than for either secondary or for tertiary education, and that this dif-
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ference in rates of return by level is particularly characteristic of countries at the lowest
income levels. The 1980 World development report (World Bank, 1980) for instance, dis-
played average returns to investments in basic education in the lowest income countries
as about 27%; 17% return for investments in secondary education; and 12% returns
for investments in tertiary education. If middle-income developing countries were included,
the figures were 24%, 15% and 12%. In the higher income countries the comparable fig-
ures could not include basic education (which was universal, hence without sufficient vari-
ance), but could include returns to investments in secondary (10%) and tertiary (9%).?

FiGURE 1. The education spending gap: spending per year per student in US dollars
50

40

OECD countries

B DA countries

30

20

spending per year per student (in US dollars)

1960 1970 1980

The evidence on internal efficiency was slightly different. Data on different levels
of education were insufficient to generalize across countries, but were sufficient to draw
some conclusions about the potential productivity of basic education in one country ver-
sus another. A summary of that evidence, first published in 1983, can be found in Figure 2.

This figure separates influences on academic achievement into two large categories;
those over which educational authorities have no control (a child’s socio-economic sta-
tus, gender, ethnicity, home environment) and those over which educational authorities
have considerable control (teacher quality, school administration, physical facilities,
pedagogical equipment, etc.). The aggregate influence of these in-school and out-of-school
influences on achievement in science is calculated for fifteen developing countries and four-
teen industrialized countries.

In industrial countries, such as Australia, New Zealand, Scotland and the Netherlands,
the largest influences on science achievement are the out-of-school factors over which edu-
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cational authorities have no control. In the developing countries it is the opposite. The
largest influence on science achievement are the factors over which educational authori-
ties have control. In fact, the relationship appears to be linear—the wealthier the country,
the more science achievement can be explained by out-of-school influences; the poorer the
country, the more science achievement can be explained by the quality of the school and
its teachers.’ This implied that the impact of an investment in school quality might be
expected to be very different in different parts of the world. In general, the lower the income
of the country, the higher the expected impact of that investment. For example, if one were
to take an amount of money and invest it anywhere in the world for the purpose of increas-
ing science learning, the investment would have more impact on students in India than it
would on students in Indiana. These two arguments appeared compelling in the 1980s.

FIGURE 2. Influences on primary school science achievement

Colombia
Thailand
Brazil

El Salvador

I. R. Iran
Belgium (FI)
Peru
Beltgium (Fr)
Uganda
Hungary
Paraguay
Germany
England
United States
Japan
Finland
Sweden
Scotland
New Zeailand
Netherlands

Australia . — ; - !
0% 10% 20% 30% 40% 50% 60% 70% 80% 9%  100%
Percent of explained variation in learning # Due to home and

community

Notes: Technical details are given in: The effect of primary school environment

quality on academic achievement across twenty-nine high and low-
income countries, American journal of sociology (Chicago, IL),
May 1983.

The correlation between the influence of the school quality/national GNP per capita, R = 0.72(P<0.001).

W Due to school quality

Source: Heyneman & Loxley, 1983b.
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They helped to stimulate research on other influences of basic education (health and fam-
ily planning behaviour for instance); they helped to focus attention on the impact of eco-
nomic problems on the poor; to generate a consensus among countries on basic educa-
tion-for-all; and to lay the groundwork for the re-ordering of priorities within international
agencies of the United Nations, bilateral development assistance agencies and national
governments in many different parts of the world. Basic education was believed incon-
testably important for reasons of both economic efficiency and social equity.

Problems with the traditional view

These traditional arguments have been overtaken by several changes. Expectations for
economic performance have shifted since the 1970s, making the previous definitions of
‘basic’ education outdated. New definitions of basic or compulsory education apply not
only to low-income countries but to all countries. This has led to a greater understand-
ing of the educational sector and, in particular, the degree to which various functions
depend upon each other for efficient operation. This, in turn, has led to the realization that
a concentration of attention only on one part of education, such as basic education, can
have a distorting effect on other parts. This would suggest that domestic educational author-
ities as well as international agencies would be more effective were they to not decide on
educational priorities by level, but rather after careful reflection about the system at large.

ECONOMIC EXPECTATIONS HAVE CHANGED

In the 1970s and 1980s, it was common to rely on the State for economic growth (World
Bank, 19954a; 1995b; 1995¢) and on official development assistance for stimulating the
State. Today private transfers of investment capital outstrip official development assis-
tance (World Bank, 1996). Moreover, within countries, private investment to less privi-
leged areas may also be more than what is expected from official governmental sources.
Regions in different parts of the world now compete for the same private investment. A
computer manufacturing plant might be located in Northern Ireland or southern Italy; a
textile plant in Bangalore or Senora; a farm for winter oranges in Kenya or Morocco. What
determines the choice of where to invest? Why does investment capital flow to one loca-
tion over another?

Many factors determine investment confidence, such as rules regarding the repatri-
ation of profits, taxation policy and risk of property expropriation. Another factor is labour
productivity, with more investment likely in areas of higher worker productivity. In East
Asia and the Pacific, the growth of GDP per worker increased from 4% between 1965
and 1980 to 5% between 1980 and 1990, and to almost 8% between 1990 and 1993.
The growth of GDP per worker actually declined on average in OECD countries, in
Sub-Saharan Africa and most dramatically in Europe and Central Asia. It also declined
substantially in the Middle East and North Africa, particularly after 1990.

Worker productivity can also be monitored through trends in per capita exports.
By this measure the Middle East and North African region has demonstrated consis-
tent increases, from about US$40 per capita in 1981, to US$50 in 1985, to US$100 in

Prospects, vol. XX V11, no. 4, December 1997



506 Stephen P. Heyneman

1989, and finally to about US$120 in 1993. However, the increases in Latin America {from
US$50 per capita in 1985 to US$100 per capita in 1989, to US$200 in 1993) exceed those
of the Middle East and North Africa by a large margin. Still, the increases in East Asia
(from US$50 per capita in 1981 to US$275 per capita in 1993) exceed those of Latin
America. Lastly, the increases in the Europe and Central Asia region (from US$75 per
capita in 1981 to over US$300 per capita in 1993) are the greatest. The lesson is that even
though productivity is increasing in general, it is possible for productivity to increase in
one region yet fall behind other regions where improvements are occurring at an even
faster rate.

How do productivity improvements occur? The workplace seems to be profoundly
changing. Twenty years ago, when growth was commonly assumed to result from State
enterprise, an effective enterprise had a strong system of command, control and supervi-
sion. Emphasis was placed on production. Employees were assigned specific routine tasks,
and were expected to perform them reliably (Golladay et al., 1995). Today an effective
business operates under different assumptions. Workers are expected to identify and solve
problems, learn new skills, personally manage non-routine problems and make deci-
sions which require a broad understanding of the work context.

Expectations for competitive agriculture are also shifting. Traditional farmers used
local varieties of seeds and implements, and it was common to pass techniques from
parent to child. Today, agricultural trade depends on more complex technologies, new
seed varieties, changing mixtures of fertilizer, pest control and irrigation. There are
many places in Africa, Asia and the Middle East where winter tomatoes and flowers can
be exported. Why does one location have a comparative advantage? One reason is a labour
force able to mix inputs in response to changes in weather, soil, crops, quality control and
regulations governing the environment.

Changes in standards for manufacturing and agriculture have educational pre-
requisites. The traditional workplace required teachers to convey knowledge empha-
sizing factual information. It did not matter that learning was segmented from mean-
ingful context. The math requirements of traditional agriculture were addition and
subtraction and often acquired outside formal education. With new and complex inputs
to factor into a ‘production equation’, other operations became necessary: complex divi-
sion, multiplication, more complex literacy skills, writing ability and rudimentary knowl-
edge of chemistry and biology. These are known as ‘hard skills’. Also expectations for
‘soft skills” are increasing: punctuality, diligence, ability to research unfamiliar concepts
and access new information through both print and electronic means. These changes in
the standards for economic competition have triggered changes in the requirements for
basic education.

DEFINITION OF BASIC EDUCATION HAS CHANGED
Each country has a unique education system, but there are similarities across countries
as well. If one divides education systems according to the quantity of the available goods

and services, they generally fall into four categories (Table 1). In category A, generally in
the poorest countries, teaching and learning is characterized by a small number of avail-
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able textbooks per classroom. The content is written on the blackboard and pupils are
expected to copy from the blackboard to a copy book. This ‘copy/copy’ circumstance is
typical of many rural classrooms in sub-Saharan Africa and South Asia. In terms of stu-
dent learning, the only product which can be expected will be rote memorization of fairly
unsophisticated and poorly interpreted information. Even after six years of primary
education, a typical student may acquire only a fraction of the skills expected from cate-
gories B, C or D of primary education.

TaBLE 1. Categories of school quality

Category  Level of Indicator Product Example
expenditure on
non-salary
materials/student

A 1 1 textbook/class. With some Rote memorization of Uganda
exceptions the teacher has the only unsophisticated and Liberia
available book. Pupils expected to poorly interpreted Haiti
copy the text from the blackboard information
and memorize.

B 3:1 1 textbook/student. Each student Major expansion of Philippines
has access to one book in each information and China
subject. Comparatively few efficiency of
prerequisite pedagogical skills. presentation; little

progress on self-
generated skills of
learning

C 40:1 Several textbook titles Range of pedagogical Malaysia
available/student. Pupils in lower programmes based
grades work on locally designed upon individual
exercises, teacher picks and student ability;
chooses from among the best or significant increase in
the most appropriate available the mastery of
materials. Requires significant cognitive skills
intellectual independence on the
part of teachers.

D 300:1 15 titles to 40 copies/student Self-generated habits Japan
available in supplementary of learning; ability to United
reading materials in each school investigate new ideas States
in addition to a wide variety of and to recognize Sweden
curriculum packages, reference strong and weak
books, maps, dictionaries, film arguments; major
strips, lesson tapes, documentary improvement in
films and computer-assisted cognitive creativity;
instruction. Significant wide exposure to
managerial skills required on the culture as well as
part of teachers at all levels of science

education.

Source: Heyneman & Fuller, 1989.
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If a school system has access to about three times the level of resources per pupil it may
resemble the second of the four levels, category B. At this level, each pupil generally has
access to a textbook in each subject. This constitutes a major expansion of information
and efficiency of learning. Nevertheless, the bulk of the teaching is confined to the content
of the available textbook, and comparatively undifferentiated by a pupil’s style of learn-
ing. School systems in category B are unable to encourage self-generated learning.

If a system has access to about forty times the level of per pupil resources as cate-
gory A, it may resemble a system in category C. Every student has access to several text-
book titles per subject. Teachers are expected to target content differently to different stu-
dents, and school systems at level C expect teachers to play different functions in the
classroom. Instead of being ‘a provider’ of text-based information, the teacher is expected
to be ‘a manager’ of information drawn from a variety of different sources.

Lastly, if a school system has available 300 times the per pupil resources as those
in category A, it will have attained the resources typical of many OECD systems. A school
system in this category will have a wide variety of sources for print as well as electronic
information. The expected product is a latitude of new ideas, self-generated learning
and the differentiation by students of strong and weak argument.

One illustration of how the different categories of school systems relate to the econ-
omy can be taken from the example given about agriculture. Productivity in agriculture
falls into four different categories, roughly equivalent to the products from the four cate-
gories of basic education. These are illustrated in Table 2.

Two centuries ago, most agriculture was characterized as level A, where local var-
ieties of seeds and implements were utilized, and techniques were passed down from
parent to child within communities. With the introduction of fertilizer, techniques became
more complicated and the cognitive requirements for calculating application rates with
different water and soil assumptions required a level of basic education in excess of level A.
The same increasing complexity is evident with each new variable: pest control, seed vari-
eties, quality control and environmental regulation, until the ingredients of agricultural
productivity reach level D. At level D the prerequisites for basic education are similarly
expanded. The number of years of education is not the principle variable; the principle
variable is the increment in the expectations for basic education itself (Bishop, 1989). The
higher the level of complexity of economic performance, the greater the demand for a
higher level of quality in basic education.

If monetary resources were the sole determinant of more effective learning, then
educational strategy would be relatively straight-forward. Results from recent inter-
national studies have suggested that resources alone do not determine an education
system’s effectiveness. One illustration is the difference between school systems in cen-
trally planned economies and school systems in market economies. Results from the
Second International Assessment of Education Progress showed a systematic difference
between effective school systems in market economies and effective school systems in
centrally planned economies. The seven most effective school systems at teaching math
and science out of the nineteen countries in the sample are displayed in Figure 3. Student
performance is divided between awareness of factual information, application of factual
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TABLE 2. Four basic stages of agricultural productivity and their learning requirements
Level  Technology level  Agricultural inputs Minimum learning requirements
A Traditional Local varieties of seeds and Addition and subtraction—not
farming implements necessarily acquired through
techniques formal education
passed from
parent to child
B Intermediate Small quantities of fertilizer Addition, subtraction, division
technology and rudimentary literacy

C Fully improved High-yielding varieties; proven Multiplication, long division and

technology seeds; rate of application of seed;  other more complex
fertilizer and pest control per mathematical procedures;
acre. reading and writing abilities;
rudimentary knowledge of
chemistry and biology
D Full irrigation- All above inputs and tube well Mathematics; independent
based farming access during the off season; written communication; high

water rates per acre reading comprehension; ability to
research unfamiliar words and
concepts; elementary chemistry,
biology, physics; regular access
to information from print and

electronic sources

Source: Heyneman, 1990a4.

information, and the use of information to solve new and unanticipated (i.e. not in the
text) problems.® Students in the four most effective school systems in the market economies
performed lower on the first, higher on the second and highest on the third. Students in
the school systems with centrally administered economies performed better in the oppo-
site direction: highest on awareness of facts and lowest on solving unanticipated prob-
lems. This suggests that school systems in centrally administered economies demand a
different balance of skills than systems in market economies. School systems in mar-
ket economies have to prepare students for an uncertain occupational future in which
movement across many possible vocations and sectors is normal. School systems in
administered economies had a different task. In those circumstances, the economy
was planned, technical change was predicable, hence skill training was relatively cer-
tain. Curriculum emphasis was placed on the acquisition of information. The prob-
lem is that in Central and Eastern Europe and the former USSR, the economic context
has significantly shifted. Today, occupational uncertainty resembles that of market
economies, and so the challenge to school systems in that region has shifted. The chal-
lenge is similar to that of school systems in market economies. Their effectiveness in the
future will be predicted by whether they can adjust to these new requirements.
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FIGURE 3. The seven most effective school systems at teaching math and science and the mean for
nineteen countries

Score

Israel

Canada

France

Hungary and United Kingdom

Former USSR

Slovenia

Mean for nineteen countries

Awareness Application of Use of
of facts facts knowledge
in an unanticipated
circumstance

Source: World Bank, The World Bank development report, Washington, DC, 1996, p. 125.

But curricular emphases differ from one country to the next even within market economies.
Some school systems expect more complicated and varied performance skills than others.
One illustration is a comparison of objectives in biology and mathematics between France
and countries in the Middle East and North Africa (Table 3). From an analysis of exam-
inations of school systems in the Middle East and North Africa, objectives in math focused
on performing routine procedures, justification and proof, whereas in France, the objec-
tives at the same age/grade level also included use of equipment, solutions, predictions,
verification, generalization and problem description (Valverde, Schmidt & Bianchi, 1996).
Similar differences were noted in biology. In France objectives included complex and the-
matic information, abstraction, deduction of scientific principles and the use of those prin-
ciples to explain, construct and use models, and the design of investigations and the inter-
pretation of data derived from them.
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TaBLE 3. Expectations for performance in mathematics and biology: France compared with the
Middle East and North African (MENA) countries

Expectations in mathematics MENA  France Expectations in biology MENA  France
Representation X Simple information X

Use of equipment X Complex information X
Performance of routine procedures ~ x X Thematic information X
Use of more complex procedures X X Abstraction, deduction of scientific X
Solving b principles

Predicting b Use science principles to explain X b
Verifying X Construct and use models X
Generalizing X Design investigations X
Justifying and proving X X Interpret, investigate data X
Description/discussion of problems X

Source: Valverde, Schmidt & Bianchi, 1996.

Do wealthier school systems systematically out-perform others? From the Third
International Math and Science Study (TIMSS) it was clear that school systems had access
to very different levels of monetary resources but at the same time, they had divergent
results in putting resources to use. One illustration can be found in Table 4. In column A,
countries are listed by the levels of public expenditures on education per capita. Column B
displays the proportion of 8th grade students performing over the international median
for all forty-one countries participating in the TIMSS exercise. Column C is the ratio of
A:B and therefore is the amount of investment per capita necessary to increase the portion
performing over the international median by 1%. Norway, for instance, spent US$1,111
per capita and had 46% of the students perform over the international median. This
suggests an investment of US$24 for each 1% of the students performing over the inter-
national median. The United States spent US$1,040 per capita and had 45% of the stu-
dents over the international median, hence an investment of US$23 for each 1% of the
students over the international level. Korea, on the other hand, spend US$362 per capita,
had 82% of the students over the international median with an investment of US$4 for
each per cent. In Latvia, Lithuania and Romania the efficiency levels were even more dra-
matic. Those countries were able to invest a much smaller level of resources per capita,
but were able to get 1% of their students over the international median for only two or
three dollars. Using this criteria, school systems in Latvia, Lithuania and Romania were
more efficient than any others in the worldwide sample. This suggests that performance
expectations of school systems are shifting. It is no longer sufficient to know that atten-
dance is universal or that school achievements are high. Now it is necessary to have
additional information. What are the expectations of the curriculum? How much is being
invested for each child> How much of that investment is reaching specific classrooms?
Though it may be premature to draw simple judgements about results, it is safe to suggest
that the wealthier school systems are not necessarily the most effective (Howson, 1997;

Schmidt et al., 19974; 1997b).
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TaBLE 4. Educational expenditures and mathematics achievement (in order of expenditure)

Country Public expenditure Proportion of Ratio A/B
on education/capita® students over the
(A) international median
in dollars in 8th grade
mathematics (B) as a
percentage
Norway 1,111 46 24
United States 1,040 45 23
Kuwait 848 3 287
Singapore 724 94 7
United Kingdom, England 649 48 14
Japan 602 83 7
Israel 584 56 10
Republic of Korea 362 82 4
Hong Kong 309 80 4
Czech Republic 297 70 4
Hungary 272 60 4
Thailand 206 54 4
Islamic Republic of Iran 183 9 20
Latvia 147 40 3
Lithuania 71 34 2
Romania 55 36 2

* Calculated by multiplying the GNP/capita (in international dollars) by public expenditures on
primary and secondary education.
Source: Beaton et al., 1996.

EDUCATIONAL LEVELS AND SPECIALIZATIONS: INTER-DEPENDENT

The health sector provides an analogy. Primary health care is incontestably important. Yet
primary health care depends upon an efficient system of referrals to increasingly special-
ized sources of care, research, diagnostic information and professional training. The same
holds true for education. No country has developed its economy by investing in only
one level of education. In spite of the compelling arguments, investing in basic education
at the exclusion of other essential educational priorities creates distortions. Low-quality
higher education affects teaching and administration throughout the system. Unreliable
or invalid educational statistics prevents understanding of educational progress. An absence
of co-ordination between different levels, or between curriculum content, textual mater-
ial, pedagogical training and examination content lowers the effectiveness of the educa-
tion system in general. The main objection to the traditional arguments for basic educa-
tion is that they ignored these sector interdependencies and created a set of essentially
artificial investment priorities.

But what should one look for in a well-functioning educational sector? What are the
necessary ingredients? This is illustrated by Figure 4. Every educational sector has three
essential levels: pre-compulsory, compulsory and post-compulsory. The ideal ingredi-
ents of financing and provision may be quite different at each of the levels. Attention to
specialized abilities and interests begins at the pre-school level and continues through-
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out. School systems with more resources are able to deliver greater attention; those with

fewer resources, less attention. All systems of education require:

¢ schools which respond quickly to local demand;

* teaching materials obtained on the competitive market;

* ateaching force characterized by professionalism;

e descriptive statistics and indicators of internationally acceptable quality;

e multi-channel financing which maximizes public desire to make local investments,
without abrogating general standards for equal opportunity; and

¢ research which is informative.

There are other characteristics, however, which are necessary for only certain special-

ized parts of the sector: professionalized skill training; establishment of exit standards and

modern entrance examinations to higher education; and financing for profit-making insti-

tutions.

FIGURE 4. A cohesive education sector

Pre-compulsory Compulsory Post-
compulsory
Specialized abilities and interests i s
Responsive schools ;
Competitive materials

Professional teachers
Descriptive statistics
Informative research
Multiple sources of finances
—public
—private individuals
—NGOs
—profit-making institutions
Exit standards
Modern entrance examinations
Specialized skills/professions

New rationales for investing in education

If investing by level creates distortions, and if a cohesive educational sector is the desired
outcome, what then are the reasons for making educational investments? What rationales
are most relevant for future economic and social demands? There are three new types of
rationales. One is the argument that higher productivity is the result of educational out-
comes, but they use new definitions of education and new measures of economic pro-
ductivity. A second is the argument that educational efficiency requires a cohesive edu-
cational structure and an enabling educational policy framework. Last is the rationale that
education makes a specific and identifiable contribution to social cohesion and social
stability, and that these are necessary for a nation’s growth.
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PRODUCTIVITY

Measuring individual productivity in the future will differ from the past in several ways.
The definition of educational quality will become increasingly sophisticated and full of
detail (Vari, 1997; Schmidt, McKnight & Raizen, 1997; Schmidt et al., 19974; 1997b;
Heyneman, 1997b). Traditional economics recognizes only crude measures of human cap-
ital which differentiates individuals on the basis of years of schooling ‘exposure’. In the
future, it will be necessary to differentiate the marginal productivity of individuals on
the basis of differences in intended, delivered and received curriculum; differences in the
quality of educational resources brought to bear on the curriculum; and differences among
the intended educational products. These might include not only earnings functions but
specific cognitive skills, successful citizenship behaviour and work habits such as diligence,
creativity and personal responsibility, family and private endeavours (Bishop, 1989).

Aside from the new definitions of human capital and the new measures for the quality
of education, it will also be necessary to focus attention on the policy environment of the labour
market. This environment significantly affects the productivity of the educational sector.
Attention in the future will fall into two categories. There will need to be a better balance
between public and private functions governing unemployment. A consensus will have to
be developed where public responsibility ends and private responsibility commences. If
compensated in an overly generous fashion, unemployment may distort demand for educa-
tion and allow the educational sector to remain impervious to changes in labour force require-
ments. For reasons of fiscal necessity, public responsibility for unemployment in many cases
will decline. Attention will need to be paid to the portability of pension and health insur-
ance. If insurance is linked only to a single employer, changing occupations will be constrained.
In general, there needs to be fewer regulations governing labour turnover. To be competitive
employers have to hire quickly and efficiently and other staff may have to count on oppor-
tunities elsewhere as a matter of normal change. Last is the question of youth policy. In many
instances, vocational education is used more as a means of youth control than as a provision
of skills. Fear of youth unemployment is real, and the political ramifications of youth misbe-
haviour are disturbing. However, using vocational education as a means to keep youth off
the streets is not a solution (Gill & Heyneman, forthcoming). The solution lies in a creative
youth policy which mixes volunteer and community obligations to engender social commit-
ment and in student loans which provides incentive for further educational opportunity.

To be sure, there are numerous cultural and national differences among these poli-
cies. Countries are not likely to reach the same view of unemployment compensation simul-
taneously. The point of mentioning these difficult areas is not to suggest that there is a
single solution or a single correct policy. The point is to reiterate the notion that the pro-
ductivity of educational sectors around the world will depend on the efficiency and flu-
idity of the labour market and its policies.

INTERNAL EFFICIENCY

The list of common areas for improving educational sector efficiency can be very lengthy,
but it may be useful to mention four immediate areas: descriptive statistics, the produc-
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tion of competitive educational materials, a professionalized teacher force, and creative
financing and delivery of higher education.

Statistics

The professional quality and variety of educational statistics and indicators have been
growing in OECD countries, but have remained stagnant or even declining in many of the
non-OECD countries (Heyneman, 1993b; Puryear, 1995; BICSE, 1993; 1995). OECD
countries agreed on thirty-six indicators in 1992, thirty-eight in 1993 and forty-nine in
1994. These included twenty-six indicators of resources and processes, thirteen on con-
text and ten on outcomes (OECD, 1995). What reliable indictors are available elsewhere?
Table 5 provides a list of the forty-nine indicators available in OECD countries by com-
parison to counties in the Middle East and North Africa region. About 60% of the indi-
cators are either not available or are ‘notional’, suggesting that they are not reliable. The
countries of the Middle East and North Africa for instance, have no indicators at all of
student outcomes, no systematic data on opinions and expectations for education, and
only a notional idea of education’s labour market outcomes. Africa and Latin America
are beginning to organize strategies to combat this problem (Sauvageot, 1992; 1993; 1996;
1997; McMeekin, 1997). But the challenge is more complex than simply adding new data.
Not only is the number of expected indicators increasing, but the expected quality for cur-
rent descriptive statistics is increasing as well. New professional standards for reliability
and validity, now applied in OECD countries, will have to be applied more generally to
enrolment and progression rates, to definitions of literacy, and to vocational education
which are currently collected but unreliable by these new standards.

Competitive production of educational materials

Like pharmaceuticals and fertilizers, the production of educational print and electronic
materials is a large and growing industry. The problem is that the policy assumptions
behind educational materials have not kept pace with the industrial and marketing changes.
In many countries it is believed that educational materials should be designed, manufac-
tured and delivered through the ministry of education. Countries of the former Soviet
Union, Eastern and Central Europe, and many in sub-Saharan Africa and other parts of
the world held to this assumption a decade ago (Heyneman, 1990b; 1990c). When gov-
ernments get involved in manufacturing products, particularly in instances when those
products are widely available in the private sector, the general effect is to lower the qual-
ity of the product, raise the (real) price and inhibit innovation. Ministries of education in
OECD countries generally concentrate on five essential functions common to all ministries
of education: (i) setting the objectives for the curriculum; (i) approving the materials for
use in public schools; (iii) financing those materials (as can be afforded); (iv) insuring
that students from underprivileged backgrounds have an equality of access; and (v) dis-
seminating the results of innovations and reporting progress to the public at large (Heyneman,
1994a; 1994b). The difference is illustrated in Figure 5.
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TagLE §. List of OECD education indicators and their availability in Middle Eastern and North
African (MENA) countries

Resources and processes Available in MENA*
Financial resources
Expenditure on education
FEducational expenditure relative to GDP Yes
Expenditure of public and private educational institutions No
Expenditure for educational services per student No
Allocation of funds by level of education Yes
Current and capital expenditure Yes

Sources of educational funds

Funds from public and private sources No

Public funds by level of government Notional

Share of education in public spending Yes
Participation in education

Participation in formal education Yes

Early childhood education Notional

Participation in secondary education Yes

Transition characteristics from secondary to tertiary education Yes

Entry to tertiary education Yes

Participation in tertiary education Yes

Continuing education and training for adulits No
Processes and staff

Instructional time

Teaching time per subject No

Hours of instruction No

School processes

Grouping within classes No

Human resources

Staff employed in education Yes
Ratio of students to teaching staff Yes
Teaching time No
Teacher education Yes
Teacher compensation No
Teacher characteristics No
Educational R&D
Educational R&D personnel No
Educational R&D expenditure No
CONTEXTS OF EDUCATION
Demographic context
Educational attainment of the population Yes
Gender differences in education Yes
Youth and population Yes

Social and economic context
Labour force participation and education Yes
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Unemployment among youth and adults Notional
National income per capita Yes

Opinions and expectations

Importance of school subjects No
Importance of qualities/aptitudes No
Public confidence in the schools No
Educational responsibilities of schools No
Respect for teachers No
Priorities in school practices No
Decision-making at school level No
RESULTS OF EDUCATION
Student outcomes
Progress in reading achievement No
Amount of reading No
System outcomes
Upper secondary graduation Yes
University graduation Yes
University degrees Yes
Science and engineering personnel Yes

Labour market outcomes

Unemployment and education Notional
Education and earnings No
Educational attainment of workers No
Labour force status for leavers from education Notional

N=49;Yes =43%

* Available to officials in the Ministry of Education only. Countries in the MENA region gener-
ally do not publish educational statistics for use by the general public.

Source: Heyneman, forthcoming c.

Teacher professionalization

For the most part, educational expenditures are driven by the salaries paid to teachers. Therefore,
the degree to which salaries reflect differences in professional ability determines to a large extent
the responsiveness of an education system to pedagogical and curricular reform (Chambers,
1985; Cohn, 1996; Holtman, 1969; Murmnane, 1984; Murnane & Olsen, 1990; Kenny &
Denslow, 1980; Rickman & Parker, 1990; Rumberger, 1987; Southwick & Gill, 1997; Zarkin,
1985; Dolton, 1990). In most countries the salary structure is determined by a teacher’s
level of prior or in-service education and by the number of years teaching. Neither has proved
to be a robust influence on classroom behaviour. The result is that education is perceived by
parent and political authorities as impervious to educational reform. How can teachers be
paid well and fairly but, at the same time, paid in accordance with professional ability?

One suggestion has been to sponsor periodic teacher recertification over a career, but
with sufficient salary differences at each level to encourage continual in-service prepara-
tion. An illustration of this principle can be found in Table 6.
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FIGURE §. Competitive production of educational materials

Current method Future method
o Ministry
Ministry of Finance
of Finance
Ministry i
of Education
schools
Ministry
of Education l purchase
/ \ curriculum those
books software objectives approved
schools private software private
manufacturers publishers
TABLE 6. Professionalization of teachers
PROFESSIONALIZATION OF TEACHERS
% Reaching 100 80 50 20
Salary scale by A B C D
comparison to
apprentice
Exam* Exam* Exam*
Years 0 1 2314|516 718 9 10 11|12 13 14
teaching
Apprentice Grade 1 Grade 2 Grade 3
teachers teachers teachers

*  Based on:

(a)  Subject matter knowledge;

(b) Knowledge of didactics;

(c)  Observed classroom performance;

(d)  Contribution to the profession or to the school.

Source: Heyneman, forthcoming c.

Teachers would first enter the profession as apprentices, paid at ‘Salary Level A’. They
would sit for their first licensing exam after a year or two. The exam would consist of four
criteria: subject matter knowledge, knowledge of didactics, observed classroom performance,
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and reported contribution to the profession or the school. After six or seven years in the pro-
fession, a teacher might sit for a new and more difficult license examination with the same
components but changes in the criteria parallel to the changes in the standards for curricu-
lum and pedagogy. Similarly at eleven or twelve years, a third examination could be set with
similar requirements. Salaries of the teachers with more advanced licenses would be suffi-
ciently higher to provide the necessary incentives to remain in the profession.

Individual teachers and teacher associations may favour such a system because they
could claim, with justification, that salaries reflect performance competence. They could,
therefore, justify higher salaries. Educational managers might look favourably on such a
system because it provides a mechanism for infusing new curriculum and pedagogy into
the teaching force at any stage of a teacher’s career simply by changing the content of
the certification examinations. Finally, fiscal authorities may favour such a system and
more readily agree to the higher salary scales because studying for the examinations can
be classified as a private expenditure, and because teachers who continually fail may leave
the system. The general public and parent groups may favour such a system because
they would have increased confidence that the teachers in their local schools were sub-
ject to rigorous standards like other professions.

Many questions remain. Who should grade the examinations and provide school-
level observations? The answer could include teacher associations, parent committees and
representatives of the ministry and the academic community. What should be the level
of salary differences from one salary category to another? The answer might well be suf-
ficient to provide the necessary incentives. What should be done with those who cannot
pass? The answer may be to ask them to leave the teaching system as newer and more
highly qualified teachers become available. The point is not to suggest that there is one sys-
tem for resolving the issue of teacher professionalization. Rather the point is to highlight
the overwhelming importance of teaching and teachers in education and to recommend
creativity at bringing the public investments in salaries in line with classroom behaviour.

Creative provision and financing of higher education

In the 1960s, higher education enrolment in Western Europe was typically less than 10%
of the age cohort. Today, enrolment in higher education is above 30% in France, 45% in
the United Kingdom, 49% in Belgium and 60% in Finland and in the United States.
Moreover, because of political and social priorities, the percentage of higher education
enrolment, particularly in North America, can be expected to increase into the next cen-
tury. With increases in enrolment there has been an increase in the expectations for higher
education quality, library and laboratory resources, and the number of curricular offer-
ings and disciplines from which to choose. OECD higher education capital and recur-
rent expenditures amounted to about US$40 billion in 1960, US$100 billion in 1980 and
US$162 billion in 1993 (of which the United States accounted for 54%). While the price
of higher education may differ significantly from one country to another because of cul-
tural differences in the expectations for private responsibilities, the actual (real) cost
(US$12,000 excluding fees for board and room) is similar across many OECD coun-
tries. Low-income countries are able to allocate significantly less for pupils in higher
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education. On the other hand, no country is satisfied with the current quality, availability
or equity in student participation of higher education (Heyneman, 1994b). They want
to raise all three.

In few countries can improvements in access, equity of participation and quality be
100% publicly financed. Public financing might have been understandable with less
than 10% of the age cohort enrolled, but at 30% or 60%, the logistics and fiscal require-
ments have put new and unprecedented pressures on public finance. Since scarcity is a uni-
versal problem, the kinds of reform choices considered relevant are now international.
These come in four groups.

The first group derives from the pressure to diversify the mechanisms for providing
higher education—from public to private, profit-making as well as non-profit-making, inter-
national networks of universities and specialized training institutions. A second group
responds to the pressure to diversify financing—fees for laboratories, targeting of scholar-
ships for the poor, restrictions of student welfare, different tuition in different faculties,
income from rental or leasing of property, marketing of university-copyrighted inven-
tions and contracts, grants and consultancies. A third group responds to pressures to increase
institutional efficiency. This includes close attention to student/faculty ratios, judicious
use of new technologies, less expensive contractual arrangements, department-based bud-
gets and divergence in salaries to reflect market demand for students. The last group responds
to the pressures to shift public functions, such as fewer welfare services in lieu of better
libraries, and lower transport subsidies in lieu of greater access to computer equipment.

Higher education is also struggling with similar reform issues. They include deter-
mining a mechanism by which institutions become accredited and how professionals become
licensed; establishing open and fair competition for public research support and for student
enrolment; and establishing a salary structure determined at the institution level and accord-
ing to discipline. Additional issues include: developing a credit system for the completion
of courses, shifting to fixed-term teaching contracts instead of lifetime tenure, making stu-
dent loans portable from one institution to another, creating other per student funding for-
mulas, allowing for the operation of universities outside of the country of origin and set-
ting international recognition of degrees and certificates. At one time these issues may have
been considered of local relevance. Today however these issues are universal.

SOCIAL COHESION AND SOCIAL STABILITY

The first two rationales described above, changes in the economy and demand for effi-
ciency, both concern economics, marginal improvement in skill, adaptability to new labour
markets and contribution to economic growth. However, the third rationale for making
educational investments is not economic but social. It concerns a sense of citizenship, a
general acceptance of obligations and responsibilities and clear individual rights and priv-
ileges. This social rationale, in effect, is education’s contribution to social cohesion and
social stability.

What Dewey refers to as ‘education and democracy’ (Dewey, 1916) implies the mani-
fest influence of education on personal and individual rationality in contrast to blind obedi-
ence which may have characterized individuals without education. Since Dewey’s time
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there have been a variety of claims for education’s efficacy and many efforts to empirically
demonstrate education’s effect on the individual. Lipset (1959) investigated how schools
may broaden outlook and increase tolerance and the desire to participate in the political
process. Almond and Verba (1963) explored the association between more and better edu-
cation and a nation’s democratic stability. Meyer (1970) and Kamens (1988) investigated
the connection between educational structures and democratic stability. Inkeles and Smith
(1974) worked on the linkage between education and political participation, and Verba,
Nie and Kim (1978) on education and an individual orientation toward citizenship. Lastly,
Torney-Purta and Schwille (1986) investigated the connection between classroom climate
and civic behaviour.

These investigations have not been able to isolate the unique characteristics of school
systems which contribute to democratic values and stable societies net of other influences.
The 1990s have brought a new group of independent countries onto the world scene, all
of them anxious to participate in democratic structures. Also, the demand to participate
has risen in many regions where one-party rule had once been the norm. These events con-
stitute a new phase of nation-building, but this second phase differs from the first in the
1960s in several important respects. Citizens today have access to world information and
are able to contribute to that information more quickly and simply than before. On the
other hand, new freedoms are accompanied by intense pressures for stability and social
cohesion. The question remains: what is the role of education in contributing to this sta-
bility? Can education help?

In general, education can make a contribution to social stability when it can offer:
(i) equal educational opportunity for all citizens; (i) a professional consensus around the
content of civics and history curriculum; (iii) an ethnically tolerant classroom atmosphere
and pedagogy; and (iv) democratic institutions to adjudicate when there are differences over
what to teach.” On the other hand, if tensions in the wider society spill over into the cur-
riculum or management of the schools, education can become an instrument for exacer-
bating social tensions and threatening social cohesion of the society (Heyneman, 1995¢;
forthcoming a; b). How are nations to learn the techniques by which education becomes
a contribution to social cohesion rather than a handicap? How are countries to assess the
degree to which their school systems are performing as well as school systems in other
parts of the world in providing this constructive function? What agreements should be
established between school, family, church, mass media and local political leaders to insure
consistency in concept of good citizenship? Where are educational leaders to locate pos-
sible ideas on reform in this area? Since social cohesion and social stability constitute uni-
versal concerns, improving the manner and effectiveness of education’s contribution is
rapidly becoming a new rationale for making educational investments, hence a new inter-
national area of demand for creative reform.

International trade in educational reform
Much has changed since the Cold War rivalry ended, but one of the most important changes

has been with the factors which motivate foreign assistance. This assistance is no longer
so easily justified on the grounds of competition between East and West. Domestic eco-
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nomic priorities, such as unemployment, fiscal deficits and imbalance in trade, have replaced
foreign assistance as a public priority. Between 1992 and 1996, sixteen of the twenty-one
donor countries reduced foreign aid as a percentage of GDP (World Bank, 1996, p. 13).
The decline has been as vivid within educational assistance as well. Between 1989 and 1994
educational assistance (in constant prices) from France declined by 13%; from the United
Kingdom by 16%; from the United States by 22%; from New Zealand by 31%; from
Belgium by 44%; and from Canada by 56% (Bennell & Furlong, 1997, p. 7). Moreover,
in spite of the considerable consensus on the importance of basic education stemming from
the discussion at Jomtien Thailand in 1990, the proportion of bilateral assistance allocated
to basic education in many instances has also declined. It declined by 0.5% in the United
States, 4% in Norway, 6% in Canada and 13% in Australia (Bennell & Furlong, 1997,
p. 6). Foreign assistance has decreased in real terms and in many instances the proportion
of assistance allocated to basic education has also decreased. However strongly one may
feel (including this author) about the importance of basic education, the case has not been
sufficiently compelling for the public to reconsider their many other important priorities
and problems in order to allocate more international assistance to education.

The voting public in donor countries tends to be older, hence more concerned with
issues of pensions, health insurance and personal safety. Questions have been raised
about the effectiveness of development assistance agencies themselves and if they are really
helping the poor. Could non-governmental organizations (NGOs) deliver assistance
more effectively with less bureaucracy? Would NGOs be more free to operate autonomously
from governments with records of corruption and human rights problems? There are
also the circumstances where drought and civil war have reduced the effectiveness of pub-
lic institutions to near zero. Voting publics tend to see these situations as more compelling
justifications for foreign assistance. Lastly, there are the economic problems of the former
USSR which was once a major source of foreign assistance in Africa, Asia and some parts
of Latin America. Official development assistance will continue to be driven by humani-
tarian motives and justifications, but it is safe to assume that other motivations will play a
role as well. Aid will likely be delivered and targeted differently and be lower in magnitude.

As traditional aid declines, what will happen to education? Much of the inter-
national co-operation in education has developed under the auspices of international aid.
Will the decline in aid spell a similar decline in international co-operation in education?

There is reason to believe that the level of international co-operation in the field
of education is on the increase in spite the fact that the level of international aid in the
field of education is on the decline (Heyneman, 1993a; 1995b; 1997b). Four Nobel
Prizes have been awarded dealing with human capital issues.® There have been a flurry
of reports on the status of education by international agencies.’” There are three educa-
tional boards established at the United States National Academy of Sciences, various
congressional committees, and the Carnegie, Spensor, Ford, Ball and Soros Foundations.
There is an ongoing co-operative effort on African Education, a new European Training
Foundation, major new initiates in the Asia/Pacific Economic Conference (APEC), the
Inter-American Dialogue Foundation, the Inter-American Development and the Asia
Development Banks, and in the Dutch Ministry of Education, the National Foundation
for Educational Research (NFER).
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Within the National Center for Education Statistics, spending on international stud-
ies has risen from US$165,000 in 1988 to US$10 million in fiscal year 1993. Today
there are more countries participating in the International Association for the Assessment
of Educational Achievement (IEA) studies than at any other previous time over the past
thirty years, and the majority are classified as developing countries. Projects include
studies of literacy, mathematics, science and civics education. Comparative teaching tech-
niques are now analyzed internationally by using digitized video tapes. Curriculum emphases
and objectives are broken down to increasingly specific and educationally meaningful com-
ponents. Demand is high for joining OECD’s co-operative project on educational indi-
cators, including demand from countries with only loose affiliation with OECD itself.
Other trading interests, including the North American Free Trade Agreement, the Asia-
Pacific Economic Co-operation Council, the European Union and Mercosur, have initi-
ated comparative studies of labour markets and educational quality. What is behind these
new demands for information? And why is it that at the same time as humanitarian-based
assistance is on the decline, international co-operation in education is on the rise?

What is being traded back and forth? Who is doing this trading? Will this trade con-
tinue? Below are a few words on its cause, content, participants, prospects and implica-
tions of the international trade on educational policy reform.

CAUSES

The explanations are not identical in every part of the world, nor are the explanations per-
manent. Marshalling educational evidence which may lead to a more competitive labour
force and, therefore, a trade advantage may be the primary motivation in the Americas
and in Europe; in Asia it is more for social cohesion; and in the former USSR it is for social
and economic integration. In many regions education is rising on the political agenda, and
is a topic of intense debate. Frequently debates centre on language of instruction, his-
tory, widening access, improving quality and expanding equity. Ideas on policy reform
are in high demand because of the wide recognition of both poor and rich countries that
public resources are inadequate.

PARTICIPANTS

In the 1960s the central education representatives were often the sole representatives. Today,
however, education is frequently a decentralized activity. Budgets and policy priorities are
driven by local authorities. This is particularly evident in federal systems where local
states and school districts increasingly finance and conduct evaluations, research projects
and policy reviews on their own initiative. Local or municipal initiative is often a leading
force in centralized education systems as well, and is driven not only by educational author-
ities but by local business and community groups, industries and non-governmental organ-
izations. In higher education and in private education where policy reform decisions are
increasingly the responsibility of individual institutions, these institutions are involved in
international relations on their own. Educational software companies, publishers and
training firms are increasingly active and are demanding new and current information on
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the size of the educational markets in many different countries. Taken together, these new
categories of participants have deeply affected the ‘vision’ and expressed interests of the
traditional central education authorities.

CONTENT

Ministries of education are increasingly preoccupied by the demand for (i) good ideas
on policy reforms; (ii) relevant and reliable statistical data; (iii) state-of-the-art analytical
techniques; and (iv) sources of experienced advice on these areas. They are motivated in
this regard, not so much by a shift in philosophy, but rather by the requests from local and
non-governmental educational interests. The ideas of central and/or federal authorities
may indeed differ from one part of the world to another about what constitutes appro-
priate reform, but they share one important characteristic—the requirement that they
respond to domestic demand for international information.

PROSPECTS AND IMPLICATIONS

As long as there is a scarcity of public resources to finance public education demands, there
will be an international trade in ideas for educational reform. The demand can, therefore,
be expected to increase well into the next century. Moreover the demand can also be
expected to continue the process for a shift away from the traditional lines of international
relations that tend to focus on: north and south interests; centrally planned and market-
driven economies; geographical neighbours; linguistic blocks; and ex-colonial and histor-
ical connections. These traditional linkages may be replaced gradually with interests of
partners or competitors in trade, and with interests in similar educational issues, such as
higher education diversity, experience with voucher and loan schemes and the like.

The implications of this trade may well be profound. The kinds of questions emerg-
ing from developing countries may shift from monetary assistance to new ideas for pol-
icy reforms. This, in turn, will affect the functions of international agencies with educa-
tional interests which will have to respond to these demands just as the national agencies
have had to respond to local demands. The changes in question may influence the types
of functions and mandates of international agencies, and the kinds of staffing appropri-
ate to fill these new functions. Similar pressures can be expected to be felt by bilateral devel-
opment assistance agencies with educational interests. With the general decline in foreign
assistance, the type and justification of that assistance may have to reflect domestic edu-
cational demands instead of isolated humanitarian purposes. This may require those agen-
cies dealing with foreign aid to develop closer links with the domestic educational min-
istries and to acquire staff familiar with domestic education policy experience.

Summary
The decline in foreign assistance for education can be considered a tragedy. On the other

hand, the elevation of education in domestic debate and the increase in trade of profes-
sional ideas on educational reform might be considered a benefit. The adjustment to these
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new functions on the part of development assistance agencies and international agencies
familiar with the traditional rationales for educational investment will be difficult, how-
ever, in the end, their successful adjustment will be good for the field of education.

Notes

The opinions are those of the author alone and do not necessarily represent those of the World
Bank or any of its affiliated institutions.

Is it inevitable that low-income countries invest in education proportional to their low-income
status? If a country invests in education at a higher rate than others at similar levels of GDP
per capita, would the effect be noticeable? Experience over the last three decades suggests that
low-income countries which invest in education at higher than ‘expected’ levels have higher
rates of economic growth. This seems to be a significant explanation for the recent eco-
nomic performance in East Asia (World Bank, 1993).

Rates of return data, methods of analysis and common interpretations have been ques-
tioned by Bennell, 1995; 19964; 1996b; 1996¢; Curtin, 1996a; 1996b; Colclough, 1996;
Hammer, 1996; Birdsall, forthcoming; and Heyneman, 1995a.

These analyses were conducted originally by using ordinary least squares methods or regression
analysis. Later some argued that multi-level analytic techniques would be able to capture new types
of influences on learning, hence change results (Heyneman, 1989; Riddell, 1989). In the last decade
there have been sixteen multi-level analyses, each limited to single country example (Riddell, 1997,
p- 198). On the other hand, two decades of experience using large data sets to analyze questions of
school and home effects on academic achievement suggest that the results differ from one coun-
try to another; from one subject to another; and by gender, age and grade level (Heyneman, 1997a).
The correlation between the influence of the school quality and national GNP per capita is
r =-0.72 (p<.001) (Heyneman & Loxley, 1983a).

The World Bank, The world development report, 1996: from plan to market. New York,
Oxford University Press, 1996, p. 124-5.

The provision of an equality of opportunity is important in both public perception and in
measured results (Heyneman, 1980; 1982; Heyneman & Loxley, 1983b). One of the most
critical mechanisms of providing both is through a modern system of examinations to higher
education which is perceived by the public to be fair, accurate and affordable (Heyneman,
1979; 1983; 1987; Heyneman & Ransom, 1990; Plomp & Voogt, 1994).

Edward Dennison, Jan Tinbergen, T.W. Schuitz and Gary Becker.

United Nations Development Programme, 1990; International Labor Organization, 1989;
International Development Research Centre and Canadian International Development Agency,
1982; Inter-Agency Commission, World Conference on Education for Ail (UNDP, UNESCO,
World Bank}), 1990; Inter-Agency Commission and United Nations Children’s Fund, June
1990; Hawes & Coomb, 1986; United Nations Children’s Fund, 1992; Camoy, 1992; Thorsby
& Gannicott, 1990; World Bank. 1988; 1990; 1991; Singapore, 1987.
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Introduction

The voices most frequently heard during discussions on educational change are those of
researchers. Their analyses usually come after the changes that have been implemented as
a result of reform and are aimed at identifying the limitations or explaining the failures.
The protagonists of change, on the other hand, make their voices heard either before or
during the educational change process in order to justify, convince or advertise what they
are doing. Unlike researchers, the agents of reform very rarely try to explain the difficul-
ties they encounter or set up institutional mechanisms so that others might benefit from
the lessons learned. This phenomenon has been mutually impoverishing. Researchers con-
tinue to have little knowledge of the special requirements of managing educational change,
while politicians involved in education do not have a capital of systematized knowledge
to which they can turn or which they can enrich with their own experience.?

The objective of this issue of Prospects is to contribute towards a better understanding
of educational change on the basis of the experience of the actors actually involved in
the process. The methodology used was relatively simple. A numbser of senior political offi-
cials in ministries of education in various regions of the world (ministers or deputy min-
isters in office or who had recently left office) were identified and were each asked to write
an article following a pattern comprising three basic elements:
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(a) what were the priorities during their terms of office and how were they defined?
{b) what were their relations with the various sectors involved in educational change
(trade unions, political parties, researchers, information media, etc.)?
(c) what lessons did they learn from their experience?
Eight ministers or deputy ministers in office and three former ministers agreed to reply
to these questions. For the Asia and Pacific region, two experts—one a former deputy min-
ister for education in his country—made an assessment of the situation on the basis of
interviews with senior officials in nineteen countries. The actual process of identifying par-
ticipants in office and obtaining their agreement highlighted some of the principal diffi-
culties confronting the activities of those responsible for decisions on education: they have
little control over the time that would enable them to think and to write; there is the dif-
ficulty of analyzing the process while at the same time dealing with the everyday issues and
problems of management; there are certain limitations on expressing opinions in a com-
pletely transparent way; and, lastly, there is an attitude typical of politics in which neither
doubt nor uncertainty have any place.

The content of the texts prepared by the decision makers in itself constitutes an
eloquent testimony of current trends in educational transformation at the international
level. In this introduction we will not refer to the substance of these trends, but to the char-
acteristics of the actual process of educational change. As far as possible, several com-
parisons will be made of the form in which these characteristics are to be found in devel-
oped and developing countries.

The need for educational change

All of the educational decision makers, both in developed and developing countries and
in centralized or decentralized school administration systems, based their replies on the
assumption that change is necessary. As already noted on other occasions, no one at
present is happy with the education provided. Although the reasons for their lack of sat-
isfaction differ according to a country’s level of development, it is interesting to note that
there are also similarities.

The information obtained for developing countries shows that educational change
is directly linked to the need to overcome a large number of problems caused by the fail-
ure to achieve the objectives of universal enrolment in basic education, increasing access
to education, and reducing the high levels of repetition and drop out. In developed coun-
tries, on the other hand, these problems have more or less been resolved and the need
for change is not justified so much by the deficiencies of the past as by the challenges of
the future: establishing a closer link between education and the demands of the labour
market; adapting the supply of education to the need for on-going adaptation through-
out life; and civic education. In addition, in both groups of countries there is a strong
emphasis on renewing teaching methods, and overcoming the obsolescence of curricula
and bureaucratic management methods.

Consequently, the nucleus of problems common to all countries consists of at least
three major categories: (i) definition of more effective methods of linking education and
work; (i) revision of management styles to include greater decentralization and improv-
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ing systems for the assessment of results; and (iii) modification of the teaching guidelines
which govern the learning process in classrooms. In addition to these three categories,
however, which concern the substance of the reforms, decision makers also identified a
number of serious difficulties when implementing change processes because of the resis-
tance inherent in the functioning of the system, particularly on the part of teaching staff.
We shall refer to some of these problems below. For the time being, it is interesting to high-
light the existence of a common nucleus of problems, a comprehensive set of motivations
specific to each group of countries and, lastly, some notable lacunae in the responses of
educational decision makers.

In this respect, the most interesting lacunae concern the need to reform education
from the point of view of the socialization process: developing values, relations with
the family and with the communication media. Educational deficiencies in these sectors
are particularly evident in the case of countries in transition from authoritarian to demo-
cratic regimes, or countries which have experienced periods of strong political authori-
tarianism. Nevertheless, when analyzing the action taken in the course of the reform
process, it can be seen that introducing items concerning these problems into the cur-
riculum (transverse subjects, common basic content, etc.) is an important issue that is
relatively common to all countries.

It is possible to note the existence of a sort of ‘asynchronism’ between a diagnosis of
problems and strategies for their solution. For example, even though a particular diagnosis
does not specifically mention problems, such as the need to reduce costs, limit the number
of staff, weaken the corporate power of teachers’ unions or modify the new generations’
socialization guidelines, a large number of measures are aimed precisely at these problems.
On the other hand, although the diagnosis often refers to the need to increase participation
in decision making and promote greater equity in the distribution of the supply of education,
the concrete measures needed to deal with these problems are never spelled out. This phe-
nomenon may respond to one of the characteristics of the rationale of political action, where
certain objectives may not be defined although actively pursued, while other objectives have
to be expressed, even though no activities are proposed to deal with them.

How are the priorities defined?

A general tendency was noted to recognize the need to define educational policy priorities
through consultation, dialogue and consensus. This type of process is obviously more insti-
tutionalized in countries that already have a high level of social consensus regarding devel-
opment strategies than in countries where the degree of conflict, caused in particular by
the unequal distribution of wealth, is more acute. The contributions by ministers, how-
ever, helped to identify two important aspects.

The first concerns the role of research and educational information and shows that the
relationship between the technical dimension and decision making is much more important
prior to the decision-making stage on educational reform (before the government takes office,
before seeking loans, before launching reform) than during the actual process of imple-
mentation. There is therefore a marked difference between the role played by research and
information before and during the change process. Before the change process is initiated,
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general data and information are required so as to define priorities and the main trends of
the policies and strategies. However, once this outline has been adopted, the information
and research required come from the actual execution of the project itself. At this time, inputs
that might cast doubt on the general orientation are neither required nor allowed. Questioning
the general orientation would mean changing the leadership, in other words a political cri-
sis. The relevant information and research during implementation are different from those
required at the planning stage. In the implementation stage, decision makers have a political
rationale that requires a great deal of ‘relational” information: contacts, information on the
political situation of each group and as a whole, and skills that can basically resolve prob-
lems, negotiate solutions to isolated conflicts and carry out the action envisaged.

The second aspect that arises from the analysis of the contributions by ministers
shows that there is also an important difference between the agreements and the consen-
sus reached at the time of defining policies and those reached during the implementation
process. The responses in this respect are telling: it is relatively easy to obtain a consen-
sus during the priority definition phase in comparison with the major difficulties that arise
when seeking a consensus during the execution stage. This phenomenon is related to at
least three different aspects. Firstly, prior agreement concerns objectives rather than the
procedures to be followed to achieve them. Secondly, the rationale of prior agreements
tends to prevent the true problems and the real impact of the changes on the various actors
from entering into the discussion. Thirdly, it is likely that none of the actors really under-
stand what the impact of the changes will be and it is only when applying the change strate-
gies that the true magnitude of the planned changes emerges.

To summarize, it can be stated that in the policy drafting and planning stage the
rationale of educational objectives tends to predominate, and this makes it relatively easy
to reach agreement. When starting to implement the changes, however, the original objec-
tives take second place and the rationale of corporate interests predominates. In this sense,
in the ministers’ view, the conflicts caused by educational change are not related to dif-
ferent views of the world or different ideologies, but rather to the uncertainty and the mod-
ifications that the educational change project generates in the situation facing the vari-
ous actors involved in the educational process. For example, heads of families resist paying
enrolment fees, students resist changes in the examination system, teachers resist changes
in the guidelines governing their careers or, alternatively, they call for higher salaries.

The possibilities of fulfilling the agreements reached in the stage prior to imple-
mentation are, of course, less evident in developing countries. The lack of resources makes
it necessary to define priorities that have little chance of satisfying the demands of the var-
ious sectors. Moreover, this lack of resources is long term, thereby making the demands
more urgent. In such a situation, it is very difficult to obtain agreement in the timing of
changes that will imply postponing the satisfaction of certain demands.

Teaching reforms
One of the common aspects of current educational transformation is recognition of the

need to achieve better results in the teaching/learning process. Policies are basically directed
at having an impact on the various inputs into the process : the time devoted to learning,
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the availability of textbooks and teaching materials, the infrastructure, the nutrition and
health of students, the training and working conditions of the teachers. Although there is a
general consensus on the need to adopt systemic approaches that permit simultaneous action
on all of the inputs, the responses from ministers indicate that it is impossible to do so. The
definition of priorities and calendars is the most important and sensitive task because the
factors involved are not solely nor mainly technical factors. Political and economic vari-
ables have a very significant impact on decisions about when and where to invest. Investing
in infrastructure before investing in the salaries of teachers or nutrition, for example, implies
forging political and economic alliances with very different sectors. Indeed, the future of
the change processes is, to a large extent, dependent on these decisions.

A new actor: international co-operation

The responses of the ministers indicate the marked presence of the international dimen-
sion in educational change processes. This has different implications and takes different
forms according to a country’s level of development. In developed countries, the inter-
national dimension appears as a component of the new reality in which the country has
to integrate itself. In this respect, internationalization is an enriching source of national
innovation. International contacts, participation in joint projects, comparing results, etc.,
are seen as an increasingly necessary factor in the management of national activities.

In developing countries, on the other hand, the international dimension appears basi-
cally from the perspective of the financing of projects that will bring about change. The
relationship between the two dimensions—national and international—is therefore quite
distinct from that in developed countries. Firstly, the international dimension has an effect
on the definition of priorities for change. In some cases, this external influence coincides
with national priorities, although in others the reverse is true and it becomes necessary
to modify the national attitude. Some of the responses from the ministers identify cases
where, for example, the international priority accorded to basic education and to modi-
fying bureaucratic styles of management coincides with national goals. But there are
also other examples where the national priority of teaching languages or directing edu-
cation towards productive work has had to give way to international priorities, such as
education for environmental protection or population education.

In developing countries, international co-operation can also play a very important inter-
nal legitimizing role. Over and above discussion on the content of proposals, the experi-
ence of those responsible for educational decisions shows that international bodies, espe-
cially financing organizations, play a role in promoting particular changes defined at the
international level that are not necessarily linked to the processes of change generated locally.

The importance of communication
Information and communication are indispensable tools for change policies in a demo-
cratic context. There is a general consensus among decision makers on the need to inform

in an on-going way and to convince all of the actors, whether within or outside the sys-
tem, about the meaning of the changes. Nevertheless, this phenomenon constitutes a new
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challenge for public policies as a whole. Incorporating public information as a component
of management raises problems that have not yet been resolved. Deciding what infor-
mation should be made available to each of the actors (officials, teachers, parents, etc.),
when it is appropriate to disseminate the information and how to do so in order to ensure
that it reaches the person to whom it is addressed, are questions which currently occupy
a large part of the debate on evaluation mechanisms and educational information. Purely
technical analyses of evaluation mechanisms tend to underestimate the political impor-
tance of using the findings, whereas purely political analyses transform information sys-
tems into instruments that quickly lose their reliability and validity. This aspect touches
upon one of the most important linkages between researchers and decision makers;
here, it would probably be appropriate to accept a certain degree of tension as a normal
and permanent feature.

The responses by policy decision makers regarding this aspect confirm the hypoth-
esis that there is no permanent and harmonious relationship among researchers, infor-
mation and decision making. This does not mean that decisions are not soundly based on
the information available. On the contrary, almost all of the examples given here show
that transformations have been based on an analysis of the situation and an assessment
of their future impact. Researchers, however, as actors in the transformation process,
appear to be behind the transformation phenomena, whether as critics or as suppliers of
information before the process begins. In some instances, researchers become decision
makers, resulting in a special phenomenon in which the adaptation, or failure to adapt,
to the new rationale for action determines the success or failure of management.

The time variable: long term or short term?

There is also general awareness of the importance of the long term in educational change
strategies. Almost all of the decision makers agreed on the need to separate the educational
change processes from the influence of the political situation. This awareness, however, has
not yet resulted in the definition of practical methods of change in the decision-making
process. In this connection, it is useful to note the existence of an interesting contradic-
tion. The most common way of making educational decisions independent of government
upheavals is to give schools greater autonomy. Greater autonomy does not, however, appear
in the planned changes as a result of a demand by local actors but as a decision by the
central authorities. In this context, the autonomy process can be paradoxically opposed by
its supposed beneficiaries.

Greater autonomy for schools is often linked to the readjustment of education
budgets and not to teaching processes. The responses from the ministers in this regard
show an absence of references to a policy of educational innovation at the school level.
It would thus appear that there is still no appropriate approach to the management of edu-
cational change that satisfactorily links institutional autonomy to overall educational
change. Although institutional autonomy is proposed in many of the ideas for change,
there is no clear expression of the components of a policy to strengthen institutions that
would make autonomy a reality. The main instrument mentioned by the ministers is the
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assessment of results, but this tool concerns the central administration and not educational
institutions themselves. At the ministerial level, institutional strengthening seems to be
related more to the tools used by the Ministry itself rather than to the rest of the educa-
tional institutions.

Institutional strengthening

The ministers of education agree that institutional capacity to implement educational
change is one of the most important criteria for success. This criterion is, of course,
much more important in developing countries. In the last instance, the difference in
institutional capacity levels is one of the most eloquent indicators of the gap between devel-
oped and developing countries. Paradoxically, the lack of institutional capacity is the fac-
tor which, on the one hand, allows developing countries to introduce very radical reforms
because there are few institutional limits, but at the same time hinders the reforms from
being carried out. On the other hand, the strong institutional pressure in developed coun-
tries restricts the scope of reform, but allows the reforms approved actually to be imple-
mented. For this reason, it is possible to sustain the hypothesis that higher levels of inno-
vation are associated with higher levels of stability. In this connection, it suffices to note
a circumstance that is obvious to any observer of international trends in education: devel-
oped countries are those which simultaneously have stable educational and institutional
traditions and more and better supported innovation and change.’ This fact made it pos-
sible to suggest a few years ago that one of the most important lessons to be drawn from
a comparative analysis of educational change processes was that no one innovates outside
their traditions.*

Concluding remarks

To sum up, the personal accounts gathered together in this issue of Prospects demonstrate
the extraordinary complexity of educational change processes taking place at present in
different regions of the world. This complexity is linked to the arrival of two new factors
on the scene: (i) the globalization of economic, social and cultural links; and (i) the impor-
tance attributed by society to knowledge and information. These two factors modify not
only the aims and objectives of education, but also the methods and techniques of its man-
agement. Here, as in many other aspects of society, we are experiencing a period of tran-
sition where traditional instruments are failing and their place may not yet have been taken
up by new ones. The new manner of conducting educational policies requires more infor-
mation, a greater capacity for agreement and dialogue, a better ability to cope with diver-
sity and more responsibility for the outcomes. The personal accounts by ministers indi-
cate that reality is remote from the ideological positions expressed at present that attempt
to describe the situation either in terms of market pressures, discounting agreement, dia-
logue and the search for equity, or in terms of the new or old fundamentalisms that nul-
lify politics so as to place all decisions in the hands of a single social actor.
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Notes

Massimo Amadio co-operated actively in planning the consultations with decision makers
and revised the first versions of this text, providing very relevant comments.

The following is among the recent literature on the relationship between educational research
and decision making: F. Reimers, N. McGinn, K. Wilde, Confronting future challenges: edu-
cational information, research and decision making, Paris, UNESCO, 1995.

A few years ago, the International Bureau of Education of UNESCO set up a databank on
educational innovations (INNODATA). Out of approximately 500 innovations recorded,
almost 50% have come from twenty-two countries (Western Europe, Australia, Canada and
the United States), while the remaining 50% originated among seventy-four developing coun-
tries.

ECLAC-UNESCO, Educacion y conocimiento, base de la transformacion productiva con

equidad [Education and knowledge: foundations of productive and equitable change], Santiago,
Chile, 1992.
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IN A CHANGING WORLD,

SCHOOLS, TOO,

ARE GRADUALLY CHANGING

Martine Brunschwig Graf

Introduction

The education system in Switzerland is organized in such a way that authority for compul-
sory education is vested in the twenty-six cantons that make up the Confederation. However,
the Confederation has final authority as regards vocational training and the recognition of
certificates at the upper secondary level. Switzerland possesses not just one, but twenty-six
‘ministers of education’, each with full powers in their particular canton. To facilitate co-
ordination, they are all members of an inter-cantonal co-ordination body known as the
Conference of Cantonal Public Education Directors (CDIP). Clearly, the following article
cannot give a detailed account of all reforms under way in every canton. It does, however,
describe projects being implemented at the national level in the Confederation’s area of com-
petence, together with certain reforms being introduced at the cantonal level in Geneva.

A clear objective for education:
to produce free and responsible citizens

In Switzerland and in Geneva, as in many other countries, the economic and social changes
that have taken place since the beginning of the 1990s have prompted those responsible
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for education to raise questions about the future of the system and the need to adapt it
to on-going and future changes.

A LIFELONG NEED TO LEARN

One fact has become increasingly clear: education and training are playing a role of steadily
growing importance in the lives of individuals. The days when people could consider them-
selves ‘trained for life’ are gone. Most young people engaged today in basic training will
probably change their profession once or even several times during their working lives.
Those who remain in the same occupation will see that occupation evolve radically. Even
more fundamentally, people will need to be capable of moving from a wage-earning to an
independent activity, from the status of job-holder to that of job-creator.

Hence, it is becoming as necessary to be capable of learning as it is to have learned
something. Innovation and creativity, a capacity to adapt, curiosity and a thirst for new
knowledge are assets that are just as important as command of the language or of math-
ematics. Moreover, school is not the only place where knowledge can be acquired. The
media and the new information technologies all constitute other sources of knowledge
available to those capable of understanding and mastering them.

RADICAL REFORMS IN BASIC TRAINING

All of these factors count as reasons for the reforms under way for the last few years in the
training system of Switzerland and the Canton of Geneva. The most notable efforts
have been directed at basic training. At the same time, however, further vocational train-
ing, tertiary training and, more generally, in-service training are becoming very valuable
assets in a society where people never stop learning.

We have thus been prompted, both nationally and in each canton, to overhaul basic
training at all levels—vocational training included. We have sought to clarify what basic
knowledge constitutes a foundation for other types of training and to accord recogni-
tion within the training system and in the assessment process to the concept of certain skills
(autonomy, capacity for teamwork, capacity to adapt and integrate, etc.).

Moreover, at the national level, it has become indispensable to reform the system of
vocational training and to adapt it to changes in the economic context, with more empha-
sis on general culture and the development of co-operation between school and the world
of work.

REALITY AND THE FIGHT TO OVERCOME UNDERACHIEVEMENT

Apart from these general observations, a piece of research carried out by the Sociological
Research Department (which in 1996 became the Educational Research Department) of
Geneva’s Department of Public Education' has contributed powerfully to overall reform
as it affects primary education. According to this study, the considerable resources used
to combat underachievement at school (fewer pupils per class, back-up teaching arrange-
ments) have not produced the hoped-for results. The study shows that where success in
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education is concerned, social inequality has not decreased but has, on the contrary, tended
to increase over the fifteen-year period of observation.

That study sparked off a lively debate in the world of education, brought about a
certain growth of awareness, and later led to the main points of the renewal scheme for
primary education: differentiation in the learning process for pupils, introduction of learn-
ing cycles, and greater emphasis on a teachers’ co-operation in the continuous educational
assessment of pupils. It is probably the most striking example of a piece of educational
research which, through its findings, served as a catalyst for a reform whose main features
were already firmly a part of the trend towards change in teaching habits.

Reforms on all fronts

Apart from the renewal of primary education mentioned above, a number of priorities

have been set for public education in Geneva in the years to come:

Redefinition of learning objectives in compulsory schooling: this approach is coupled with
a gradual move towards formative assessment designed to measure how these objec-
tives are attained. Such an operation is essential, since it subsequently determines the
cohesion of the entire training system.

Reform of education at the gymnasium level: introduction of a progressive system of
options for further specialization in each discipline; a new curriculum for the school
year starting in 1998 with the award of new rmaturité certificates in 2002.” This reform
entails abolition of the various types of maturité, to be replaced by a certificate show-
ing that pupils, depending on the special and complementary options they have cho-
sen, have concentrated on certain study areas without necessarily becoming spe-
cialists.

New emphasis on vocational training: improvement of the training curriculum and intro-
duction of a system of certificates compatible with practice elsewhere in Europe at
upper secondary’ and tertiary level.* This is a large-scale operation calling for close
co-operation with the vocational circles concerned.

Introduction of a procedure for the evaluation of the training system: it is hard to describe
the decision-making processes that led to the introduction of these reforms with-
out going into full details.

NATIONAL STRATEGIES

The first steps towards the reform of vocational training were taken at the national level:
introduction of the vocational maturité® certificate and, at the higher vocational training
level, setting up of specialized Hautes Ecoles (HES).® Considering the complexity of the
democratic system in Switzerland, the legislation was adopted quite quickly by the gov-
ernment and Federal Parliament, even though it involved prior consultation throughout
the country to determine the main features of the bill. It should, however, be noted that
the adoption of this legislation is merely the first stage in the reform process. It now remains
to give practical effect to the reform in scientific and pedagogical terms, a task that will
require considerable efforts in training institutions and in the cantons.
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JOINT ACTION BY CONFEDERATION AND CANTONS

As regards the maturité for gymnasium students, the decision taken in common by the
Confederation and the twenty-six cantons responsible for basic training made it necessary
to draft a second bill, as the first one had attracted increasing opposition during the con-
sultation process. In Switzerland, before any major bill is prepared, all of the political par-
ties and circles concerned (training institutions and scientific, vocational, employer and
trade-union circles, etc.) are consulted. It is only then that the government prepares a final
draft. The diversity of practices in the various cantons and the traditional search for con-
sensus naturally influence the content of the bills.

In the case of the new maturité for gymnasium students, which will be phased in at
the start of the 1997 academic year in certain cantons (but 1998 in Geneva), the decision-
making process led to joint action, since the federal government had adopted a text
identical to the one that had been studied, worked over and negotiated by the twenty-six
cantons in the CDIP! This kind of decision-making process takes time and rules out the
adoption of any ‘revolutionary’ reform bill.

ACTION AT THE CANTONAL LEVEL WHERE RESEARCH IN EDUCATION
ACTS AS A CATALYST

Compulsory education is the prerogative of the cantons. In Geneva, reforms have been
much more closely based on the thinking of researchers, but have also taken account of
the changing experience and practices and the views and proposals of teachers. The fight
against educational under-achievement is a constant driving force for change in the edu-
cation system in each canton.

Relations with the various protagonists:
crucial role of research in education

In Geneva, educational research is conducted within a long tradition of debate and exper-
imental innovations in teaching. The Department of Public Education has its own edu-
cational research division, which plays a supporting role. Reforms in progress can accord-
ingly be based on the findings of various nationally and internationally recognized research
projects.

FROM RESEARCH TO IMPLEMENTATION:
NOT ALWAYS AN EASY TRANSITION

It must be admitted that the introduction of reforms generates criticism directed at researchers.
There is real tension between theory and practice, and we have come to realize that no
reform can be justified by research findings alone. We have also noted that the language
adopted by scientists is not necessarily to the liking of educational professionals.
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CHANGE INTERPRETED AS CENSURE

Overhauling the education system is not a straightforward process, untroubled by oppo-
sition or difficulties. For example, the main problems raised by teachers concern change
itself. The reforms being introduced are felt strongly as implying disapproval of existing
practices and as a disavowal of what had been done for many years. It is therefore impor-
tant to explain the purpose of the reforms and the reasons for the changes and to give due
recognition to all of the work done in previous years. The establishment of permanent
procedures for evaluating the education and training system should facilitate this approach.

Resistance to change also feeds upon a problem inherent in any public body: the
political authority decides on reforms, which must then be implemented by educational
professionals. This makes it tempting to contest all decisions that do not originate wholly
from professionals. More generally, we have observed some reluctance to accept the def-
inition of a framework for the reforms, needed because the reforms concerned could not
be treated as the mere aggregate of separate local initiatives. It has now become necessary
to spell out the respective roles of the central administration and educational institutions
with a view to encouraging the projects of schools which fit into an overall strategy.

The aim is to reconcile the necessary cohesion of the education and training system
with the indispensable latitude that schools need in order to be dynamic, motivated and
creative in their own right.

POLITICAL PARTIES AND FINANCIAL RESOURCES

When we turn to political parties, the most important criticisms and objections are directed
at the means needed to carry through the reforms. Some people fear that the reforms
will entail extra expenditure, while others fear that they are not sufficiently backed up
by resources; these themes occur again and again in the political debate. The long period
of prosperity enjoyed by the Swiss public authorities, and particularly by those in Geneva,
have, in the past, made people link the idea of change with increases in funding. The
present crisis in public finances, on the contrary, is bringing awareness of the idea that
available resources must now be used more effectively and that ways must be found to
make more rational use of public funds.

Furthermore, the democratic system in Switzerland and in Geneva is so designed
that it offers many possibilities of intervening at the parliamentary level. For example, any
reform introduced in schools may be contested by petition, by tabling a motion, or by bills
introduced by members of the cantonal parliaments. This may occur at any time during
the reform process and have a significant impact on its development.

CHANGE IS UPSETTING

Lastly, and more vaguely, we find that any major change in our education systern meets
with a certain amount of resistance from members of the public. The more thorough the
reforms, the more difficult they are to explain simply. It is somewhat paradoxical that,
although the school is an institution familiar to all ordinary people, most of them see it as
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fundamentally different from the one they themselves are familiar with. This makes it all
the more necessary to develop evaluation tools that will enable people to follow the progress
of schools and gauge their results by information that is as objective as possible.

The necessary conditions for reform

Reforms in the education system in Switzerland and the Canton of Geneva are in their
infancy. Any comments made cannot therefore be regarded as proper conclusions con-
cerning the final outcome of a completed process. Nevertheless, it is possible to lay down
certain important conditions for successful reform:

Transparent formulation of the reforms’ objectives, in order to make them intelligible to
all those directly involved, both in political circles and on the ground. Admittedly,
this requires time and the commitment of all administrative professionals concerned
by the reforms. We have found the explanation of objectives to be a key factor, which
in turn requires an appropriate policy of communication.

Introduction of regular evaluation of the education and training system, for the purpose
of measuring as objectively as possible—by indicators and other methods—the results
of the reforms in question. Geneva is in the process of providing itself with an instru-
ment for overall evaluation. Moreover, in the area of primary education, the reform
process is being monitored by international experts who are responsible for its exter-
nal evaluation. Individual citizens have their own experience and their own ideas
about schools. Judgements concerning the quality of schools vary from person to
person. It is therefore vital to collect objective data that will subsequently make it
possible to build up as broad a consensus as possible regarding the conclusions drawn
and the steps to be taken. Swiss tradition has hitherto not been in favour of intro-
ducing evaluation systems as such. Like other cantons, the Canton of Geneva is now
moving towards the adoption of such a system. Its task should be eased by inter-
national research already carried out and, in particular, by the indicators developed
by the Organisation for Economic Co-operation and Development (OECD).

Parents’ co-operation. Any change causes anxiety. From the very start of a reform process,
it is particularly important to decide how parents can make their voices heard and
be kept informed, and to determine the role that they may be called upon to play
in the implementation of the reforms. Educational curricula and teaching methods
are matters for the school concerned, but parents need to be able to feel confident
about the reforms. The whole process is a delicate matter. When we introduced
the reform of primary education, for example, we decided to arrange for parents
to be represented on the body piloting the scheme. But that in itself would have been
quite insufficient without real campaigns at the grassroots level to explain the changes
and the reasons behind them. This task may turn out to be highly complex in a field
such as education, in which the essential aspects are not necessarily easy to describe
or explain.

Adaptation of teacher training. The current reforms affecting the education system will not
be without implications for the work of teachers. This prompts us to re-examine
their training, both initial and in-service. It is important to be aware of the diffi-
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culties inherent in altering methods of approach. As many people have chosen the
teaching profession because it allows the individual great freedom of action, the fact
that the reforms require more teamwork and co-operation with others means that
some friction and questioning is inevitable. Training should therefore be used to back
up and ease the transition.

Participation of teachers in the implementation of reforms. Reforms cannot be decreed;
they require the active support of all of those involved, and especially of teachers.
Teachers must be associated with and involved in the reform process from the out-
set. This makes it necessary to allocate a budget and to allow them enough time to
participate. The introduction of reforms also raises the question of the implicit or
explicit consent of the persons who will have to implement them. No reform ever
receives unanimous support, and this is all the more true of reforms in their early
stages. A strategy should therefore be adopted whereby the level of support for change
can gradually be increased.

By way of a conclusion, I should like to emphasize the importance of the time factor in the

evolving nature of education systems. The profound changes affecting society make it nec-

essary for the school, too, to change. Ordinary people expect education and training to
measure up to short- and medium-term social, cultural and economic needs. Yet the reforms
of today will only produce their effects in the long term. This fact may make it more dif-
ficult to cope with society’s legitimate expectations of the education system. But we should
never forget that young people in Geneva start school at 4 years of age and very few cease
all forms of education or training before the age of 19 or 20. We must make sure that each
person leaving the system has been offered the best possible chances of occupational, social
and cultural integration. This is the challenge that our reforms should meet.

If we had to sum up in one sentence the goal of all of these gradual changes in the
system of education and training, I should say that it was to prepare young people to
become free and responsible adults.

Notes

1. Walo Hutmacher, Quand la réalité résiste a la lutte contre I'échec scolaire : analyse du redou-
blement dans Penseignement primaire genevois [When reality opposes the effort to overcome
underachievement: an analysis of repeated years in primary education in Geneva], Geneva,
Department of Sociological Research, 1993. (Cahier no. 36.)

2. The maturité examination in Switzerland, known as maturité gymnasiale (i.e. school-leaving
examination for gymnasium students), is the equivalent of the French baccalauréate.

3. This refers to upper secondary education. In vocational training, this three-year course of
apprenticeship leads to the Certificat fédéral de capacité (CFC) [Federal Proficiency Certificate].

4. Invocational training, the tertiary level is the equivalent of university level.

5. The CFC, if augmented by some general education courses, leads to the maturité profes-
sionnelle, equivalent to the vocational baccalauréate.

6.  Students awarded the maturité professionnelle qualify for admission to a technical college
at which they will continue their training until they obtain a vocational degree (the equivalent
in vocational training of a university degree).
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SPAIN:

THE DECISION-MAKING PROCESS

IN EDUCATIONAL REFORM

Alvaro Marchesi

Educational reform is necessary and inevitable. As part of a constantly changing society,
education systems cannot possibly remain distanced from ongoing transformations.
Innovations in every field—economic, social, cultural, scientific, artistic—oblige educa-
tional institutions to adapt to new situations. Education systems also have to confront the
changes in society which prevent them from reaching their goals.

For change does not always mean progress. Changes in education and society do
not invariably improve people’s general well-being or provide students with higher qual-
ity education. The value of a change can only be judged by studying its orientation and its
impact on the systemn as a whole. In so doing, we must bear in mind that changes in edu-
cation do not consist of concrete events but occur over a period of time and that the objec-
tives of change are as important as the process itself.

There is no long-established tradition of studying the process of change in education
systems and establishments. Nonetheless, in recent years there has been a substantial
increase in the number of studies on planned educational reform. Our traditionally stable
education systems are being replaced by structures that change constantly in an effort to
respond to rapid technological and social transformations. While knowing more about
education is vital, it is equally important to study the impact of the changes that are trans-
forming the world of education. Fullan and Miles (1992, p. 745) have observed that no
change could be more fundamental than the broad expansion of the capacity of individ-
uals and organizations to understand and cope with change. Analysis of the conditions
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and factors underlying the process of change must become part of future models of edu-
cational reform.

Educational reform should therefore be examined in the broadest possible variety
of perspectives. This article presents only one of many possible approaches, namely the
views of someone who spent ten years planning and setting the course of the compre-
hensive educational reform now under way in Spain. The focus is essentially on the deci-
sion-making process associated with the reform and a subjective evaluation of the out-
come of the decisions made. The full consequences of the decisions taken, their ability to
effect genuine change in the education system and the degree to which they have met the
objectives set can only be measured by wider-ranging and more detailed and objective
analysis carried out over several years.

The article does not address the reasons for the reform, its significance, its social and
educational objectives or the factors which had to be taken into consideration to imple-
ment it. Its purpose is more limited: to elucidate the decision-making process and exam-
ine how it was influenced by the different sectors of society.

Defining the goals of educational reform

The educational reform plan, as finally set out in the law approved by Parliament in 1990,
was the result of a long process of preparation. The initial objectives of the reform were
modified and their scope was broadened in response to the majority view that the entire
education system needed overhauling. This process, which took nearly ten years, lasted
from 1981 to 1990. The reform itself is also expected to take ten years.

EXPERIMENTAL PHASE

The first measures focused exclusively on the reform of secondary education, including
the period of optional academic and vocational training between the end of compulsory
education and university. At that time, reform was needed in several areas:
¢ Compulsory education needed to be extended—pupils could leave school at the age
of 14 but were prohibited from working until they were 16.
 tudents studying for the bachillerato (secondary school leaving examination) were
almost always expected to go on to university, despite the inability of the universities
to meet the increasing demand.
e Little importance was attached to vocational training.
¢ Decision making and management in the area of education needed to be decentralized
to reflect the new, more autonomous structure of the State.
The first text submitted by the Ministry of Education, in 1981, set out three principal objec-
tives: full-time attendance at school until the age of 16, creation of a first cycle of secondary
education, combining the first two years of the bachillerato and vocational training; and
a new model for technical and vocational education.
In 1982, the Socialist Party came to power in Spain. During its election campaign,
the Party had pledged to extend compulsory education to the age of 16 and to restructure
secondary education.
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One of its first initiatives was to implement the proposed reforms on a pilot basis
in volunteer schools. For seven years—until a set of final decisions was adopted—a large
and increasing number of schools tested the proposed reforms. Generally speaking, this
strategy was very successful. It brought to the educational community an awareness of the
importance of reform and involved a good number of teachers—the most enthusiastic and
motivated. It also yielded valuable information on the difficulties of and resistance to reform
as well as on the strengths and weaknesses of the initial model. The approach also had
certain inherent problems: one source of disequilibrium was the parallel use over several
years of two different systems. Moreover, the teachers who participated in the experi-
mental phase were not too happy with the reform as finally adopted, which did not reflect
the original project in all respects.

PLANNING AND DISCUSSION PHASE

After four years of experimentation, the Ministry of Education submitted a more defini-

tive version of the reform for the consideration of the entire educational community.

The original goal of extending the ceiling for compulsory education to 16 years of age was

maintained, but integrated into a much more ambitious plan for a sweeping reform of the

entire education system. (For a fuller account of the reform plan, see Marchesi, 1992, and

Martin Ortega, 1996.)

For two years there was a wide-ranging debate on the subject, including some con-
flict arising from salary demands by teachers. Agreement was expressed with the princi-
pal goals of the reform, but there was disagreement on specific issues: secondary school
teachers questioned the six-year secondary education model, under which all students
would follow the same curriculum for the first four years, preferring a system with only
three years of common classes; private schools’ representatives endorsed the proposed
model but wondered whether the necessary resources would be forthcoming; religious
groups did not like the manner in which religious teaching was handled. Overall, the edu-
cational community was dissatisfied with three major areas: the cost of the reform, the
implementation strategy, and the curriculum for each level and subject.

In 1989, the Ministry of Education published a white paper on educational reform
in which it established the principal objectives of the reform and corrected the flaws noted
in the original plan. It did so by specifying the cost of implementing the reform and pro-
viding a detailed plan for a new network of educational establishments and a new basic
curriculum for each level of education (early childhood, primary and secondary). The pro-
posals for curriculum change were debated again before they were finally approved. The
goals of the reform, which was extended to the entire education system prior to univer-
sity, can be summarized under five headings:

1. Extension of free compulsory education to the age of 16.

2. Reorganization of the levels of education to consolidate the extended period of com-
pulsory education, and establishment of a new stage of education (early childhood),
prior to the primary grades.

3. Substantial changes in vocational training. Creation of a new method of teaching
which better reflects the demands of the labour market, places greater emphasis on
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the on-the-job training and is tied more closely with training offered by the employ-
ment sector.

4. Improvement in the quality of teaching. In addition to the preceding proposals, a
number of measures were instituted to improve the functioning of the schools.
Noteworthy among them were a change in curriculum objectives and contents;
greater autonomy for schools; elaboration of a national plan for teacher training and
a more extensive programme of assessment of achievement.

5. Achievement of greater equality in education. The extension of free compulsory
education to the age of 16 is one step which brings education within the reach of
the disadvantaged sectors and helps give all students equal access to secondary-
level studies. Financial assistance for poorer families was also proposed with a
view to promoting the integration of children with special education needs. Greater
emphasis would also be placed on schools serving students with serious learning
disabilities.

All of these objectives were ultimately brought together in a single law approved by

Parliament in 1990: the Organic Law on General Reform of the Education System (Ley

de Ordenacion General del Sistema Educativo, LOGSE). The law was endorsed by approx-

imately 70% of the members of Parliament, including those belonging to the Socialist

Party, which held the majority at that time, the Catalan and Basque nationalist parties,

the United Left Party and other minority parties. Only the conservative People’s Party,

in power at the time of writing, voted against the law.

IMPLEMENTATION PHASE
The law had to be approved by Parliament before the next stage in the reform process—
implementation—could begin. A ten-year period was allocated for this task. Figure 1 pre-

sents a summary of the different phases of the reform.

FiGURE 1. Phases of educational reform in Spain
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Implementation of the reform was, and still is, much more complex than the first stage.
Serious difficulties arose when the groups most affected by the measures initially endorsed
by the majority of social sectors began to realize their full implications. The consensus of
the decision-making phase broke down during implementation and the benefits obtained
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were disregarded when it came to making concessions. Agreements with specific sectors
frequently gave rise to consequences which were not always acceptable to the others.

The implementation phase is not simply a time to confront the resistance to change.
It is also a time to realize that some decisions were unwise, that criticism by some groups
merits consideration and that some of the conditions necessary to implement the reform
have not been met. This gives rise to further adaptations and changes. This is certainly
what has happened in Spain. In recent years, the authorities have been obliged to modify
the implementation schedule owing to budgetary problems; negotiate new financial incen-
tives with teachers; devise ways of giving more autonomy to the schools; broaden assess-
ment systems; and strengthen the role of the administrative teams which in Spain are cho-
sen by the educational community. Implementation is not simply a phase during which
the decistons adopted by Parliament are executed. It is the time when the viability of the
initial view on the changes needed is put to the test and the period during which the great-
est tensions arise. It is the stage during which we are likely to forget the reasons for the
reform, although there was a general consensus on them a few years before. It is the stage
at which political priorities may hinder the attainment of the goals set. Finally, it is the
stage in which negotiation and flexibility must be firmly and lucidly combined to achieve
the desired goals.

Impact of the various sectors on the decisions adopted

A comprehensive and long-term reform of this nature requires sustained contact with

the various sectors of the educational community. Ongoing consultation and negotiation

have been the linchpins of the reform process in Spain. Negotiating with all sectors involved
has not been an easy or an entirely successful venture. Three factors have limited its ben-
efits: )

1. Different groups often have different viewpoints and interests. For example, the
teachers’ unions wanted a working day which did not meet the needs of the parents,
who preferred longer school hours. Another example is that of tenure: during the
early years of reform, the teachers’ unions agreed to a temporary system under which
teachers occupying interim posts had more chance of obtaining a regular contract.
This agreement was firmly rejected by students completing their studies at that time
and by the public in general.

2. Representatives of the different social sectors very often failed to inform their con-
stituencies of the negotiations held and agreements reached. Many teachers com-
plained that they were not consulted about the reform, even though a permanent
process of dialogue was maintained with their unions.

3. The agreements finally reached were not endorsed by everyone affected by them,
which led to tension and ill will. The news media had a tendency to emphasize the
most critical viewpoints.

Despite its limitations, the negotiating process was one of the basic elements of the reform.

In the search for common ground, the goals of the reform had to be balanced against

the interests of the various groups involved. The negotiations were carried out at two

different levels—global and sectoral (or bilateral). The type of negotiation varied with the
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two major phases of the reform—debate and implementation. Furthermore, depending
on the issues under consideration, the nature of the target audience and its sphere of influ-
ence differed.

GLOBAL INSTITUTIONAL NEGOTIATIONS

In 1985, Spain established the State Academic Council, a consultative body of the Ministry
of Education dealing with all matters falling within the Ministry’s mandate. The Council
includes representatives of the entire educational community: teachers’ unions, parents’
and students’ associations, administrators, the Catholic Church and well-known per-
sonalities from the world of education. The Council has a dual function: to express an
opinion, which is non-binding, on all of the standards and rules established by the Ministry
of Education and to prepare an annual report on education in Spain. In each case the
Council’s views, whether positive or negative, strongly influence both the final decisions
made and public opinion.

The Council’s approach of ongoing debate for addressing the large number of ini-
tiatives connected with the reform was very successful. In this way the sectors were able
to keep informed of each other’s views, which helped to modify positions and made it eas-
ier to find common ground. The educational authorities were in turn obliged to give due
consideration to the opinions of the social actors involved. This progressive climate of
understanding still did not prevent the emergence of serious tensions and fierce debate,
especially when the issues were highly charged. The debate on LOGSE is a good example.
After lengthy negotiations, the Ministry of Education had not succeeded in getting the
most representative teachers’ unions, which held progressive views, to accept the text to
be submitted for a vote at the plenary meeting of the State Academic Council. The unions
submitted another, more critical, proposal which was defeated, in part because the pri-
vate and church schools supported the more positive report.

The views expressed by members of the Council did not always coincide perfectly
with or against those of the Ministry of Education. Disagreement between the two groups
was evident on two issues: public and private education; and the teaching of religion in
schools. The Ministry of Education defended public education and its views were sup-
ported by the parents and teachers connected with public schools. With regard to religious
education, the Ministry of Education took a stand which was equidistant between those
who opposed religious teaching in schools and those who advocated some type of reli-
gious instruction for students who did not wish to attend religious education classes.
The discussions on this issue were interminable and satisfied no one. Each group—lay and
religious—accused the ministry of yielding to the demands of the other.

While positions on these issues were sharply defined, views on other less ideological
or more strictly educational matters were more flexible. The debate on curriculum plan-
ning, vocational training, the role of head teachers and the evaluation of teaching insti-
tutions reflected more flexible attitudes. There was, for example, general agreement on all
aspects of vocational training. All of the sectors were united in demanding more funds
from the Ministry of Education, although differences emerged when it came to the dis-
tribution of the resources. State and private school representatives differed on the ques-
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tion of teaching models and curriculum planning. The former advocated comprehensive
education, compensation for inequalities and equality of access to education. The latter
wanted greater autonomy for the schools and attached more importance to the role of
school administrators and evaluation programmes. With regard to the Ministry of
Education’s proposed model, the State school sector appreciated its emphasis on strength-
ening State education and measures to promote equality of opportunity, while the private
school sector was more interested in the measures to reinforce particular aspects of the
quality of education. On other issues, such as the participation of the whole educational
community in the schools, there was divergence. Parents and students, in both State and
private schools, demanded more say in relation to the teachers. The teachers were united
in opposing these initiatives and demanded in turn a greater share in decision making.

SECTORAL NEGOTIATIONS

Bilateral consultation and negotiation with the different sectors of the educational com-
munity was as important as, and on some occasions more important than, the ongoing
dialogue with the community as a whole. Employment and professional issues raised by
teachers throughout the entire period of reform planning and implementation were the
most difficult to resolve and required the most time and energy. The ministry knew that
teachers had to be committed to the reform if it was to achieve its objectives and convince
parents and the public in general of its viability. The teachers’ attitudes varied according
to the grade level at which they taught. A majority of early childhood, primary educa-
tion and vocational training teachers supported the reform: they had a better appreciation
of the social function of education and were more accustomed to teaching all types of stu-
dents. They also knew that, while it required energy, the reform would improve their work-
ing conditions and professional status. Secondary school teachers were in a different sit-
uation. The accessibility of education at the secondary level to all, the changes in the school
curriculum and structure and the greater variety of students in the classroom were per-
ceived as problems by teachers who were not prepared for such changes. The model of
secondary education favoured by secondary school teachers was closer to the earlier sys-
tem of education which was more academically oriented and selective. Secondary-level
teachers also felt that the improvements in their working conditions and professional
status were not sufficient to warrant the effort required to adjust to the change.

The negotiations with political parties in Parliament and with the educational author-
ities of autonomous communities took place on an ad hoc basis. The agreements that were
reached nevertheless had a broad impact on the orientation of the reform. Test runs of the
reform were organized in all of the autonomous communities, some of which were run
by political parties other than the party in power at the national level. This called for joint
effort and reflection and eventually resulted in majority support for the reform law. In fact,
the various autonomous communities experienced very similar problems during the imple-
mentation phase of the reform, which made it easier to arrive at agreements and solutions.

Special attention was also paid to the media. During the phase of planning and debate,
opinions were solicited but not widely publicized. The publication of the white paper and
the adoption of the educational reform law were widely welcomed and endorsed by the
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majority of the media. This enthusiasm was not sustained during the implementation
phase. The first reason for this was the reduction of the education budget during the early
1990s, which made attitudes more sceptical. The second reason was that each sector of
society had its own problems, pressing needs and demands. It was difficult to get it across
to the public and the sectors involved that it would take ten years to fulfil the pledges made,
for example, placing music specialists in every primary school, providing education for all
3-year olds, building secondary schools in all towns of more than 3,000 inhabitants, or
setting up a counselling unit in each school. Citizens expected immediate action; they could
not understand the delays and wondered why the changes were being made in other com-
munities and high schools before theirs.

The scientific community had mixed views about the reform. Many teachers sup-
ported the reform objectives since they had been asking for those same changes for
years. A smaller group felt that the reform was too timid and that it failed to meet the
expectations of society at that time. The reaction of professionals in the various scientific
fields depended essentially on the changes proposed and the priority attached to their area.

Learning from experience

It is difficult to judge from one’s current perspective decisions made in the past. Each

moment in history is determined by particular factors which generate the pressures and

expectations on which specific decisions are based. The passing of time modifies the ini-

tial context and reveals the inadequacy of certain approaches. This does not mean that a

mistake has necessarily been made but rather that modifications are needed because cir-

cumstances have changed. The new strategy, which now seems more suitable, might not
have worked if it had been applied in the past. With this caveat, the following are the most
important conclusions to be drawn from the reform process in Spain.

1. Educational reform is not simply a technical problem. Ideological choices must be
made with regard to the goals of education and the most effective way to achieve a
higher quality and more equitable education system. No doubt all efforts to reform
education share these same aspirations. Yet these efforts are not all based on the
same conception of education nor do they have the same effects. The process of edu-
cational reform in Spain was not based on a liberal ideology which would apply the
rules of the market to education, encourage competition between teaching institu-
tions and consider the free choice of parents to be the basic way to improve the qual-
ity of teaching. The reform in Spain is based rather on support for State education
and the promotion of various measures to enable all students to have access to qual-
ity education: greater autonomy for schools; design of projects adapted to particu-
lar circumstances; evaluation models which take account of socio-economic con-
siderations, educational methods and student achievement; information systems
based on school projects and undertakings rather than on a comparison of acade-
mic scores; compensatory education programmes offering greater resources and bet-
ter conditions to schools whose pupils have more serious learning difficulties.

2. Experimentation and debate are necessary when far-reaching changes are proposed,
and the approach adopted in Spain may be considered successful. The initial period

Prospects, vol. XX VII, no. 4, December 1997



Spain: the decision-making process 557

during which the selected educational objectives were tested in certain schools and
broad debate on these questions made the whole educational community aware of
the proposed changes and helped ensure the success of the reform. It must be acknowl-
edged, however, that this phase lasted too long. The trial runs could have been
organized to coincide with the public debate phase, which would have speeded up
implementation of the reform. However, the widespread strikes and demonstrations
of 1986 and 1987 by students and teachers demanding better conditions in the school
system made it impossible to do this in Spain. The protestors were not against the
reform, which was already in its initial phase, but called upon political leaders to cre-
ate a calmer atmosphere and more consensus before taking and implementing any
final decisions.

Good management of time is basic to a successful reform. A sense of how much time
is needed for the proper application of the planned changes and their incorpora-
tion by the institutions concerned is important. Acceptance of political, adminis-
trative or personal priorities which operate in time-scales different from those
associated with educational reform can be expected to result in superficial, short-
lived changes or, in the worst case, dissatisfaction and discouragement. Educational
reform requires a time-frame which corresponds to its broad scope. At the same time,
a long drawn-out process set against a background of conflict tends to reinforce resis-
tance and make change more difficult.

There must be continuous ongoing dialogue with all sectors of the educational com-
munity, conducted with a confidence and seriousness that will reassure those con-
cerned that the promises made will actually be kept. This does not guarantee that
agreement can always be obtained or that conflict will not arise. But it must be pointed
out that communication styles may either facilitate or hinder the agreement that
needs to be reached. Good relationships make it easier to find solutions while poor
relationships, apart from ideological and political considerations, give rise to greater
mistrust and impede agreement. One must also bear in mind that the representatives
of the various sectors do not always pass on information to their constituencies or
inform them of the commitments made. Negotiations with teachers’ union repre-
sentatives should not exclude the provision on a permanent basis of information
to the entire teaching community, especially to those with particular responsibilities,
such as school inspectors and heads.

Teachers’ expectations, their working conditions and professional status should be
kept in mind at all times. Future plans for innovation should focus not only on involv-
ing teachers in the reform but also on gaining their support for the proposed changes.
The active participation of the majority of teachers in fact guarantees success. To
achieve this, the proposed reform must include measures dealing with career devel-
opment and job satisfaction, which depends on working conditions, social status
and professional incentives and rewards for efforts required and made. Every pro-
posal for change must take into consideration the teachers who will be affected by
it. The most pressing need at the moment is to reform the organization of teaching
and recognize and reward team teaching, training, innovation and dedication.
Changes made must take into account the particular circumstances of each school.
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Implementation must be decentralized so that a variety of solutions can be designed
to address the problems encountered. Linear and sequential models of change
need to be replaced by more interactive and progressive models in which innova-
tions are tailored to fit different social and cultural environments.

A major goal of educational reform is to foster change in the organizational devel-
opment and culture of educational establishments. Reform should be oriented towards
modifying current systems of beliefs, values and relationships in the schools. Any
sustainable change must also affect schools’ organizational structure. Involving
different people and introducing changes in the system of internal co-ordination, the
role played by the administration and the organizational culture of schools are basic
prerequisites for promoting and consolidating reform.

The effectiveness and depth of reform depend on the stability of the process. Unless
they are made for a good reason and are clearly explained, changes in goals or strate-
gies cause confusion and consternation and are discouraging. One of the most impor-
tant aspects of the reform in Spain was the stability of the project from 1982 to 1996.
During that period, the country had five different ministers of education, yet each
maintained the basic orientations of the reform, introducing changes of emphasis
and adaptations according to their own personal style or as needed for the differ-
ent stages of the reform.

Any expectations to which the project gives rise should be stimulating but realistic.
The majority of social sectors should feel that the proposed objectives are neces-
sary and attainable and that the benefits of the reform will offset the effort involved.
The credibility of the project itself and of its initiators are factors which will affect
the level of participation in it. This initial dynamism should not obscure the prob-
lems which will arise or play down the efforts that will have to be made.

These thoughts are based on personal experience of an ambitious project for change in
education which took some time to complete and whose overall design and basic objec-
tives and strategies may be rated positively. It will, however, take more time to assess the
full impact of the changes made.
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FINLAND: RESTRUCTURING

HIGHER EDUCATION

Olli-Pekka Heinonen

Programme of the present government

Educational policy has always been regarded as one of the most important sectors of
Finland’s social policy. At the beginning of its term, every government draws up a pro-
gramme setting out its main targets and outlining the main features of its policies in
areas of key national importance. On the basis of this document, the various ministries
make more detailed plans and carry out the measures needed to achieve the targets.

There has long been political and social consensus regarding the main direction of
Finland’s educational policy. This is well illustrated in the present government which
(although made up of five parties—from the traditional left to conservatives and, as the
first in Europe, the Environmentalist or Green Party) has not had to cope with serious
political conflict over its educational strategy.

According to this government’s programme, its whole educational policy is based
on the need to raise the educational level of the population as a whole and put the prin-
ciple of lifelong learning into effect. It further guarantees the right of every young person
to free nine-year comprehensive school followed by either (three-year) upper secondary
or vocational school.

Finnish society was shaken by an unprecedented deep recession in the early 1990s,
which inevitably coloured the debate on education and the priority assigned to targets.
One serious consequence of the recession is unemployment. This is due partly to fluctua-
tions in the global economy, but largely to the one-sidedness of Finland’s economic struc-
ture and other structural problems.

Original language: English

Olli-Pekka Heinonen (Finland)

Minister of Education. Member of Parliament. Master of law from the University of Helsinki. Formerly
a teacher, special advisor to the Minister of Education and chairman of the Nordic Council of Ministers.
In numerous articles and speeches in Finland and abroad he has stressed the role of Finnish culture,
the information society, and international co-operation and exchanges in education.
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To ease unemployment and promote a vital overhaul of Finland’s industrial and eco-
nomic structure, the government is determined to enhance the quality of education and
its relevance to the workplace. As part of this endeavour, a process of systematic evalua-
tion has been launched and the regulatory machinery which oversees education has
been lightened. Various short-term educational measures intended to reduce unemploy-
ment have also been introduced. Every now and then these are criticized, as educational
institutions—universities included—consider that large-scale programmes jeopardize
the sustained development of education and put the institutions at the mercy of short-lived
economic cycles.

As part of the comprehensive incomes policy, the government has designed an
education-insurance model enabling the unemployed to apply for further or continuing
education on better financial terms than currently possible. The primary aim of this
measure is to relieve unemployment, but it also seeks to implement the principle of life-
long learning and will eventually be extended to those in work, too.

The government considers it important that more effort should be put into building
up a network of polytechnics responsive to the demands of the workplace and into pro-
moting a well-balanced national innovation system. Important here is the determined com-
mitment in the government programme to secure the funding of universities.

Another key aim mentioned in the programme is development of an information and
knowledge society with due respect for human and social factors. While naturally relevant to
all branches of social policy, this aim stresses the importance of education and science.
Partly related to the above is the government’s undertaking to raise the standard of mathe-
matics and natural sciences to ensure that we do not fall behind in international comparisons.

Finland is investing considerably more in education than other Organisation for
Economic Co-operation and Development (OECD) countries on average, and the gov-
ernment has no wish to reduce this investment as such. Its programme nevertheless calls
for the network of educational institutions to be rationalized in order to make education
more effective, both financially and academically.

Development plan for higher education
and university research 1995-2000

As I said above, we are agreed on the main direction to be taken by education in Finland.
Education is a subject that interests all decision makers irrespective of party loyalties. As
the above references to education in the present government’s programme suggest, strate-
gies are not mapped out in detail when the government is formed. This is not done until
the Development Plan for Higher Education and University Research is unveiled, an event
that takes place every four years.

The Development Plan is drawn up by the Ministry of Education and approved by
the government in plenary session. The planning no longer takes place behind closed doors,
and various interest groups, for example, political parties, teacher and student organiza-
tions and the trade unions, contribute statements on the proceedings. I shall return to this
planning stage at greater length in the context of the public debate on educational policy.

The targets of the current Development Plan cover three areas: the content of edu-
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cation, educational structures and funding. Appended to the plan is a decision on how
education should be dimensioned during the planning period.

The plan stresses the vital role played by education and research in Finland’s strat-
egy to promote quality of life, cultural diversity, sustainable development and the creation
of wealth. The main objectives are that education should be of a high standard, equally
accessible to all and in accordance with the principles of lifelong learning.

In terms of the content of education, the plan emphasizes the importance of strength-
ening the links between education and the workplace, in order to arrive at a system whereby
education and employment alternate in people’s lives. Responsibility for ensuring that stu-
dents find work when they graduate or qualify has been assigned more firmly to educa-
tional institutions.

The internationalization of education has been a cornerstone of Finland’s educa-
tional policy since the 1980s; today the need is greater than ever. The rapidly expanding
internationalism of Finnish society requires greater expertise in both intercultural com-
munication and vocational skills. We have to face up to the fact that a vast number of
people in Europe’s internal market are now competing for the same jobs as our young
people and those already in employment. Finland’s educational policy must be such that
our education is competitive in the increasingly aggressive market and able to respond
to the challenges set by globalization of the world economy.

The limited number of speakers of our language stresses the need for Finns to
study foreign languages and learn about foreign cultures. At present, Finnish secondary
school pupils learn more foreign languages than their counterparts anywhere else in the
European Union. Comparatively speaking, the situation may be good, but we still need
to broaden the scope of our language programme and improve the quality of teaching.
The Development Plan has taken account of this need. A detailed language programme
has been drawn up by the Ministry of Education and a special appropriation reserved for
its implementation.

With regard to the emerging information and knowledge society mentioned above,
the Development Plan emphasizes the importance of equality of opportunity: all citizens
should be given the basic competence to use and understand information and communi-
cation technology as a tool for learning, research, work and leisure pursuits. Special atten-
tion is drawn to equality between men and women. The ministry has formulated a national
information strategy for education and research which, despite the recession, has attracted
considerable input of extra resources.

The financing of education is to be developed to encourage performance, the aim
being that a certain share of public funds should be allocated at all levels on the basis of
performance. Evaluating performance has naturally stirred up heated debate due to the
difficulty of finding uncontroversial, utterly fair indicators. To date, the greatest success in
this area has been achieved in the university sector, although even there only a mere 3%
of the budget is allocated on the basis of performance.

Our aim in the basic financing of education is increasingly to rely on a system of core
funding based on unit costs. That way the budget for educational institutions will become
both more transparent and more realistic.

The Development Plan also takes into account the decision on dimensioning edu-
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cation, which aims to provide higher education to 60~65% of the cohort. The intention
is that two-thirds of the target will be met by the polytechnics (also known as AMK
institutions) and one-third by the universities. Both university researchers and employers
have expressed their misgivings about the target, claiming it is too ambitious and costly.
The subject is closely related to polytechnic reform, discussed below.

The needs of adult education are given a prominent place in the dimensioning of edu-
cation. About one-quarter of degrees and vocational qualifications are to be reserved for
mature students. There is an urgent need to raise the standard of adult education in Finland,
as there is a wide gap in education between young people and the older generation. In these
days of mass unemployment, job prospects are particularly bleak for the middle aged with
only basic education. We see adult education as an effective weapon in the battle against
social exclusion, which is only too easily the fate of the long-term unemployed.

In the above paragraphs I mentioned a few of the key points of my educational pol-
icy. Some relate to the content of education, but others to the two main areas of educa-
tional reform. It is in light of the latter that I shall now look more closely at the course
we have plotted for education in Finland.

One of the main areas of reform is the steering system and vocational education; together
they have implications for our whole education system. The basic starting point and prirmus
motor of many individual reforms are the speed and determination with which the steering
system has been revised and the authority of individual institutions increased. The polytechnic
reform, for its part, has created a need to rethink the provision of vocational education and
has led to a change in the whole system of higher education in this country.

Reform of the steering system

In Finland, as in other OECD countries, the past ten years have witnessed a major effort
to improve the efficiency of government and the operating potential of public manage-
ment. The basic aim of the reforms introduced in all sectors of government has been to
replace the old centralized system with one stressing results and service. This has entailed
replacing statutes, norms and strict budget control with agreements on targets and the
resources needed to attain them.

The changes to the steering system have stressed, on the one hand, the role of the
government and the Ministry of Education in the setting of priorities and targets and, on
the other, the responsibility that increased freedom of action gives individual units to pro-
duce results.

Although affecting education at all levels, the steering system reform has taken the
different backgrounds and needs of the various levels and educational institutions into
account. The Ministry of Education now holds annual target-outcome negotiations
with the polytechnics and universities. There is no such practice for schools or voca-
tional institutions; in their case the government exerts control through the provision of
information and greater use of legislative measures channelled through the Ministry of
Education and the National Board of Education.

The target of the Development Plan for Higher Education and University Research
is to revise all legislation on education in the course of 1997 and 1998. This target reflects
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the enormous change that has taken place in the relationship of the whole educational sec-
tor to government steering in the past few years.

The legislative reform requires that we further refine our chosen strategy. We cur-
rently have a vast but unco-ordinated body of legislation on education. It is based on the
form of educational institution, not educational targets, and most of the provisions refer
to management, staff structure and other organizational matters. The reform is seeking
both to drastically prune the number of provisions and to enhance their relevance while
substantially expanding the authority of those organizing education. The reform further
stresses the targets of education, quality evaluation and co-operation between educational
Institutions.

As T write this article (May 1997), the government has submitted a legislative pack-
age on universities to Parliament, but the preparatory work on other forms of education
is under way. The university reform package has already sparked fierce debate. Preparation
of the whole reform was in the hands, first, of a committee of civil servants and then of a
parliamentary committee, whose findings were commented on in written statements sub-
mitted by almost 200 bodies. We can expect the debate to continue equally heated in
Parliament, as interest in educational issues, particularly those not concerned with higher
education, is considerable.

The subject that has excited the most passion is pre-school education. (Attendance
at school in Finland is not compulsory until the age of 7, and 60% of the cohort attends
pre-school.) I foresee teachers’ qualifications emerging as another subject of political and
public debate.

There is no denying that the control of Finnish education used to be highly central-
ized. All schools providing general education followed the same curriculum, had the same
quota of lesson hours and had their textbooks approved by the central agency. The
same applied to vocational education and in some respects (budgets and the strictness of
norms) to higher education as well.

The introduction of management-by-result principles to the education sector has led
to sweeping changes both in administration and at the school level. Overlapping admin-
istration has been eliminated and much of the authority transferred to the actors them-
selves—schools, teachers and pupils.

Nowadays, the National Board of Education sets only the core curriculum for schools.
This is done to ensure that at least the underlying targets of education are the same all over
the country. After that, it is up to schools themselves to decide how they attain targets, pri-
oritize subjects and so on.

Developments in vocational education have followed the same path. The aim has
been to dismantle the cumbersome planning and regulatory system to enable educational
institutions to respond to workplace requirements more readily and orient courses accord-
ing to need. The greatest upheaval in vocational education in the 1990s has been the build-
ing up of the polytechnic system using structures already in place. I shall return to the cre-
ation of the polytechnics later.

Even though Finland’s universities have enjoyed a fair degree of autonomy in teach-
ing and research, they were constrained by tight budgetary limits and statutory provisions
right up until the late 1980s.

Prospects, vol. XXVII, no. 4, December 1997



564 Olli-Pekka Heinonen

Because it is in universities that result management has made the most progress, |
shall take them as a practical example of how we have implemented the principle in Finland
thus far.

Implementation of management-by-result
in Finland’s universities

The closing years of the 1980s were a golden age for universities in this country: the Higher
Education Development Act, which secured them an abundance of resources, was passed.
In September 1986, the government decided that university funding should be increased
by at least 15% annually to guarantee the effective and efficient running of universities. It
stressed the need to improve their prerequisites for objective-oriented management, and
gave them greater flexibility in the use of their own funds and in defining the workload of
teachers. At the same time the need for effective performance was underlined. The deci-
sion also gave weight to the other key elements of the management-by-result approach—
evaluation and reporting on results.

The first step in bringing the principles of management-by-result to Finland’s uni-
versities had been taken.

The first target outcome negotiations between the Ministry of Education and the
universities were held in 1988, and for the first time a small fraction of the universities’
budget was allocated on the basis of performance. In later negotiations both parties signed
a written agreement covering the main targets and resources of each university.

In the late 1980s and early 1990s, management-by-result did not provoke much crit-
icism in Finland. The recession changed all that, however, when in 1993-1994 universi-
ties’ operating expenses had to be cut by almost 16%. Clearly most of the universities con-
sidered that the increased autonomy they received along with the result management model
marketed by the Ministry of Education amounted to little more than freedom to do more
with less. Of interest here are the conflicting views of different universities regarding the
impact of result management.

The change in the relationship of the universities and the Ministry of Education result-
ing from the introduction of result management has highlighted the need to update the
internal running of universities. Result management calls for stronger internal leadership
than academia is accustomed to. Until now, power has been in the hands of unwieldy col-
legial networks—hardly a set-up conducive to decision making.

As an organization, a university is like no other. It is not an entity able to speak in
public with one voice or present the ministry with systematic operational targets. On the
contrary, it is a loose community of many disciplines whose targets take their bearing from
those of the different sectors of the international science community, not the national per-
spectives of the Ministry of Education or the expectations of university management regard-
ing a university’s profile.

Therefore, it should come as no surprise that, at a time of retrenchment, university
management has not found it easy to set priorities or introduce the necessary structural
changes. Part of the reason for the difficulty, it must be admitted, is that those respon-
sible—the rectors, deans and faculty heads—have not had all of the tools for management
in their hands.
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Many universities have, however, welcomed the opportunity given to them by result
management to map out clear strategies, to seek their own strengths and to draw their
own profiles.

Internal management of a university is extremely difficult, and the general feeling
is that management and scholarship are incompatible. Finland has its share of faculties
where members of the teaching staff are forced to take turns at management. Obviously,
management-by-result, with its emphasis on strong, insightful leadership, is going to
encounter problems in this kind of situation.

The result management ideas of the Ministry of Education have been criticized by
many quarters. Many university researchers and other members of the university sector
who have taken part in the debate accuse the ministry of setting targets that stress quan-
tity at the expense of quality. They base their claim on the fact that the ministry and uni-
versities have set a target for the number of degrees (masters and doctorates) to be taken
and that a certain proportion of a university’s budget (90% in 2003) is calculated on the
basis of that target. In previous years universities were awarded their budgets on the basis
of their performance as measured by the number of degrees taken.

The Ministry of Education has, however, pointed out that the unit-cost model is only
a way of ensuring that all universities get a fair share of government funding. Naturally
we have stressed target-mindedness and effectiveness in developing the model: without
forgetting their educational role, even the universities must be able to turn out graduates
ready to play a useful role in society.

We have responded to the call for quality by developing indicators of performance
that expressly reward quality. How quality is maintained is primarily up to the universi-
ties themselves, and to help them we have set up the Higher Education Evaluation Council.

The Ministry of Education has not been deaf to the criticism expressed by academia;
on the contrary, we have made it clear that the unit-cost model and whole management-by-
results system will be reviewed and revised where necessary together with the universities.

In the spirit of management-by-result the Ministry of Education has tried to make
its preparatory processes as transparent as possible. For example, the common targets
based on the Development Plan (binding on all universities and the ministry), are agreed
in negotiations held with the top university management. These then form the framework
for the key targets to be presented by the government when it submits its annual budget
proposal to Parliament. The views of the universities are already taken into account in the
preparatory work for the Development Plan.

The part of the target outcome agreement that refers to each university’s project
financing is renegotiated by the ministry and universities every year. Amounting to, at
most, 5% of a university’s budget, project financing is earmarked for innovations of national
importance. Each university can submit its own proposal to the negotiations.

The complexity of the debate is illustrated by the fact that the Ministry of Education
prepared the roundly criticized unit-cost model in a working group comprising repre-
sentatives of the universities as well as the ministry. The criticism is not directed at the unit-
cost principle as such but at its practice, as it alters in some respects the mutual relation-
ship of the universities at the funding level.

Even though we stress the significance of dialogue in our new steering philosophy, I
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have found the vast amount of often-conflicting feedback we receive from the universities
problematic, even frustrating at times, when trying to take account of criticism levelled at
us. While this stresses the role of the ministry as a formulator of national policy it also rein-
forces the arguments of those who claim that the ministry pays no heed to criticism.

The 1994 OECD Review of Finnish Higher Education Policy was a particularly valu-
able process for us, as it forced those responsible for educational policy to engage in a level
of discussion and self-assessment that would not otherwise have been possible. The exam-
iners noted that the principle of management-by-result had been well applied in the for-
mulation of university policy in Finland, as it had been possible to set up a dialogue between
the ministry and universities. Moreover, they considered that the mutually agreed tar-
gets gave the universities sufficient room for manoeuvre.

They pointed out, however, that the role of the Ministry of Education as a party to
the management-by-result process should be clarified. I was of the same opinion and the
ministry has since made every effort to concentrate on strategic steering, leaving the uni-
versities free to reach their targets as they themselves see appropriate.

The switch to management-by-result has prompted criticism not only from researchers
but also from trade unions, which enjoy considerable power in Finland. A good exam-
ple is the workload experiment for university teachers introduced in some universities. The
purpose of the experiment is to set a maximum working year of 1,600 hours for profes-
sors, with each professor reaching agreement with the university on the distribution of the
hours. Due to fierce resistance from the professors’ union, however, the experiment has
not been extended as the ministry and university managers would have wished.

The speed with which controls have been lifted means that the universities are still
not quite clear about the legal status and validity of targets, indicators and agreements;
nor, in my opinion, have they fully accepted the new practices. Dismantling the internal
controls in funding and staffing has increased not only the autonomy of universities but
also their responsibility for their own actions. Management-by-result is widely felt to have
increased the volume of administration at all levels. A better grasp of complex issues is
now expected of a university’s central administration. Conceivably this is experienced as
a decline in academic expertise in university administration.

The Ministry of Education has, however, also received valuable support from acad-
emia in its reform of the steering system, and there is unanimity that there should be no
return to strict government control. We shall therefore continue to refine the system in a
spirit of openness together with the universities in an effort to find the most appropriate
way to proceed.

Creation of the polytechnics—per ardua ad astra

The other major educational reform currently under way concerns vocational education
and the system of polytechnics now being created.

The first polytechnics were set up on an experimental basis in 1991, the aims being
to raise the standard of higher vocational education, to make Finland’s training and quali-
fications more internationally competitive, to respond to the demands for new skills, to
enhance the attraction of vocational education and to increase the efficiency of the voca-
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tional education system. The reform gives us an interesting perspective on educational
reform in Finland, as it has been carried out in a manner never before tried in this coun-
try. Previous reforms were always prepared down to the last detail before being put into
effect; the vocational educational reform was launched on the basis of guidelines issued
by the government, and responsibility for bringing courses up to non-university higher-
education standard was entrusted to the institutions taking part in the experiment.

The intention is to create a countrywide network of thirty or so polytechnics well
balanced both regionally and by orientation. As of September 1997, Finland will have
twenty permanent and nine temporary polytechnics. If all goes as planned, college level
and higher vocational education satisfying quality criteria as defined by law will be brought
within the scope of the experiment by 1999.

The polytechnic reform has entailed a total reorganization of other vocational
education, too: the post-secondary college level is gradually being phased out, with part
being taken over by the polytechnics and part going to reinforce post-comprehensive voca-
tional training. Considerable effort is to be put into expanding the post-comprehensive
level, as all courses are to be made into three-year programmes, which will include a period
of on-the-job training lasting at least six months. In addition, apprenticeship training, of
which there has been very little in Finland to date, is to be increased substantially by 2000.

'The last major reform of Finland’s vocational education was in the 1970s, but already
in the early 1980s voices were heard expressing the need for reform of the post-secondary
vocational college level. In the 1982 OECD review of Finland’s educational policy, the
examiners proposed that this level should be put on a par with higher education. At that
point, however, unanimity could not be reached about just what the reform should entail.
The rapid changes that followed in the employment situation combined with the new,
tougher demands made on professional skills and the unforeseeable pace of internation-
alization led to the subject being reconsidered at the end of the decade.

The whole polytechnic reform has been carried out in an entirely new way by Finnish
standards—one that reflects the changes that have taken place in government. Only the
strategic guidelines and tools for the reform have been given by the government; practical
implementation has been left to individual institutions.

The experiment was launched in 1991 when the recession was first making itself felt
in Finland. The venture was received critically, to put it mildly, in many quarters: acade-
mia was vociferous—and highly visible—in its disapproval; the political parties were at
odds with one another about the need for reform; and even the industrial sector was not
convinced that Finland would need such a large number of graduates. Many voices
were heard warning of the dangers of academic drift.

Still, since it was obvious that vocational education had to be restructured, if for
no other reason than because of the internal inertia of the system, it was decided to set the
wheels of reform in motion. Parliament was in favour of the reform proceeding through
a process of experiments.

The 1994 OECD Review of Finnish Higher Education Policy dealt with the poly-
technic reform at great length. The examiners noticed the lack of consensus regarding the
reform, but were of the opinion that it should be continued and pressed for legislation
allowing a permanent system. They, too, felt that the best course of action was experi-
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ments and moreover a special programme was needed to back up the reform—to raise the
standard of the teaching staff, improve the quality of libraries and information services
and underpin internationalization efforts.

A subject much debated during the OECD review was our target to offer higher edu-
cation to 60—65% of the cohort. Most critics of this target were opposed to or had doubts
about the polytechnic reform as such. The main concern of the universities was money—
they feared that the reform would consume some of the already dwindling funds allocated
to them. Since, however, we have been able to implement the reform by relying largely on
the existing structures and resources of vocational education, the universities have notice-
ably toned down their resistance.

The Ministry of Education has been at pains to stress the separate profiles and out-
comes of the two higher education sectors. Basic scientific research, for example, is entrusted
solely to universities; no funds will be allocated to polytechnics for basic research. The
ministry has had to define the boundaries between the remits of the universities and poly-
technics very carefully, and has apparently succeeded rather well, as even the traditional
university sector has started to realize the value of co-operating with the polytechnics and
no longer regards the newcomer as an unwelcome and suspicious rival.

Academics—and some of the ministry’s own staff, too—raised doubts about the
quality of the new system: they were not convinced that the existing vocational colleges
could be upgraded so much that we could, with a clear conscience, speak of a new higher
education sector equal to universities.

We could not afford doubts to be cast on the new system, and have sought to empha-
size quality through regular evaluations and legislative measures. The Higher Education
Evaluation Council issues a statement on all polytechnics applying for either a temporary
or permanent operating licence. Only after the statement has been issued will the gov-
ernment consider whether or not the licence should be granted. The council includes experts
in educational assessment and higher education from the university sector, too.

Teachers’ trade unions also had their suspicions about the reform to start with, even
though the teachers certainly recognized the opportunity it would give them to improve
their vocational proficiency. Once they realized that the legislation on polytechnics guar-
anteed the status of the present teaching staff and took further and continuing education
into account, their resistance crumbled.

It has been interesting to observe the change in the general attitude towards the reform
during the past couple of years: the report submitted by Finland’s educational authori-
ties to the OECD in 1996 on the measures undertaken in the light of the recommenda-
tions made in the 1994 review showed that the country was now more or less unanimous
about the need for the polytechnics.

One reason for this change of heart, apart from those already mentioned, is the suc-
cess with which polytechnic graduates have found work, despite the continuing high unem-
ployment rate.

For the present, at least, the polytechnics seem to be committed to a future as part
of the non-university higher education sector; there is no great danger of academic drift in
sight. On the other hand, it is only political realism to acknowledge the pressures on a
region to have its own traditional type of university. Not all regional and local ‘opinion
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shapers” have fully realized the competitive edge that a well-run, high-standard poly-
technic has as an alternative to a university.

In a country with a population as small as ours, the views adopted by the media exert
considerable influence. The interest in educational issues shown by Finland’s media in gen-
eral—and the largest national newspaper in particular—has been of inestimable value to
the makers of educational policy. The newspapers have given the public a forum, although
only too often it is used to air views about details of minor interest to individuals. To
encourage open discussion, the Ministry of Education holds regular meetings with the
press so the minister and journalists can discuss educational issues.

Could we handle the process better?

Transparency is characteristic of government in the Nordic countries: all documents are
public unless otherwise specified. Therefore it is only natural that considerable importance
should be attached to the transparency of preparatory processes. The Development Plan
for Higher Education and University Research is therefore drawn up together with actors
in the sector. This requires us to seek new modes of communication, as action on the basis
of the conventional written statement cannot bring up all of the issues that need to be
addressed at an early stage of the process.

Now that targets have come to determine the allocation of funding to a greater extent
than before, the transparency and range of the preparatory work are more important than
ever. It is no simple matter to bring about a genuine dialogue, as not all parties feel they
are on an equal footing with the ministry in discussions or negotiations. For this reason
it is important to get the parties talking as soon as possible.

One thing that has often bothered me is the lack of opportunity to engage in mean-
ingful conversation with researchers. There are many reasons for this, not least the dif-
ferent languages spoken by research and government and, to some extent, their different
needs and interests. I am nevertheless convinced that we could make greater use of researchers
in drawing up the guidelines of educational policy. Still, the policy cannot be formulated
on their terms or those of other professionals in the sector alone: national priorities, the
resources available and local pressures all play a decisive role. A powerful new force to be
taken into account is internationalism, which sets certain constraints on the scope for
action of national educational policy.

Thanks to the closer contacts between politicians and administrators in different coun-
tries, our policy makers have access to reports and information on solutions to educational
issues found elsewhere. This interaction is extremely valuable and its importance cannot be
stressed too highly—in the modern world one rarely comes up against a problem that some-
one has not attempted to solve in one way or another somewhere else. We are still unable
to make the best possible use of other countries’ efforts, but we have come a long way.

For my part I wish that researchers in different fields would play a more active role in
policy reform issues and practical development work. In my experience, they only react to
reforms that the government has already proposed or put into effect. Researchers would
be able to bring a fresh viewpoint to issues that would not necessarily occur to decision
makers encumbered by the machinery of government or caught up in the political crossfire.
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PRIORITIES—PARTNERS—

IMPLEMENTATION
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This article is about the typical features of the relationship among education, vocational
training and labour. For almost two decades, I have been dealing with these issues as a
researcher, as head of an institute, and then at the ministerial decision-making level.

Dynamic education

We are presently witnessing change at an incredible pace. The speed at which social and
economic transformation is taking place constitutes a challenge even for countries enjoy-
ing favourable economic conditions. In this respect, Hungary is in a truly unique situa-
tion. As one of the countries of Central and Eastern Europe, it has found itself under-
going a historical transformation, and our generation (especially young people) is undergoing
a change of values so radical that they cannot be either understood or effectively applied
during our lifetime without the help of institutionalized education.

Stability is not the same thing as conservatism; yet lack of stability does not neces-
sarily mean instability. In the last few years of this century, no educational programme
can afford to ignore that development means change as well as dynamism in presenting
such challenges to schools.
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For centuries, education in Europe was based on the transmission of values that were
(or were believed to be) stable, on the consolidation of an already homogeneous society
and on the transfer of knowledge to new generations. While these traditional cornerstones
of education undoubtedly still have an influence on our schools, they are also comple-
mented by new elements that bring to the fore concerns such as the development of open-
ness, sensitivity to innovation, preparation for change and the ability to adapt. In our age,
openness is a requirement to be developed within every programme. Hungary may be a
small country, but the openness of its economy is widely known, as over two-thirds of
its national revenues derive from foreign trade and international co-operation. But the
country is also open in terms of its thinking—this openness is necessary in order to pre-
pare citizens for innovation and to participate in changes taking place in technical and
social processes. In the light of this new focus, it is understandable that all of our educa-
tional programmes must take modernization into account and bear in mind this acceler-
ating change brings with it unique opportunities for young people to become familiar with,
experience and learn about new things.

In this respect, all of our new programmes have placed particular emphasis on the
educational approach to modernization and technology transfer, as influenced by the
expansion of international co-operation. This is connected with a large number of con-
crete aims, such as increasing the complexity of personal education/knowledge and, within
that knowledge, deepening our familiarity with technical phenomena and technological
processes. The practical application of these laws (anything that leads from abstract learn-
ing to real action, to a system of activities and to everyday life) may contribute significantly
to improving the pertinence of the knowledge acquired at school and to establishing the
usefulness of the values transferred.

Of course, the successful application of these aims in educational programmes does
not depend solely on the content of education or on the methods applied. In addition to
the basic didactic questions of what and how, the question of who teaches whom is equally
important, i.e. the personality, professionalism and culture of the teacher are factors that
are becoming increasingly important. So are the characteristics of those taught—factors
connected with students’ ambitions, motivations, situations within the system of institu-
tions and opportunities for social and vocational mobility. In this respect, all experiments
must face the fact that change also means confrontation with certain interests and norms.

In Hungary, as in other countries, innovative teachers and researchers are faced with
new professional/educational challenges, in addition to communicating traditional edu-
cational values. New phenomena, teaching/learning techniques and information technol-
ogy are stretching education in both its content and its depth. In addition to the trans-
formation of methods, teacher proficiency and communication techniques are also
undergoing considerable development. The world of the labour market has changed fun-
damentally over the last two decades. As a result, what society expects of education and
vocational training has also changed radically. Mass unemployment has spread as a
new form of social ‘disease’, presenting a primary political challenge—a hazard that many
governments face constantly. Preparing students for work is not merely an educational
slogan or mission formulated on humanitarian grounds. In this respect, there are events
taking place in society that remind us of the huge responsibility borne by the school. The
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success and effectiveness of education at the institutional level may quite often be mea-
sured in the way that schools respond to these events. In attempting to ensure equal social
opportunities and to implement a success-oriented school system, administrators are faced
with the dilemma that if they endeavour to make these functions accessible to all, then
they either organize a school catering to the interests of the elite, in the strict sense of the
word, or, alternatively, they have to implement a general programme and an overall open-
ness towards the economy. Quite understandably, within the complexity of the education
system narrow interests exist, but programmes at the national level must focus upon com-
prehensive values and the problems of the population as a whole.

The rise of vocational training

Over the last decade Hungary has witnessed a spectacular increase in the prestige of voca-
tional training. The main reason for this is that the programmes aimed at transforming
the structure of vocational training have been closely tied to the development of the inter-
nal content of vocational training programmes and with the priorities established by highly
developed countries (members of the Organisation for Economic Co-operation and
Development and the European Union). Thus, there has been a universal effort to ensure
that an ever-increasing number of young people should obtain marketable vocational qual-
ifications, and that the openness of vocational training should manifest itself not only
through expanding the duration of education and training, but also through increasing
co-operation between basic and adult education institutions so as to make their training
programmes available to the whole of the active population. This has also manifested itself
in the notion that developing the quality of the workforce and increasing the competi-
tiveness of the economy can be achieved primarily by improving the pool of human knowl-
edge and professional competence.

Naturally, these priorities may also be regarded as basic strategic principles on which
to build programmes. Hungarian laws and regulations (especially for vocational training,
where they had not existed before) were consolidated or renewed during the process of
the huge transformation that the country has undergone in the last few years.

It is a fact that a large number of diverse—but not necessarily conflicting—interests,
and the educational content that has evolved with the contribution of a large number of
social partners and reflecting the power structures of society, are linked to a consider-
ably more open school structure. Such a system will provide diverse opportunities for train-
ing, and various elements of educational programmes will be evident in everyday life. As
a result, obtaining one’s first vocational qualification is guaranteed by the Hungarian State.
It may be funded through regular channels up to the age of 22 and can also be obtained
by choosing different training lines within the school system.

However, is it possible for vocational training to be successful on its own if it is not
integrated into general education and into the basic institutions of the school system? The
answer to this question is undoubtedly negative, and thus the logical build-up, mutual
dependency and global approach to basic training, as well as concrete efforts taking place
in specializations, are extremely important. Can we look upon our own system of edu-
cation without paying attention to and making efforts towards realizing opportunities for
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international integration? Fortunately, it is possible to build on progressive Hungarian tra-
ditions in this regard as well. Hungarian education has maintained its openness even amidst
a political atmosphere displaying extreme difficulties and tensions. Quite often, this was
seen in the adoption of skills and the on-going development of modern teaching materi-
als, primarily in the natural sciences. At the same time, co-operation in international
programmes (especially in the Assistance for Economic Restructuring in the Countries
of Central and Eastern Europe—PHARE—programme of the European Union) and in
a number of bilateral programmes involving extremely intricate institutional co-operation,
has become part of our everyday lives. The growing number of student exchanges, the
strengthening of the international nature of teacher education, and the exchange programmes
that have developed in higher education all indicate that national education is linked with
international vocational systems in a number of ways. In many cases, this intricate web pro-
vides guidelines at both the national and local levels that are worth considering when devel-
oping the content of local educational programmes.

New priorities

In addition to openness, new priorities of the present day include the ability to adapt to
our globalizing world and to acquire the knowledge enabling us to serve new purposes
effectively. Naturally, the objectives of educational programmes can only lead to success
if there is a well co-ordinated system in place. Therefore, partnerships are very important.

Old attitudes and social prejudices have often resulted in teachers being ‘locked inside
the school’. Although they have had everyday contact with their immediate social sur-
roundings, and they have been able to transmit fundamental information to young peo-
ple through the rigid system of the curriculum, this model has become quite outdated.
Walls do exist in the school in the physical sense of the word, but the expansion and
universal accessibility of information channels have resulted in our lives being so inter-
woven by formal and informal networks that educational programmes can no longer
detach themselves from them either. Those involved with education are undergoing change
in the narrow as well as in the broad sense of the word. In addition to the increase of inter-
personal relationships, educational technologies and methodological packages, there is a
continuous expansion of school partnerships. In addition to the expansion of informal
linkages, formal systems of relationships are strengthening considerably. For instance,
increased interest in educational issues in Hungary may be observed in the fact that school
councils have been given a powerful mandate through legal regulations. Parents voice their
views in the interests of their children, as well as express concerns about the curriculum
and the success rate of the school.

The link between school and employment is not only theoretical. The direct effects
of the economy are becoming more and more pressing, especially in the vocational train-
ing of young people. This effect influences concrete economic facts, for instance in the way
that vocational education is financed. Naturally, the school needs financial help: funds are
required to purchase new technologies and to build new laboratories and workshops.
At the same time, the economy itself cannot be regarded as a homogeneous system. The
division between employee’s and employer’s interests are markedly distinct in this system,
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occasionally resulting in conflict. Social dialogue is an inevitable means of resolving such
conflict; social partners often act in partnership for the sake of the school. Social part-
nerships are a significant guarantor of social harmony and a balanced development of the
economy.

This is true in Hungary, too. We have quickly adopted the practices of highly devel-
oped countries. Why should this partnership not lead to success in the development of the
school, to raising the quality of educational programmes and to improving linkages
with the economy?

The concept of the global village is often associated with the communication sys-
tems that supply information. In this respect, a particularly important role is played by the
media, especially those that put forward objective opinions and are capable of keeping the
conscience of society alert. By concentrating on individual and genuine problems, they
exert a constant pressure and act as an indicator for politicians. In this respect Eastern
European countries are still at the beginning of the road. New legislation concerning the
freedom of the press is only a few years old. New channels for the commercial transmis-
sion of news and social communication have not yet found their place. The importance
of a free press and its responsibility in influencing public opinion are important in creat-
ing partnerships, as no successful educational programme can be implemented without
first gaining public approval, just as the evaluation of educational programmes implies the
way it is assessed by the general public.

In our increasingly complex world, those who pursue a deeper understanding of the
internal relationships between educational reality and development programmes assume
an enormous responsibility. It is these people who, stepping beyond analysis and evalua-
tion, put forward estimations and predictions about the future, and then create structures
that make the introduction of new educational programmes possible. Research into the
micro-system and the analysis of linkages is now extremely common. As a result of increased
expectations and dynamism, the introduction of educational programmes is not a ques-
tion of a tentative change taking place over several generations but, rather, a rapidly increas-
ing supply of competitive programmes. Pluralism, new techniques and the growth of
schools, all evolving along the lines of diverse interests and different educational practices,
constitute a supply of programmes which carries with it a qualitative risk and which, occa-
sionally, increases social costs to unjustifiable levels. For example, this may be observed
in the case of textbooks where there is a tension between parents’ limited financial means
and the educational programmes they can choose from.

Quite naturally, we must commend research which is rewarded with due inter-
national approval and which is linked to vast information networks, as well as to methods
of documentation that make results readily accessible to the general public. These research
results may be applied successfully in national and local programmes alike. Today, the
more closed national systems survive professionally only because of linguistic and insti-
tutional peculiarities. Yet, one may also observe improvements in these systems as well,
since their information systems have become increasingly comprehensive. One must think
not only of the potential offered by the Internet, but also those systems that deal with edu-
cation in the world, its literature, and the different scientific, technical, mathematical
and linguistic issues involved. Items of information are increasingly accessible in real time,
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offering opportunities for rapid dissemination. Up-to-date information is directly access-
ible to teachers, programme developers and researchers, providing them with an up-to-
the-minute, state-of-the-art knowledge base.

Over the past few years Hungary has been proud to develop a number of successful
educational programmes. The curriculum has moved away from central directives (devel-
oped by administrators) towards a system based on the national curriculum as a general
framework. This constitutes a new model which is varied and responds to local demands.
This is true for vocational training as well, where we have developed a vocational sys-
tem which fits closely with the new employment structure and develops alongside it. Central
programmes are no more than a standard framework for the vocational system.
Implementation is important; implementation of educational programmes and strate-
gies lasts considerably longer than the few years of initial work completed in development
workshops.

Naturally, education is a global political issue to be discussed among the widest pos-
sible public. In this respect, the transformation of the political scene, governmental
cycles linked to elections, and changes in the programmes formulated during them, can
all be regarded as factors that have an immediate effect on the process of professional
preparation underlying actual decisions.

The transformation of large systems is a particularly delicate issue, as the period
during which strategies are formed, the subsequent development of programmes and their
actual implementation may cover a period when several governments are in office. What
is necessary is the successful resolution of tasks spreading over such cycles. Really suc-
cessful development should be supported by realistic and long-term social and professional
consensus. In this regard, we may speak about a favourable period for Hungarian voca-
tional training in this decade. Since 1990, consensus concerning vocational training has
been quite clearly observed in the Hungarian Parliament, as shown by the voting record,
thus encouraging balanced development. Although agreement was not reached without
considerable debate, it has allowed for the key tasks making possible the implementa-
tion of significant legal and institutional changes.

It is particularly important that, since 1996, a long-term development programme
has been approved, which may serve as an adequate basis (with occasional review) for the
continued implementation of the tasks that lie ahead of us.
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Where we are now

The Russian Federation is a country in which the political, economic and social situa-
tion is changing fast. This fact is reflected in its education policy. But today, looking
back at recent decades one can certainly state that major objectives are rooted deeper than
the contemporary conditions. The objectives are determined by the intention and aspira-
tion to materialize the humanistic nature of education: to offer every child an opportunity
for self-realization, to bring out the child’s creative and investigative abilities. For centuries,
this very question has inspired prominent philosophers, psychologists and teachers. Still,
today, it is the criterion that enables one to determine how to approach various educa-
tional policies.

I, as a psychologist engaged in educational policies and faced with the vicissitudes
of life, have been quite certain for some considerable time that the educational process
should clearly be personal and aimed at the individual. It is necessary to consider not only
differences related to the level of an individual’s intellectual development, but also to
rely on the particular level of their abilities, intellect and talent. The point is not that you
are more or less capable, but that everybody is capable as an individual. However, it should
be noted here that this very qualitative difference is largely ignored. In society and in the
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evaluations provided by teachers and educationalists, the issue related to abilities has long

been treated—and is still treated—primarily as a quantitative issue (related to one’s degree
of intellect).

Causes of dissatisfaction

The major drive of reform has been rooted in the ever-growing and profound dissatis-
faction with the school and its social and political objectives. Different sections of so-
ciety have placed the blame on different facets of the education system. The vast major-
ity of the population was concerned that their children would not be able to cope with
the educational curricula of compulsory secondary education. Educational authorities
pursued rigid policies in compulsory secondary education, but did almost nothing to
diversify the curricula or the choice of teaching and resource materials. Another segment
of the population was unhappy about the dominant tendency towards equalizing the
pupils and the teaching, without due regard to the abilities and interests of the individ-
ual, and restrictions affecting those learning in foreign languages. The existing schools
providing regular instruction could not cater to anybody ready to pursue subjects and
curricula in greater depth.

Teachers were dissatisfied with rigid restrictions and limitations imposed on the
teaching process, the lack of academic freedom, the necessity to assess academic perfor-
mance in a subjective, inadequate manner. A maxim was coined: “We write “satisfactory”
but know it’s “bad”,’ i.e. even poor performance had to receive a positive assessment.

Schools acquired more social functions and tended to become a substitute for
parents in terms of upbringing. There were schools with extended time which enabled chil-
dren to stay after classes: they had their meals, did their homework and spent their free
time there.

We should reiterate that different strata of society expressed dissatisfaction with the
school, but the children themselves experienced more pressure and unhappiness because
of stress and excessive learning loads, because they had no opportunity to express them-
selves, and because they had to endure an authoritative style of teaching which paid no
attention to the child’s interests.

The political leadership could not but notice society’s dissatisfaction with school.
For instance, in 1984 a political decision was made to modify the main guidelines in the
restructuring of general and initial vocational education. The new guidelines permitted
rather timid differentiation of the educational curricula and departure from standard text-
books in the vocational training of schoolchildren. A struggle took place in the high
echelons of the Communist Party of the Soviet Union (CPSU) leadership concerning differ-
entiation of educational institutions and the objectives of general education. It became
so serious that, in 1986, during the meeting of the Moscow City Bureau of the CPSU, an
attempt was made to block the opening and development of schools with more detailed
curricula for specific subjects, particularly schools specialized in the teaching of foreign
languages.

The ideology of social equality was still very clearly reflected in educational policies.
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The Soviet school and its aftermath

Was the restructuring of general education based on relevant scientific research and devel-
opment? While recognizing the significant role of the Academy of Pedagogical Sciences of
the USSR in developing teaching and learning technologies, one should state that there
was almost no research carried out on the philosophy of education, and research related
to teaching theory was largely limited to the analysis and interpretation of the works of
prominent teachers. Research pertaining to the analysis of the experience of education sys-
tems in capitalist countries was viewed from a politically subjective angle.

Research in educational science gave very little support to decision making on
educational policy. One had to resort to one’s own personal opinion and officially stated
political landmarks.

However, it should be noted that some researchers did possess more comprehensive
data which were available when specific decisions had to be taken. There were a lot of sci-
entists and researchers striving to rethink the educational situation, ready to act as con-
sultants or offer their own vision of the problems. It was necessary to look for these sci-
entists and create conditions for them to work creatively.

However, one should note that, in spite of the political influences and pressures, the
USSR created a unique education system which has not yet been studied as a phenome-
non. The country managed to bring about a tremendous cultural revolution in a very short
period of time, and the population of the country became one of the most educated in the
world. These facts should not be ignored. Unfortunately, a lot of school reformers of the
post-Soviet period have focused on the political pressures to which the education system
was subjected, while disregarding other benefits. But the Soviet school has been and still
is an achievement, not only for Russian culture but for the entire world. Even now,
when the Russian education system has become open to the rest of the world, very few
Western researchers have viewed it from this perspectives. Numerous projects and rec-
ommendations have been put forward to restructure it, but there are none that set out to
draw attention to the existing values of the Russian education system. In this respect,
Russian researchers and teachers are studying foreign systems primarily to identify their
advantages, but here too they disregard the disadvantages.

The advantages and disadvantages of the Soviet school system are evident in its for-
mal definition: integrated and universal, vocational, polytechnic, general.

Integrated means equal opportunities for everybody, irrespective of income, sex, age
and nationality. Universal means respecting the integrity of the cultures of every nation, and
asserting cultural diversity and versatility as a common value. Integrated also means mobil-
ity of pupils within the country provided by universal content of education in different
schools located in different parts of the country. There is therefore consistency in all phases
of education—integrated as a fundamental characteristic of the education system. Integrated
means patriotism and loyalty to the country. Nevertheless, integrated means:

* there is one single ideology;
e itis common for one and all, which means that versatility and differentiation are sac-
rificed for such integrity; and
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¢ the academic freedom of teachers is limited because it strives for the same educational
standard.

At the same time, the officially proclaimed doctrine of a universal and integrated school
imposed pseudo-versatile settings within which diversity was permitted. In the framework
of the integrated and universal education system, three theoretical concepts were formu-
lated for primary education (can we find any parallels elsewhere?); the integrated school
systemn gave rise to various concepts for teaching mathematics; thousands of teachers who
were called innovators were able to achieve their ambitions; such subjects as world his-
tory, world geography and world literature were broadly covered by the educational cur-
ricula. Up to 50% of class time was spent in studying world culture. This is, obviously, a
highly significant indicator in any comparison of school curricula in different countries.
The confrontation between integrity and diversity brought up solutions to many educa-
tional problems which are still a big challenge to schools in Europe, North America and
in other countries.

Vocational means that the school system is based on understanding the value of pro-
ductive labour, mainly in the sphere of material production. It suggests that the school
encourages general vocational skills, and provides pre-employment training which can
direct a pupil towards certain qualifications and an occupation if he/she is willing to achieve
them (and sometimes even if he/she is not).

Vocational also means participation and involvement in socially useful work. A
vocational school system suggests not only involvement in work but also a new educa-
tional dimension. It means developing sensory and motor skills and non-verbal intellect,
as well as functional thinking. This is a step towards the formation of an all-around edu-
cated individual.

The vocational component of the school system offers a chance to realize individ-
ual abilities. This is an opportunity for self-realization for the majority of schoolchildren.

Vocational also means integrated. But under existing financial constraints and employ-
ment patterns based on the locality, this often means work which is of no interest to school-
children.

The vocational component in the school system, to a certain degree, exaggerates the
opposition between intellectual and physical work, and no matter how paradoxical this
might sound in a society with a dominant working-class ideology, it suggests a conflict
between labour and art, a departure from the sublime formula of the ancient world which
regarded skills in any craft or trade as an art: a potter, a gunsmith, a sculptor, an architect
or a warrior could also be an artist.

Vocational school meant grafting a communist attitude to labour.

A polytechnic school suggests a system introducing basic occupations and tech-
nologies to children, giving them a vision of modern production and manufacturing. It
means a system with well-developed vocational profiles enabling a pupil to foresee his/her
individual educational trajectory and life and, in the long run, to ensure his/her well-being.

Towards individualization

It should clearly be stated that a lot of problems that general education is currently
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facing everywhere in the world have not yet been resolved by educational experience and
practice. It should suffice to cite attempts to balance integrity and diversity, basic integrated
content and individual choice, diverse curricula and their comparability, and correlation
between general and vocational education curricula. Such issues as cultivation of under-
standing and trust between nations, erosion and disintegration of traditional moral and
ethical values, nationalism and racism in education, bringing young people up to live in
a tolerant, democratic, multilingual and multicultural environment are demanding more
and more urgent attention. These and many other issues were discussed during a regular
conference of ministers of education of the European countries held in Kristiansand,
Norway, in June 1997.

A lot of these issues had been successfully resolved by the Soviet school system. In
this respect vocational and technical schools can be cited as a good example of institutions
that provided: vocational qualifications and secondary education; vocational and general
education based on vocational training centres; cultivation of understanding and trust
between nations; equal opportunities and access to education, etc.

What is stated above is good evidence that Russia has a unique education system
which is multilateral and systematic and, as a civilizing phenomenon, can be of interest
for the rest of the world. Undertaking any restructuring of this system should imply a pro-
found understanding of its core and fundamental features, otherwise a negative impact of
any reforms would be more than predictable.

In my view, as already stated, one can highlight the major contradictions in school
policies during the Soviet period: striving for equality in education and recognizing the
need for an individual approach in education, and creating conditions which would allow
a child to achieve his/her potential.

This struggle for equality in education led to the concept of a single standard text-
book, universal educational curricula and, in many instances, to a standard educational
technology. In the given circumstances all researchers’ efforts were focused on selection
of the content of school education and technological development of the teaching process.
Research institutes of the Academy of Pedagogical Sciences of the USSR were deeply
engaged in massive field research to assess mastery of the content of education in various
schools all over the country, presenting the material in a textbook according to a spe-
cific, individual paragraph or subject matter. One can state with confidence that this
very profound didactic development of the educational process enabled it to achieve a high
performance and output. But there is no technology that can equalize individual differ-
ences in abilities. It can only upgrade the general level of education within which indi-
vidual differences would be displayed. And that, certainly, was the case. In these circum-
stances, teachers had to concentrate their attention on pupils with low academic scores
because there was an administrative mechanism to tackle poor performance: the ‘teacher-
should-teach-a-pupil’ principle was dominant. Very often it was said that ‘there are no
bad pupils, only badly trained teachers’.

It should be said that the commitment for everybody to meet the curricular require-
ments brought about a comprehensive system of teaching pupils exhibiting slow progress
after school hours. This aroused interest in resource materials and methodological jour-
nals which published information on scientific research in the sphere of advanced teach-
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ing technologies. Innovative teaching experiences became very popular. Publication of the
teaching and methodological materials for each discipline, consisting of a textbook, teacher’s
guide and manual as well as other supplementary material, reference books, readers, books
of mathematical problems, etc., was a major breakthrough in promoting general
education.

Numerous extra-curricular subject courses catered to more gifted children as a com-
pensation for the overall adjustment of the teaching process in favour of ‘an average pupil’
and allowed those children to blossom. A more radical response to this situation was the
opening of schools and grades with advanced learning in specific subjects: mathematics,
physics, chemistry, etc. A number of boarding schools were opened for gifted children
within the major universities of the country (Moscow University, Novosibirsk University,
Thilisi University, etc). The system of specialized schools for gifted children accumulated
unique experience in teaching this type of child, mainly in the content of education, teach-
ing techniques and group work. This experience is, undoubtedly, valuable and important
not only for the Russian system but also for the education systems internationally. It brought
about a coherent system of school Olympiads in specific subjects, ranging from the school
to the national level, which helped to discover talented young people. High performance
by national teams in the International Subject Olympiads for a number of years has only
emphasized the effectiveness of these activities.

However, all of the measures mentioned above could not offset the general tendency
towards teaching based on universal and integrated curricula, which provided high-quality
general secondary education, no matter how efficient and positive they proved to be.

It should also be pointed out that specialized schools mainly covered courses in
mathematics, natural sciences and foreign languages. There were very few schools with
a humanities profile. Ideological pressures and standardization were most noticeable here,
and this was an impediment to teachers’ and educationalists’ initiatives.

More sweeping measures seemed to be called for. In 1986 there was a competition
for a new generation of textbooks. It was expected that at least three new textbooks would
be selected for each subject in the natural sciences and mathematics syllabuses. It was antic-
ipated that the school system would depart from one standard textbook. In the same year,
a draft version of the teaching plan was prepared and published in the Teacher’s gazette
where, for the first time, time for optional courses was envisaged. While drafting this teach-
ing plan, the authors focused on the writing techniques of university teaching plans, which
suggested a considerable degree of academic freedom.

In 1989, a basic teaching plan for the general education school was developed and
introduced to start real and extensive differentiation at the school level and implement the
regional principle concerning the content of education.

Along with declared academic freedoms, which stimulated teachers’ creativity, and
departure from the local-based principles of enrolment, there appeared tangible oppor-
tunities for real individualization of the teaching process.

A final move towards individualization of the teaching process in the Soviet school
affected activities related to developing the minimal, basic requirements of the pupils’ per-
formance at each stage of education and instruments to assess pupils’ achievements at a
specific level. These activities aimed at creating a basis for academic freedom in teaching.
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A teacher was free to choose any educational direction, any educational technique. The
only requirement was for the pupil to achieve the results corresponding to the established
criteria. By the end of 1990 the mission was accomplished, but we had not had time to
introduce testing and basic requirements schemes into school practice.

The Russian school system has started a new life in a new social and political envi-
ronment.

This overview of the development of the idea of individualization of the teaching
process during the period of 19841991 should also state that these activities were very
much influenced by the principle of social equality. The humanism of the new school was
revealed in the ability of the individual to achieve self-realization and in the equal rights
of the individual to pursue free development. Humanism recognized the value of every
person as an individual and did not compare one person with another in society.
Individualization was not transformed into individualism.

Here we may quote Alexander Blok, a famous Russian poet, who wrote in 1918
that, in the course of any transformation, one should not ignore ‘social inequality’ and not
degrade the lofty content of these two short words by ‘humanism’, sentiments or political
economy, or other rhetoric. The ability to recognize social inequality is a powerful,
rational and bitter instrument.’

Towards diversification

In terms of directions towards individualization of education, the period of school devel-
opment from 1991 to 1997 in Russia has demonstrated consistency with the Soviet period.
We have, however, witnessed great diversity and choice in textbook selection since the
subject-based approach gave way to the principle of subject profiles. In senior grades, teach-
ing became more optional and liberal, which helped develop social and cultural pluralism
and intellectual identity. Regional variables in the content of education became more
discernible. Higher educational institutions became associated with specific subjects and
became more influential in terms of the diversity of educational curricula.

Diversity in the content of education is clearly proved by the statistical data related
to textbook purchases (Table 1).

TABLE 1. Textbook procurement

Academic year Number of titles/units Total orders Specific order (thousands
(millions of copies) copies/unit)

1995/96 200 146 730

1996/97 282 160 567

1997/98 739 141 191

As we can judge from the table, while the volume of annual purchases remained rel-
atively stable, the number of new titles has more than tripled in three years. Yet this rise
mainly took place prior to the 1997/98 academic year. This proves that educational trends
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are evolutionary and cumulative and that the achievements of the past decade have only
now become distinct and noticeable.

Real diversification of secondary general education is also manifested by a growing
number of lycées and gymnasia with specialized curricula. The numbers grew from 191
lycées in 1991 to 594 in 1997, and from 283 gymnasia to 952 in the same period. Even
here we can trace some continuity with the past as these gymnasia and lycées were estab-
lished largely on the basis of existing schools with specialized and detailed curricula.

However, an overview of the experience in educational development over the last
six years clearly demonstrates a need for promoting the basic plan and legal regulations.
This is mainly so that negative tendencies which have come to the surface today can be
curtailed.

First of all, the basic plan needs very thorough theoretical development. On the one
hand, the introduction of educational profiles instead of courses has helped to diversify
education, but, on the other hand, since class hours designed for studying a specific edu-
cational profile are limited, since some pupils may include rather a lot of subjects/courses
(up to ten or more) in each specific educational profile and there is no national educational
standard, there is a great risk of disintegration of the common educational space. Academic
mobility of schoolchildren will be threatened and consistency with university curricula
will be limited.

It should be noted, in particular, that the legislation provides for extra educational
services on a fee-paying basis. An innocent legal provision (why shouldn’t a child learn a
second foreign language if he/she is willing to and if the parents are ready to pay for it?)
penetrated into the tissue of differentiated learning and, under existing financial constraints,
has led to grave violations of the principle of social equality—the basis for a real human-
istic and democratic school. In fact, it is beginning to force people to pay for general
education.

The situation is aggravated by the significant income stratification of society which
has occurred during this period. Well-off parents are striving to provide a good education
for their children. Schools should react to this demand. But they are not able to do so.
Therefore, we have a situation in which schools offering good education can—or are some-
times forced to—choose between an able child and a rich child and, thus, they try to find
a balance by introducing extra fee-based educational services. According to the law, any
child can study at any school. However, children living in the local neighbourhood are more
welcome. Yet, not everyone can afford extra educational services and other financial
commitments related to studying in exclusive municipal school. Children and their parents
gradually become aware of the fact that they are not admitted or, alternatively, are forced
to transfer to another school because they are poor. This is an extremely painful process
for children. It has nothing to do with a ‘humane’ school. Society and the State will soon
face the problem of correlating ‘equal access to education’ with ‘equal opportunities’.

The above-stated analysis of a particular problem, which in our view is a priority
issue related to ensuring self-realization for every child, reveals complicated links to be
taken into account when making educational decisions. Interrelated processes in society
which determine the objectives, values and activities of education should be a priority here.
Technical work related to their implementation should be regarded as a secondary task,
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although it may not be less complicated. Obviously, decision making should be based on:
the key ideas which are discussed in society; background knowledge of a specific problem
not only in the national but in foreign education systems; experience in handling this issue
in different countries; research in social and political sciences; surveys and research by
experts in decision making; and the vision and opinions of prominent members of so-
ciety. It has already been stated that any issue requires a systematic approach. A major
challenge that one can face in decision making in education is brought about by a lack
of a comprehensive data and information on the issues under consideration, incomplete
sociological surveys on education, lack of comprehensive and sound statistical data, and
the search for experts and professionals performing sound scientific research in the area
of interest.

Note

1. A. Blok, What should be done now? Literary inheritance, vol. 27-28,1937.
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ARGENTINA: PRIORITIES

INTHE EDUCATION SECTOR

AND HOW THEY ARE IDENTIFIED

Susana Beatriz Decibe

The early 1990s marked the start of a new phase in socio-economic development in
Argentina. In 1983 the country’s institutions were re-established on a democratic basis
and from 1991 onwards, bringing about monetary stability and halting inflation made it
possible to embark on a phase of sustained economic growth, interrupted only briefly by
the effects of the financial crisis in Mexico in 1994.

This was the beginning of a period of structural reform which involved the privati-
zation of telecommunications, petrochemical industries, electric power supplies, railways,
banks and the pension system, and the partial privatization of the postal system and air-
port management. The administration of services which until then had been organized
at the national level, such as secondary and non-university higher education, was decen-
tralized to the provinces. This was the general climate of structural change in which edu-
cational reform began to develop.

In the early 1980s, the traditionally high quality of the Argentinian education system
deteriorated considerably as a result of the financial crisis of the preceding decades and of
policies which did not always take the educational needs of the population into account.

The return to democracy in 1984 encouraged public debate on the education crisis
and made it possible to reach the consensus needed for co-ordinating the main strategies
for change, two pre-requisites for initiating a process of change.

Original language: Spanish

Susana Beatriz Decibe (Argentina)

Minister of Culture and Education since 1996. Graduate and lecturer in sociology at the University
of Buenos Aires. Master’s degree in social sciences at the Latin American Faculty of Social Sciences.
Adviser to the Offices of the President of the Education Commission of the Argentinian Parliament
and of the Secretary of State for Educational Planning and Evaluation. Member of the Education
Committee of the Organization of American States. Published works include: Andlisis comparativo
de las teorias de M. Foucault y J. Habermas [Comparative analysis of the theories of M. Foucault
and J. Habermas] (1991) and Flexibilidad laboral y sindicato: una aproximacion a las opiniones
sindicales [Labour and union flexibility: a review of union views] (1990).
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The public debate began with the National Education Congress and continued from
1986 to 1988. A debate in the Argentinian National Congress led to the Law on the Transfer
of the Education Services (No. 24.049), the Federal Law on Education (No. 24.195)
and the Law on Higher Education (No. 24.521), which made educational strategies into
State policies.

The Federal Law on Education, which was passed in April 1993, was a milestone,
marking the beginning of the process of structural change in Argentinian education—a
process designed to overcome both existing and new problems.

Existing problems included a clear difference in the quality of the education provided
depending on the socio-economic situation or the geographical location of the commu-
nity served, the low rate of school enrolment at secondary level (40%) and the high drop-
out rate at that same level, out-of-date educational content that was geared neither to
the needs of the labour market nor to the requirements of full citizenship, obsolete teach-
ing methods, a career system in which promotion was based only on seniority, and inad-
equate investment in infrastructures, maintenance and educational facilities.

The current reform process is also aimed at overcoming certain new problems
such as lethargic and over-bureaucratic institutional methods and the low quality of
education provided. '

The new education policy established by the law requires the creation of facilities for
consultation, sustained participation and consensus at the federal level. This function has
basically been assigned to the Federal Council for Culture and Education, which is becom-
ing the main implementing mechanism for the law. The Federal Council co-ordinates con-
crete policies on the basis of agreement between education officials from the provinces and
from the local government of the city of Buenos Aires, puts them into practice, analyses
the results and reformulates them within a framework of decentralization.

The Federal Law on Education is the first constitutional legislation in Argentina cov-
ering all of the authorities in the national education system. Its main provisions may be
described as follows:

e It lays the structural basis for a new education system consisting of four levels: initial
(pre-school) lasting three years; basic general education (nine years divided into three-
year periods); multi-modular education (upper secondary school) lasting three years;
and university and non-university higher education. Within this system, the different
education cycles and levels can lead from one to another, according to the desired
results, so as to follow the pupils through all stages of their development from early
childhood to adolescence.

¢ It establishes guidelines for improving quality through:

(a) The renewal of educational content and the approval of common core subjects.
The new system seeks to strengthen the nucleus of basic skills essential for full indi-
vidual development: intellectual, meta-cognitive, practical, interactive and social,
ethical, aesthetic, physical and emotional. It promotes training in skills through the
acquisition of concepts, procedures, values and attitudes, linked with many fields
of study in formal and informal education.

(b) Organizational changes.

Ministries: The traditional vertical bureaucratic structures are currently being

Prospects, vol. XX VII, no. 4, December 1997



Argentina: priorities in the education sector 589

replaced by a project-based model through re-organization and by introducing new
management methods in the ministries. The new management structures are designed
to generate change rather than fulfil a solely administrative function.

Schools: school administration and management are now based on efficiency, results,
school democracy, planning and redistribution of time and space, the primacy of
the educational process, the professionalization of the teaching staff and greater
autonomy in decision making,.

(c) Efforts to ensure that all teachers are trained continue with the establishment and
development of the Federal Network for Continuous Teacher Training—super-
vised and financed by the State in co-ordination with the provinces—and with
the reformulation of teacher training and its linkage with the universities.

(d) The establishment and administration of the National System of Quality Assessment
which carries out annual achievement assessments including information on schools,
teachers, parents and pupils.

¢ It establishes the principle of equality as a priority, applying State-funded compen-
satory policies.

e It is setting up the Federal Network of Educational Information under the adminis-
tration of the Ministry of National Education, with links in all of the provinces, through
which basic information may be obtained for the purposes of supervision and decision
making,.

The dynamics of achievement
and the different actors involved

Achieving these far-reaching changes is a complex process, given that educational reforms,
especially those which involve structural changes, inevitably encounter resistance in that
they disrupt established practice. Educational policy has thus been aimed at building up
the required credibility and feasibility.

SOME STRATEGIES

* Professionalizing the political-technical staff in the National Ministry through a
strategy of selection based exclusively on qualifications.

¢ Developing compensatory programmes through the Educational Social Programme.
This action makes it possible to overcome educational inequalities and already cov-
ers 25% of all primary schools throughout the country, with programmes aimed at
improving the learning process. These schools are provided with textbooks for each
pupil, up-to-date teaching aids and class libraries. In addition, the teachers have received
special training. These measures are reflected in a marked improvement in the level
of the annual assessment of achievement.

* Developing and completing appropriate schedules for the design and approval of dif-
ferent aspects of the reform process by all those involved in it. Feasibility strategies have
held the building-up of consensus to be the only sound basis for change:

— by opening up the debate to the public at large, non-governmental organizations,
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the churches, the world of work, young people, and specialists and academics in
all disciplines;

— by regarding change as a process whose starting point is what it is possible to achieve
in the immediate future, yet which never loses sight of the ultimate objective;

— by bringing in the necessary technical expertise to draw up policies and strategies;
and

— by anticipating opposition and setting up tools to encourage communication, infor-
mation and participation.

CONSENSUS AT THE FEDERAL LEVEL

Before being examined by the Federal Council, each proposal or document relating to the
reform is circulated for the purposes of consultation and participation to various bodies
representing teachers, specialists, civil servants and technicians in the provinces. Work on
the definition of the common core contents for pre-school education, basic general edu-
cation, multi-modular upper secondary education and teacher training has to be an open-
ended, pluralistic and co-ordinated process, involving teachers and technical staff, com-
plemented by consultations and input from various sectors of civil society, the academic
community and social, political and religious organizations. It is around this common core
that the provinces establish their own curricula.

CIRCULATION AND DISSEMINATION OF IDEAS
RELATING TO THE REFORM

Access to information by the various political and technical bodies helps to achieve con-
sensus. Strategies used include: lectures by international experts, visits to different coun-
tries to study innovative approaches, intensive seminars in the country and abroad, and
the development of training programmes abroad for civil servants.

LINKS WITH THE RESEARCH COMMUNITY

Much still needs to be done to establish links between educational policy and the research
community and information centres.

Traditionally, there has been little linkage between political requirements and aca-
demic output, and different time-frames have governed them. This hiatus between researchers
and political decision makers makes the use of empirical research findings very problem-
atical.

In general, little use is made of research findings, in part because they tend to be
circulated among other researchers rather than among potential users, or because most
research is not intended to assist decision makers.

In practical terms, the radical changes introduced in Argentina created a need for infor-
mation and the development of systems and strategies for a wide variety of purposes, includ-
ing the design of a new national education ministry performing tasks different from its tra-
ditional functions; new school management models; assessment systems; updating of curricula;
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new technical/professional profiles to meet the demands of the new work processes; organ-
ization and management of teacher training and qualification; and the creation and admin-
istration of a nationwide educational information and statistics network.

With its former structure, the Ministry of Education had no chance of solving those
problems: it managed little more than 20% of the educational supply for the whole coun-
try and did that badly; there were no reliable educational statistics; and the professional
profile of many of its staff was ill-suited to their new functions.

We must recall that educational reform was only part of the transformation of the
State as a whole. It might be said that the State was going through a phase of self-recon-
struction, in other words, of recreating its institutions’ capacity to implement public
policies.

SUPPORT FROM RESEARCH

What research findings were available? Very few, largely descriptive, lacking practical ori-
entation and tending to concentrate on the history of education and educational poli-
cies. In general, their focus was strongly ideological. Furthermore, no information was
available on the cost of the system, its effectiveness nor the comparative assessment of
learning achievements. The development of new teaching methods was rare in many
disciplines. No practical work had been carried out on the demand for new professional
experience and qualifications resulting from the substantial changes in working methods,
both in the service sector and in industry and agriculture. Nor were there any studies on
topics relating to the management of public policies.

All this occurred in a context in which very substantial advances had been made in
the cognitive and social sciences relevant to education and management technologies, in
a world context in which the education systems of many countries had undergone major
reforms over the last twenty years.

HOW DID WE SOLVE THE PROBLEM?

The following solutions were developed:

— By associating researchers, academics, teachers, new types of engineers, economists,
sociologists and systems analysts, inter alia, in the management of the Ministry of
Education and by using new management and organizational systems and tech-
nologies.

— By making an in-depth investigation of other education systems and processes of
change, for example in England, Portugal, Spain, Italy, France, Germany, the coun-
tries of South-East Asia, Israel, Chile, Colombia and certain states in the United States.

— By enlisting the technical assistance of specialists in a number of other countries
for tasks such as educational standard-setting (common core content), the assess-
ment system, the updating of technological education and training for new types
of technical work.

— By using some of the management and organization methods of the private sector.

— By collecting information from within the country on successful educational initia-

Prospects, vol. XX VII, no. 4, December 1997



592 Susana Beatriz Decibe

tives both by provincial educational authorities and in schools where innovative

approaches have been adopted.

In recent years it has been increasingly recognized that the quality of education and the
efficiency of the education system depend on satisfactory links with research. These links
should therefore be relevant, i.e. more closely geared to the requirements of the sector,
and aimed at achieving greater impact on educational practice. Failure to establish
such a link would mean jeopardizing the long-term sustainability of the changes under-
taken.

One of the measures being taken to bridge the gap between research and educational
practice consists in promoting the development of research not only at the university level,
but also at the non-university teacher-training level.

Action is also being taken to identify, collect, collate and disseminate relevant
research findings and to encourage certain lines of enquiry with a view to providing a
steady flow of information to assist decision making in the sector.

LINKS WITH THE COMMUNICATION MEDIA

As regards relations with the communication media, this is the first time that there has
been complete freedom of the press in Argentina. This means that all government activi-
ties, and in particular those involving education, are given regular coverage. Education
specialists and civil servants working in the education sector make frequent use of the
media to put their views across.

The media often raise education issues in the context of conflicts or high-profile
events such as acts of violence, which are few and far between when one takes into account
the size of the education system as a whole.

One area in which the media have shown considerable interest since 1993 is dis-
semination of the results of assessments of achievement. Moreover, articles on educational
experiments, the use of new technologies or new educational contents and focuses are pub-
lished in the weekly supplements of many newspapers.

RELATIONS WITH THE TEACHERS’ UNIONS

It is difficult to make any general statement concerning relations with the teachers’ unions.
However, one outstanding feature is the agreement on the need to introduce substantive
reform in schools. That consensus is masked to some extent by demands for higher salaries,
which, in view of the decentralized and federal nature of the education system, have to be
negotiated with the provincial authorities.

The fact that several provinces have difficulty in raising salaries to the levels demanded
by the teachers’ unions has given rise to conflicts which increase the problems foreseen
during this stage of the reform process.

Demonstrating its political will to constantly seek consensus, the Federal Council
for Culture and Education has set up a Federal Commission to monitor the implementa-
tion of the Federal Law, with the participation of the majority of the teachers” unions, and
another to analyze the financial resources of the sector and ways of increasing them.
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Lessons learned

THE TIME FACTOR

It has proved necessary to plan these strategies in such a way as to take both the short term
and the long term into account. There is undoubtedly some tension between the two, espe-
cially as the time-frame for education does not coincide exactly with political time-frames.
It was therefore decided to opt for a strategy of simultaneous action: to build up long-term
possibilities on the basis of the indications and concrete results provided by action in the
short term. While some teams are striving to achieve long-term objectives, those who are
working on programmes which deal with current issues are producing immediate, tan-
gible results which make the targeted changes easier to achieve.

A BROAD, PROGRESSIVE AND SUSTAINED STRATEGY

It is almost unheard of for strategies based on pilot projects to be put into general prac-
tice. We have therefore opted for a broad, progressive strategy which focuses on enabling
everyone to take part and ensuring that the process, once begun, is sustained. This is never
easy in a federal country where a wide variety of different situations can be found. The
Federal Council of Education thus established, as a ground rule, that, from 1993 to 2000,
each province would fix its own schedule for achieving the agreed changes. The final objec-
tive is the same but each province decides on its own timetable.

WHAT IS POSSIBLE AND WHAT IS PRACTICABLE

We have opted for co-ordination and consensus. In cases where there is no obvious agree-
ment among those involved in the various aspects of the reform process, a considerable
amount of energy is spent resolving tension and conflict, concentrating on the need to agree
on emergency measures,

WEAKNESSES TO BE OVERCOME

It is important to create greater confidence among teachers. The financial problems encoun-
tered by some provinces in 1995 and 1996 led to salary adjustments and decreases through-
out their public administration sectors, and teachers’ salaries were no exception. Talk of
giving priority to education, increasing professionalism among teachers and promoting
respect for their work is incompatible with indiscriminate salary cuts. Unfortunately there
is no clear agreement to protect provincial education budgets. This problem is now
being addressed.

Progress in applying major administrative reforms is also necessary in many provinces,
to give greater autonomy and more resources to the schools, leaving them free to carry
out their day-to-day work without rigid bureaucratic supervision.

Finally, one of the most important lessons learned has been that people from many
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different fields, not only academic but also ideological, were able to join forces to achieve
a common goal. Given that education has traditionally been dominated by party politics,
if not eroded and drained by successive dictatorships, the fact of having succeeded in
creating a broad platform for discussion leading to mutual understanding and joint action
by so many different groups is, in itself, an outstanding achievement in both institutional
and social terms.
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CHILE: GENERATING SOCIAL

CONSENSUS

FOR A LONG-TERM

REFORM OF EDUCATION

Ernesto Schiefelbein'

The political challenge for the new Minister

The Minister of Education in office in the early 1990s had managed to obtain an impres-
sive increase in teachers’ salaries. He had achieved this through a strong political position
coupled with his status as a presidential candidate. The new administration, coming into
power in 1994, was based on the same political coalition. However, the educational rhetoric
of 1994 spoke about improving the quality of education, although the meaning of ‘qual-
ity’ was not defined. Improvements were promised through decentralization, higher salaries
and teacher re-allocation. This policy was certain to clash with the powerful teachers’
union, since the security of employment of teachers would inevitably be threatened.
Furthermore, the government was still involved in bargaining with the teachers about the
final terms of the above-mentioned salary increase. These terms were not clear and the
union was getting ready to protest. Such a scenario did not appeal to aspiring politicians
(and three of them had already refused the post of minister of education), so the job was
offered to myself—a professional with a technical background and no party affiliation.

I accepted the post because I believed that social consensus could be reached on edu-
cational problems and on how they were to be overcome.

Original language: English

Ernesto Schiefelbein (Chile)

President of Santo Tomas University, Chile. Qualified in 1970 as Ed.D. in educational administra-
tion at Harvard University. Formerly Director of UNESCO’s Regional Office for Education in Latin
America and the Caribbean (OREALC) and Minister of Education for Chile. Between 1984 and
1987, worked as an educational planner at the World Bank, Washington DC, and was visiting pro-
fessor at Harvard University. Has published numerous articles and books, of which the most recent
are: The state of education in Latin America and the Caribbean (1992) and Improving the quality
of education in Latin America (1993).
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Even though the President-elect quickly endorsed the tentative governmental plan
for education, political in-fighting over the appointment of the Vice-Minister of Education
suggested that [ would receive little political support. As an alternative, support was sought
from public opinion and the international community.

Mapping the educational challenge

During the two-month preparatory period before taking office, wide-ranging reviews and
consultations were held with all of the parties concerned. During this period, a reliable
group of five personal advisors emerged: representatives of the three main political parties
of the coalition, and members of the research community and of the private sector. Weekly
meetings with this group proved invaluable.

As in most Latin American countries, the key issue in Chilean basic education was poor
quality (UNESCO, 1992; Wolff et al., 1993). Some 40% of fourth-grade students were
unable to understand simple written messages (Schiefelbein & Tedesco, 1995).

The traditional scenario of the teacher standing in front of the class and dictating the
lesson to the pupils did not stimulate democratic attitudes, creative or participative skills
and social cohesion. Indeed, it discouraged independent thinking and personal initiative.

Research findings from schools in poor urban and rural environments had shown

that learning modules could generate children’s interest and teacher commitment, leading
to dramatic improvements in the quality of education (Schiefelbein & Vera, 1992;1993).
These research findings were going to play a key role in the subsequent public opinion
campaign.
These facts and ideas were well received by the private sector, politicians and the mass
media. However, most Chilean educational policy makers were unaware of them and they
were also reluctant to look at foreign experience. The staff of the Ministry of Education
believed that better education could only be achieved through massive teacher retraining,
in spite of the research findings (Murnane & Levy, 1996).

The previous administration had not attempted to change the frontal teaching process,
but had improved basic education by implementing the remedial project P~900 to upgrade
slow leamers (generated by frontal teaching) based on a well-evaluated experiment (Vaccaro
etal., 1976) and launched locally designed education improvement projects (PME). Surveys
carried out in 1993 showed that even in secondary education, 80% of teachers ‘dic-
tated’ to their classes (Edwards et al., 1993), suggesting that, without student modules
(showing how to create interesting learning environments) it would be almost impossi-
ble to generate the required change in the role of teachers.

This scenario on basic education eventually included the key elements of the on-
going bargaining process with teachers’ unions and negotiations to finalize the project for
secondary education in order to obtain a new loan from the World Bank in late 1994.

Quality was also the main problem in higher education. Research showed that 80%
of the 20,000 university professors had less than a doctoral level of training (Altbach,
1996). Thus, upgrading the faculty became a first priority, given that rote learning pre-
vailed here too (Boyer, Altbach & Whitelaw, 1994). To make matters worse, senior
staff were continually leaving to work abroad where they could obtain salaries at least
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three time higher than local ones. Legal, financial and administrative problems were also

analyzed in order to shape the design of a comprehensive higher-education policy
(Schiefelbein, 1995).

Selecting the overall strategy

In the two months before taking office, two alternative strategies emerged: (i) implementing
a well-defined sequence of activities, incentives and laws to overcome identified problems;
and (ii) sparking a grassroots reform movement by making people aware of the low qual-
ity of education.

The average length of appointment of a minister of education in Latin America was
about one year. Because of this, and due to my past experience in the education sector, I
selected the second strategy to reform the K-12 education system, but used the first for
higher education.

It seemed essential to make all concerned aware of the problems of the system in
order to obtain consensus on how to resolve them and to release the resources required to
make changes. There were three main changes that needed to be implemented: (a) to
increase the time available for learning and link it with teachers’ salaries; (b) to provide
computers; and (c) to generate incentives for good teaching through improved learning
opportunities in basic and secondary education.

For higher education, agreements were reached on a package of investments with
the presidents of universities, with research organizations and with the Ministry of Finance.

Appointments, decisions and initial problems

The proposals for a candidate to become Vice-Minister of Education had to take into
account the distribution of ministerial jobs among political parties. This appointment was
therefore delayed for forty days until the whole array of top government positions was
clarified. Finally, an excellent education specialist from the main coalition party was
appointed and joined the minister in accelerated, on-the-job training during the political
and union battles that erupted when the new government took office in mid-March 1994.
This appointment forced the resignation of the next two key jobs held by educators
from the same coalition party, thus ending an internal power struggle.

Most senior staff positions in the ministry were reconfirmed in their jobs, while the
remaining open positions were filled in order to keep the political equilibrium, pro-
vided that good levels of professional expertise were met (in one case, six candidates were
rejected in a row, but the seventh was accepted and became an excellent manager). In all
cases, specific agreements on activities to be achieved during the first semester were made.
This task-oriented selection of top staff was instrumental in moving toward the expected
targets, given that few of the staff could be really committed to the completely new set
of priorities.

After a careful study of the draft law proposed to clarify the 1993 salary agree-
ment with the teachers’ unions, an agreement was reached, in late January 1994, with the
previous minister of education to send the draft law to Congress. Our analysis detected
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several aspects of the draft law that could be improved in order to facilitate future agree-
ment with the teachers’ union. However, a first political mistake was committed when
there was no follow-up to the actual delivery of the project to Congress. The director of
the Budget Office of the Ministry of Finance decided that a further commitment on the
part of the new minister was required, and managed to block sending the draft law to
Congress. By the time this obstruction was discovered, it was too late to submit it to
Congress. Thus, instead of improving legislation already in Congress, I had to take full
responsibility for discussing the whole draft law with the teachers’ union. This brought
education into the headlines of the mass media, where it remained for the rest of my tenure
as Minister of Education.

The educational policy framework

A careful analysis of the Chilean education system and of the expectations of all groups
concerned led me to think that Chile should first address functional illiteracy by improv-
ing basic education and, second, improve the quality of higher education.

It was among children from the lower socio-economic levels enrolled in municipal
schools that functional illiteracy was concentrated—75% of them were not learning to
read. Frontal teaching catered to ‘average’ pupils, condemning the below average to fail-
ure. Free school textbooks had been designed to provide all pupils with interesting learn-
ing experiences, but teachers had neither the time nor the training to exploit them, and the
books were therefore used simply for copying (Edwards et al., 1993; OREALC, 1994).
There was an assumption that higher-order skills could be developed through better learn-
ing processes, even if the content was outdated.

Children spend about 800 class hours per year in school. This was about half the
time available for learning in North America, Europe and East Asia

At the outset, the rationale of four principal educational problems—frontal teach-
ing, poor learning materials, insufficient learning time and lack of computers—was sys-
tematically presented as a politically neutral issue in all the press interviews and discus-
sions held during the two-month preparation period. Special emphasis was given to the
fact that teachers were able (and willing) to provide good education when suitable ma-
terials were available, as the three successful educational experiments had shown (Schiefelbein
& Vera, 1993).

Particular attention was paid to transforming the policy framework for basic and
secondary education into a rationale simple enough to be communicated to a wide audi-
ence, but solid enough to generate the desired changes. Many problems and interven-
ing elements, therefore, were not explicitly taken into account: poverty; child labour;
hunger and nutrition; transportation; the curriculum; pre-service teacher training; use
of TV and radio; infrastructure; drug addiction; teenage pregnancy; transfer of poor
students from private to State schools; the quality of testing; use of the computer net-
work; management; or conflicts between central, regional, provincial and local admin-
istrations. However, it was expected that better quality of education would be linked
with the solution of many of these problems (this linkage should have been better
explained at some point).
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On the other hand, the policy design for higher education and research was very spe-
cific. It included support for doctoral training: about 300 fellowships per year (including
funds for the replacement of these teachers at university); larger research grants (US$150,000
per grant versus US$20,000 in the past); and infrastructure grants and funds for attend-
ing conferences. The cost of the whole package was an estimated US$30 million per
year (financed by multilateral international banks, if necessary) and represented a 60%
increment with respect to traditional research fund levels. This policy was to be comple-
mented by incentives for universities to select the best students from each secondary school,
even if their entrance examination scores were below par.

There was a need for being accountable to the whole country through a serious review
of the policy framework. This task was to be performed by an International Interagency
Mission (IIM) and a national committee.

Working relationships with the key players

I'was lucky to define the main strategy before officially taking office on 11 March 1994.
Once in office, the fourteen-hour days of cabinet meetings, Congress hearings, staff meet-
ings, press conferences, co-ordination meetings, etc., left little time for reflection—just
enough to keep things moving in the right (or desirable) direction.

In political terms, even though the educational policy framework was presented as
politically neutral, political parties and politicians wanted it to contain some specific advan-
tages that could be used as ammunition in the next elections. Nevertheless, a large num-
ber of politicians were genuinely interested in solving Chile’s educational problems. On
the other hand, failure to attend to the demands of the more exacting politicians resulted
in a low score in a newspaper poll among congressmen after six months in office.

The leaders of the teachers’ union were interested in centralized salary negotiation
that provided national coverage to their work; they did, however, support substantial
aspects of the policy framework (Pavez, 1994). Teachers had support from many sources
in bargaining on salaries and on full tenure (they did not want to be reallocated on the
basis of school enrolments), but they joined the minister in visits to successful experiments
and were members of the jury of the National Contest on Learning Guides. Teachers
are important local figures in Chile, playing a key role in organizing political groups and
field campaigns, and are, consequently, closely related with political parties. Therefore,
they bargain with strong political backing, as well as receiving support from parents who
consider them as model citizens. Annual confrontations and strikes are part of the tradi-
tion and play a role in the internal selection of union leaders. There is no mechanism for
arbitration, so solutions tend to be negotiated with many actors, who may not be directly
concerned by the outcomes (in fact, the children of most people seated at the bargaining
table tend to attend private schools and are not affected by the negotiations).

The municipal mayors co-operated in the definition of feasible proposals, but could
not have a seat at the bargaining table with the teachers’ union. The mayors were highly
interested in receiving enough subsidies (vouchers paid to municipalities per student-day
attended) to erase deficits in the operation of the municipal schools, and they also needed
flexibility in allocating teachers according to annual shifts in enrolments.
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Representatives of the industry and business world fully endorsed the policy frame-
work and were willing to support specific experiences, but were not able to motivate sup-
port from opposition congressmen. The national Association of Labour Unions (CUT)
became aware of the problems affecting a substantial number of their children (economic
changes hit hardest at the least educated), but declined a more active role given that the
teachers’ union represented some 20% of their members. Finally, parents were not organ-
ized and could not represent their point of view or the point of view of the students.

For higher education, a first draft of the policy design was prepared in early April by
a small task force made up of the head of CONICYT (National Science Commission), the
head of the Higher Education Division, the science adviser to the minister, and the min-
ister. Each brought a special expertise to the effort. One was an engineer and had ex-
perience in the administration of grants on a competitive basis. The second was a lawyer
with political savvy and a good understanding of the administrative workings of the
Ministry of Finance. The third was a well-known (both nationally and internationally)
active research biologist who was then president of the Chilean Academy of Sciences. The
draft was discussed with the board of twenty-five university presidents and with a selected
group of researchers. Between April and August, a consensus was reached and an advi-
sory board within CONICYT was created in order to fine-tune the implementation of the
policy design and prepare the items to be included in the budget draft that the Ministry of
Finance was to send to the Congress in late September.

Contacts carried out during the first month in office expressed general support for
the policy framework, and the strategies for a long-term bargaining process with teach-
ers’ unions were assessed with, and supported by, the whole Cabinet. The Secretary of the
President would take care of the political dimension of the bargaining. The stage was set
for the detailed evaluation to be carried out by the ten experts of the IIM.

Advice from the International Interagency Mission

The technical feasibility of the policy was endorsed through a careful review by the [IM
group. The international experts representing five agencies—UNESCO, UNDP, UNICEF,
World Bank and the InterAmerican Bank—produced a well-written report supporting the
diagnosis and policy framework described earlier, and provided advice on aspects requir-
ing further work (Tedesco et al., 1994). The mission ‘fully subscribed focusing efforts on
selected priorities’, agreed on the need to move from frontal teaching to personalized learn-
ing, advised on the allocation of additional resources, highlighted the need for a social con-
sensus, and suggested a serious effort on collecting and disseminating relevant informa-
tion.

The mission also agreed on the need to strengthen the country’s scientific and tech-
nical capacity by expanding academic education at the highest levels and recommended
reviewing the links between universities and research institutions and industry.

The IIM report provided detailed comments on how to improve communication
with teachers and with public opinion in general. The mission commented that the strat-
egy selected (to spark a reform movement rather than to implement a specific project)
required a systematic effort to ensure that all concerned and committed citizens under-
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stood both the educational problems and the main causes, as well as the information on
how they were to be overcome. '

The mission suggested that the mass media campaign supporting the policy frame-
work for basic and secondary education should be sharply focused. This was wise advice,
given that full support from the main actors could not be ensured and that the group most
likely to benefit was not organized.

Educating public opinion about research findings

The initial diffusion of ideas to the press was too technical. In late April, professional advice
from the Communications Department of the government helped to build a ‘public image’
of the key ideas, and in May those ideas were circulating widely, with educational prob-
lems becoming a priority. During March and April, three activities had been implemented:
(i) a leading national newspaper (reaching 15% of Chilean households) was publishing,
once a week, a set of learning modules for students; (ii) another national newspaper
published a monthly supplement with the main ideas of and news about the policy frame-
work; and (iii) all available radio, TV and forum time was used to analyze the policy pro-
posals, including problems, causes and effective solutions. Visits to traditional and exper-
imental schools with reporters from the main mass media units allowed an increasing
understanding of problems and solutions. Administrative red tape blocked a quick distri-
bution of examples of the learning materials to all schools (it was eventually printed in late
1994 and distributed without instructions).

The head of the Communication Department carefully analyzed the education
policy framework and on-going activities in order to select the key ideas that needed to be
transformed into social messages. We eventually agreed on five key messages and then
worked long hours to find brief labels for each one that conveyed social images easily
decoded and understood by stakeholders and the general public in terms of how each was
affected, what could be done and how to monitor progress.

As a result of this effort, the messages were ready for mass communication. The ‘poor
quality of education’ was labelled ‘functional illiteracy’ and illustrated by the phrase ‘40%
of children are not be able to understand simple written messages’. Traditional whole-
class teaching with authoritarian transmission of information and rote learning was labelled
as “frontal teaching’ and illustrated with ‘bored students seated in rows’. The need to
‘expand available learning time’ at school was illustrated as ‘to bridge the gap between the
800 hours per year in Chile and the 1,400 in Europe’. The need to change ‘traditional text-
books” was illustrated through ‘the need to provide guides to each student for a personal
or group learning experience assisted by the teacher’. Finally, the need for ‘better teacher
salaries’ was presented as ‘salaries corresponding to the new professional role of the teacher,
who will no longer only transmit information and will work longer hours’.

Long meetings with the editors of the four leading national newspapers, two weekly
magazines, and the directors of the two main national TV networks paved the way for an
updated view of the education sector. Personal two-hour meetings with these mass-media
leaders usually ended with them saying: ‘I did not realize the real magnitude of the edu-
cational problem’. Soon after each of these meetings, key reporters prepared articles and
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special TV programmes. A one-hour TV programme at prime time, showing a traditional
classroom with fourth-grade children seated in rows and barely understanding the lesson,
followed by a similar classroom with children working in groups and who were able to
read comprehensively, produced an impressive impact in one-third of all households. This
communication effort, complemented by a campaign of thirty-second TV advertisements
on parental care and early stimulation, carried out with the support of UNICEF and
UNESCO, generated a 70% recall in an independent evaluation of a representative
sample (CENECA, 1995).

In mid-May, representatives of the main educational stakeholders started to use the
information available, and education became a higher priority on the national agenda.
The time was ripe for bringing together a National Committee on Education, including
all parties concerned, to generate a consensus on Chilean education for the next decade.

Building social consensus on
Chile’s educational policy

A nationally representative, carefully selected ‘Presidential Committee on the Modernization
of Chilean Education’ (PCMCE) reached total agreement on defining the main prob-
lems affecting education, and on selecting the principal goals that should be pursued in
the next decade. Thus, the quality of future Chilean education would depend on trying
new approaches, agreeing to incentives, retraining the teaching force (and providing bet-
ter training for future teachers), monitoring progress on a regular basis, and persevering
in the face of adversity. The consensus document on problems and long-term goals, signed
by all of the PCMCE members, met a basic requirement (in an area where policy changes
have been associated with the one-year average tenure as minister of education) for devel-
oping a long-term improvement. This process took four months.

In late May, the search began for possible members and the structure of the PCMCE.
Candidates were analyzed from several aspects: political affiliation, private/public inter-
est; sex; consumers/producers; owners/workers; religion; researchers/practitioners; pro-
fessional background; teachers/parents/students; and, last but not least, their ability to
reach reasonable agreements. In fact, the list became too long and eventually the PCMCE
was organized on two levels: a working group to prepare a draft report by mid-September,
and the committee to work on a final document. A positive sign was that all those who
were asked to participate accepted the invitation. I decided not to be a member of the
PCMCE in order to make sure that the country would give legitimacy to a fully inde-
pendent committee. Their work was to be completed in two months to ensure that the
document would be ready before the minister could be replaced.

The selection of the chairman of the working group was carefully discussed at high
political levels, because he/she might eventually become a minister of education. There
were many excellent candidates. Former cabinet ministers were discarded in order to reduce
political controversy, but three former ministers participated as full members of the PCMCE
and were instrumental in reaching the required consensus. Finally, a former head of a sim-
ilar committee appointed by the previous government (that had reached a reasonable com-
promise on the development of higher education) was appointed. The Vice-Minister of
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Education organized an efficient task force to support the operations of the working group.

The PCMCE was given its portfolio by the President of the Republic in July 1994,
and mass media provided full coverage. Meetings were held in the Presidential Palace, and
progress was closely monitored by the press. The Minister of Education attended the
initial working session and presented a detailed analysis of the state of Chilean education,
the policy framework, the evaluation by the IIM, and the main social messages. Also,
PCMCE members were provided with a solid set of reports and information. During the
next two months (until the delivery of its report), the Minister of Education maintained
weekly discussions with the chairman of the working group and reviewed in advance all
drafts submitted to it.

The skill of the chairman of the working group and the impact of the social mes-
sages and information on public opinion produced a degree of agreement beyond all expec-
tations: all members of the working group signed the draft presented to the PCMCE com-
mittee. Having reached, for the second time in my life, a social consensus on a reform of
Chilean education—the first one as head of the Education Planning Office in 1965—1I was
ready to step down from office, and sent a letter of recognition to the mass media
(Schiefelbein, 1994).

Education becomes first priority
for the government

The increasing public awareness about Chile’s educational problems, their impact on
poverty and social development, and the available solutions, gradually raised the gov-
ernment’s priority on education. The President closely followed the process through
one-page weekly reports. After four months in office, education became the first priority
of the government, and the political opposition welcomed that decision.

Education had been just one of twelve issues included in the campaign platform of
the coalition that won the election of December 1993. However, the first presidential
speech to the Congress in May 1994 presented education as one of the four challenges the
country was facing. Finally, in July 1994, the Minister of Finance declared that education
was the main governmental task and took a long-term decision to gradually increase sup-
port over the next eight years from 3.3 to 4.8% of GDP in public resources, and to create
incentives for private activities to increase total resources from 4.9 to 8.0% of GDP in that
same period.

Education was the main priority of the government for the first time in sixty years
of Chilean history, and, for the very first time, a long-term precise commitment on the
financing of education was made by the government. From this point of view, the strat-
egy selected six months before had been the right one.

Budget discussions and changes of context
The careful discussion of the policy design with the President and the staff of the Ministry

of Finance was instrumental in the commitment made in July 1994 for more funds for
education than for other sectors. Specific programmes were developed for the 1995
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draft budget: lengthening the daily schedule by two hours in the lower-achieving 20%
of schools (and increasing it by the same percentage each year from 1996 to 1999); pro-
viding computers to those schools (one computer per ten students); raising salaries for
teachers who were willing to work a weekly schedule closer to the average of forty hours
per week; and, for higher education, improving research and reforming and expanding
doctoral training,

The draft budget for 1995 took shape in frequent working sessions between the staff
of the Ministry of Finance and the policy design task force headed by the Vice-Minister
of Education. The project would have increased the total budget for education by over
10% on average for 1995, with the budget for higher education increasing by about 20%
for 1995. However, there would have been almost no increase in payments per under-
graduate university student, with most of the increment thus going for research and doc-
toral programmes, extended daily and annual schedules in basic education (with an impact
on higher teacher salaries), as well as a 3% increment in subsidies for the best students
graduating from high schools in deprived areas (experiments showed that the best
students from deprived schools obtained low scores in entrance examinations, but were
able to perform very well during the academic year).

Then, just two weeks before the budget project was to be sent to Congress, the politi-
cal context changed. In the wake of a battle with the teachers’ union over budget allo-
cations linked to annual enrolment demands, as well as other political pressures, the
President was forced to replace me with a leading figure from the main political party of
the coalition. This change also forced the replacement of the Vice-Minister (in spite of his
excellent performance) by a member of another coalition party in order to keep the politi-
cal balance.

The new minister did not have enough time to defend the draft budget. During the
final week before the draft was sent to Congress, budget increases for education were
reduced from 10 to 7%. Most of the reductions were in the measures aimed at lengthen-
ing the daily schedule, provision of computers, incentives for good students graduating
from high school with low entrance scores, and research and doctoral programmes.

The policy design remained, but with insufficient funding. The budget that was finally
approved had the right ‘headings’, even if the money was insufficient to implement the
objectives. In spite of the conflict with teachers that forced me out of office, the country
was headed in the right direction, even though the pace was still slow.

Thirty months later

Even though it may be several years before it will be known whether or not the policy
framework improved students’ achievements, there are positive signals in: group work
activities, extension of the daily schedule, teacher-training institutions, continuity of top
staff in the ministry, the appointment of leading political figures as ministers of education,
and increases in the State education budget.

An increasing number of schools are using group-learning activities. Over half of
school-based projects are focused on better ways to teach reading and writing. Textbooks
must be user-friendly and thought provoking (in accordance with the new calls for
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tender). Good teachers are sharing their best methods through an annual nationwide
contest. In 1996, the World Bank supervisory mission found group work activities in nearly
half of the schools visited, while no group activities had been detected in the early 1990s.
The CPEIP staff is monitoring experiments in some 200 schools in three regions, and
has prepared excellent learning guides.

There are several signs that teacher-training institutions will prepare future teachers
to use interesting, well-proven activities with their pupils, rather than “frontal’ teaching,
A nationwide meeting of some thirty teacher-training institutions held in 1996 agreed to
move in that direction. This decision will be supported through a fund enacted in the 1997
budget for innovative teacher-training projects (Chile, 1996). Furthermore, the head of
the experiments in active learning received the national prize for education in 1997.

The government has been adamant about the high priority of education. The Minister
of Education appointed in late-1994 is statesman and political leader, a former Minister
of Planning and Development and a former Minister of Finance. The minister appointed
in mid-1996 had been the Director of the Budget Office with whom the whole strategy
had been discussed during 1994. Both ministers have confirmed all top staff appointments
made in 1994 and explicitly maintained the policy framework. Also, the President of Chile
sent a message to Congress in May 1996 to expand the schedule from five to seven hours
per day. Last, but not least, teachers’ salaries have increased some 20% in real terms in
the 1994-97 period. Finally, even if the whole programme on doctoral training and research
has been shelved, several universities, now aware of the problem, are making serious efforts
to upgrade the training of their academic staff.

In summary, even if leaving office in September 1994 could be considered a per-
sonal failure, the evidence suggests that, in 1997, the country is still moving in the
direction defined in 1994. The combination of a minister with technical background,
being replaced by high-standing political figures with good managerial skills seems to be
an efficient procedure, as happens in team sports when the coach makes the right sub-
stitution of players.

Lessons learned in this process
and personal remarks

Even though the power of a minister of education is limited, the relevant information is
available, and therefore it is possible to define (or continue) a long-term educational pol-
icy. But the selection of a feasible strategy and its implementation require skills beyond
those of an educational planner.

My experience in office showed me that a minister has the power to bring people
together and to be heard. But, at the same time, it is important to remember that the audi-
ence must be fully convinced (by objective data and sound rationale) in order to bring
about changes, and there is no mechanical way of doing this. As a policy specialist, I was
able to convince people to move the system in the direction agreed upon by the com-
munity of policy specialists, in spite of all the constraints and pressures. However, I
was not able to persuade teachers’ unions to be flexible about staff reallocation. More
political talent and leverage would have been required to get the enthusiastic support
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of civil servants, union leaders and congressmen, all of whom have a veto power in shap-
ing educational policies.

Educational planners know little about the bargaining processes through which
laws are enacted, how the press will react to statements, how to answer on-the-spot
questions, or what union leaders’ real expectations are in the bargaining process. It takes
some time before you realize the true objectives of each of these actors, and those expec-
tations must be understood before advocacy and persuasion (or bargaining) can become
effective.

Given that the power of a minister resides within an advocacy role, the job becomes
a time-consuming exercise and it may be difficult to launch a serious change without enough
time (before taking office) to prepare the strategy in advance. Once in office, the minister’s
schedule must resolve the well-known tactical dilemma of shaping the right policies through
small task forces, on the one hand, and, on the other, building up support for those poli-
cies by discussing them with all parties concerned.

Spending US$1.5 billion according to complex legal norms was, in itself, a time-
consuming process, and each signature exposed the minister to the risk of being charged
with wrongdoing. In fact, to step down from the ministry without being accused of wrong-
doing was, in itself, a major accomplishment (and a great relief!).

Since there are so many relevant actors, the mass media becomes a powerful tool
to reach ministry officials in education and finance, civil servants, university leaders, schol-
ars, scientists, writers, artists, the mass media, members of congress, political leaders, teach-
ers’ union leaders, the private sector, and foreign experts with international banks. The
key messages should be carefully transformed into social images that people can under-
stand and link to their personal day-to-day life. The mass media are now highly impor-
tant and, even if a consensus were reached among the many players, additional support
would still be needed from overall government policy and the national context. Even if
the policy design is not implemented, just generating the basic information will produce
change. Chile is now well aware of the poor quality of university faculty and the need to
increase research activity.

Designing new policies requires the minister’s personal involvement and continuous
follow-up and attention. Top officials have a veto power, are often influenced by their
political backing, and cannot be pressed too hard. In a best-case scenario, a minister is like
a physician, knowing exactly what ails the patient and what to prescribe, but having to
argue with the patient, the relatives and friends before the patient agrees to undergo the
treatment.

In summary, a minister of education must make a number of decisions that always
generate social reactions (sometimes from groups trying to manipulate the minister’s
power for their own benefit). Thus, it is one thing to know what social policy decisions
should be made in a given political context and what will be the reactions, and another
thing entirely to operate effectively within the political context itself. This second dimen-
sion of the job requires skills that only a few technically oriented professionals may be
willing to master (or even willing to try). The president/coach must take the decision
about the right minister/player—technically or politically oriented—to use at each
stage of the game.
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Note

1. I'would like to acknowledge comments and suggestions on the draft of this document by:
P. Cariola, H. Martinez, ].C. Tedesco, J. Hallak, N. McGinn, B. McMeekin and H. Fritzsche.
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SENEGAL:

DEFINING AND IMPLEMENTING

PRIORITIES IN

THE EDUCATION SECTOR

Mamadou Ndovye

The definition and formulation of priorities for the education sector or, in more overall
terms, for educational policy-making in Africa raise many questions which have yet to be
analyzed. From the political standpoint, educational priorities are the outcome of national
development choices made by the State at the cultural, economic and social levels—choices
prompted by, and aimed at, the type of citizen and the blueprint for society which it is
intended to promote. In practice, the process of defining priorities is far more complex,
involving the often contradictory interplay of a host of national and international forces
and factors operating within and outside the education system. The dynamics of imple-
menting these priorities are all the more uncertain in that the crisis affecting education sys-
tems, hinging on the other crises which the State and society are undergoing, renders even
more uncertain the identification of the sources of and mechanisms for determining edu-
cation policies and, a fortiori, the measurement of their impact. For, we frequently observe
astonishingly high coefficients of efficacy being assigned to forces and factors apparently
negligible in a less fragile context

This is why the study of individual cases appears particularly profitable as an ini-
tial approach to the analysis of specific features in time and space. This may result in a

Original language: French

Mamadou Ndoye (Senegal)

Currently Minister with Special Responsibility for Basic Education and National Languages. He
has had extensive experience both of teaching and research. After serving as inspector of educa-
tion and head of the educational district of Dakar, he became researcher-trainer at the Institut national
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process of learning in which the knowledge gained may serve as a basis for subsequent
attempts at building models and typologies.

Defining education sector priorities in Senegal

In the Senegalese Government’s current sectoral policy announcement, three priorities

have been laid down:

* broadening access to basic education (elementary instruction and literacy) by giving
special prominence to efforts to counter disparities between the sexes and between
urban and rural environments—which in turn entails giving priority to the enrol-
ment of girls and of children in rural areas;

* improving the quality of educational supply in order to enhance the efficiency of the
system, while strengthening the relevance of courses within the framework of an
educational reform geared to endogenous development requirements, and the need to
promote an African socio-cultural identity; and

* strengthening national capacities for planning and managing the quantitative devel-
opment of education at both central and decentralized levels.

In order to understand the process which led to these major choices, it will be helpful to
go back in time to at least January-February 1981, the period when the Etats généraux de
Péducation et de la formation (States-General of Education and Training—EGEF) were
organized. The 1980-81 academic year had been marked by a serious crisis punctuated
by repeated strikes on the part of the teachers’ union, which was demanding, in addition
to its pay claims, a radical reform of the education system. Denouncing alike the élitist
nature of the education system, the poor levels of performance and its exogenous orien-
tation, the union’s action focused on demands to build a new education system, one that
was democratic, national and for the people.

In contrast to his predecessor, the new President of the Republic, who had just taken
office in January 1981, opted, as one of his first acts following his appointment, to
settle the crisis by setting up a forum for national dialogue in the form of the EGEF, to
which he strongly committed the government. The outcome of this national debate
was a set of conclusions, hammered out by consensus, which linked the different aspects
of the diagnosis with specific demands and proposals for change, and that can be summed
up in four points:

1. Less than half of the number of school-age children could, in fact, attend school due
to the inadequate capacity to cater for them (lack of classes and teachers); it was
therefore essential to earmark more budgetary and extrabudgetary resources for
schooling, to reduce educational costs and to manage existing resources more effi-
ciently, and to democratize access with the aim of achieving elementary schooling
for all within a period of ten years.

2. The educational model which still prevailed was, essentially, a legacy of coloniza-
tion: it had not resulted from society’s internal development, but was imposed from
outside. It was thus oriented to the outside world, unsuited to the realities, needs and
aspirations of a country that had become independent and was searching for an
endogenous form of development. The final structure of education must be achieved
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through the reform of educational content that will foster knowledge and enhance
the national heritage, promote African socio-cultural identity and develop large-scale
endogenous capacity for production, invention and creation, one that is rooted in
the people’s creative genius.

Educational performance levels are disappointing when measured by the massive
failure rates at school and in university examinations (for example, 80% of pupils
fail to make the transition from primary to middle secondary level, and repetition
and drop-out rates remain high). The deterioration of material and educational con-
ditions (over-large classes, shortage of teaching materials, inadequate initial and
in-service training of staff and a decline in supervisory staff provision), the loss of
motivation among those concerned (teachers, pupils, parents) when confronted by
the loss of meaning of academic instruction, and the lack of opportunities for diploma-
holders have all in turn been blamed as the main factors in this poor level of achieve-
ment. The solutions advocated are targeted on: (i) the renewal of teaching meth-
ods so as to ensure that instruction is centred more effectively upon the learner; (ii) the
redesigning of curricula in order to associate more closely instruction and produc-
tive processes on the one hand and, on the other, schooling and the local context;
(iii) the improvement of the learning environment in terms of school textbooks
and teaching aids that are locally produced; (iv) the lengthening and refocusing of
teacher training so as to ensure that teachers can meet the new demands of their
mission; and (v) the involvement of the local community as a source of mobilizing
new resources for schools and schooling.

Educational management procedures are both ineffectual and inefficient in terms of
cost-effectiveness choices, of co-ordination and synergy of the measures taken, of
communication and participation (transparency and involvement of the actors), and
of methods and techniques (rationality and optimal achievement). This is reflected
in the poor use of the scarce equipment and resources (educational, institutional and
human) that do exist, in duplication and in wastage, as well as in the failure to
turn to account the resources that are available and can be mobilized locally. In order
to correct this situation, it is essential to place the entire education and training sys-
tem under the supervision of a single minister, to apportion the use of resources more
effectively between the different levels and different categories of education (formal,
non-formal), to develop a participatory approach that involves both actors and part-
ners in the business of educational management, and to create a national fund for
education which would centralize the financial and material contributions of all sec-
tors of society, including that of businesses.

The 1981 EGEF forum thus constituted a key event, allowing the country’s different
sectors (the government, teachers’ unions, academic institutions, parents, religious author-
ities, the private sector and various associations functioning in civil society) to make
their voices heard, to consult one another and to reach a consensus in the spheres of crit-
ical analysis and forward thinking concerning education.

The EGEF laid down the main tasks of the National Commission of Educational

Reform (Commission nationale de réforme de I'éducation—CNREF)—technically respon-
sible for giving operational effect to the conclusions reached—which carried out its
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mission from 1981 to 1984, when it submitted the outcomes of its work. Likewise, the
current law governing national education voted by the National Assembly in 1991, which
constitutes the frame of reference for educational policy-making (Law 91-22), derives from
the dynamics and likely future trends identified by the EGEF and worked out in greater
detail by the CNREF.

Furthermore, it may fairly be said that the EGEF constituted the contractual basis
which links the State with civil society and binds together the different components thereof,
in so far as government representation and the future of Senegalese education are con-
cerned. That is why the other major events which followed it (National Symposium on
Literacy and Non-formal Education in 1993, Symposium on Basic Education in 1995,
Forum on the School Enrolment of Girls and EGEF evaluation session in 1996) extended
the participatory approach (consultation and consensus between the State and civil
society) in the matter of defining sub-sector priorities:

* acceleration of access to basic education by a 5% annual increase;

* increase in the rate of enrolment of girls;

* priority focus on girls and women in literacy training (15-35 age group);

* focusing of literacy programmes on disadvantaged regions (those with an illiteracy rate
exceeding the national average);

* overhaul of basic education curricula in order to ensure the complementarity of for-
mal and non-formal schooling; and

* introduction of national languages into formal schooling.

However, looking beyond these major national consultations and the political choices

to which they lead, consideration should be given to the influence exerted by actors

operating on another level in the priority-defining process.

The translation of general policies into plans of action, programmes and projects
makes it necessary in particular to bring into play the technical dimension, and to take
into account the partners involved in international and bilateral co-operation.

At the technical level, experts from the Ministries of Education, the Economy, Finance
and Planning, as well as researchers and consultants, have been called upon to convert the
priorities defined at the political level into operational terms.

In the light of their analysis of the education system’s performance levels and poten-
tial, they assessed the feasibility of the options adopted, and frequently gave these a more
realistic dimension in planning terms. For example, the general provision of ten-year school-
ing, a target called for by the EGEF and accepted by the government, was reflected in the
current (eleventh) human resources development programme by an annual increase in the
school enrolment of 1.4%—at which rate it would take forty years to achieve the target.

In relation to the desired qualitative breakthrough, the technical orientation of the
reform has led to programmes and approaches that are geared essentially to new teach-
ing methods:
® objective-based curricula in place of contents-based curricula;

* ‘pupil-centred’ methods of learning in place of the traditional ‘teacher-centred’ or ‘didac-
tic’ methods; and

* initial training for teachers in new curricula and educational methods, with a respon-
sive approach to technology and partnership with the local community.
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The cultural, political and social goals of the reform have been accorded little place.

To a greater or lesser extent, these national technical measures have interacted with
the action of partners engaged in the process of international and bilateral co-operation
initiated both in political dialogue at the government level and in the technical work car-
ried out by experts from the different ministries.

The statements of intent, or sectoral policy announcements, were negotiated bear-
ing in mind the main trends prevailing on the international scene (priority to basic edu-
cation, emphasis on the schooling of girls, focus on environmental and population issues,
the fight against poverty) and which correspond to the choices made by funding sources
in terms of criteria of eligibility. In view of the financial crisis which the government is cur-
rently experiencing, the level of the objectives to be attained is also determined by the
resources available, a factor which is itself largely contingent upon the degree of com-
mitment of the foreign-aid agencies to the education sector, and upon the possibilities
offered by agreements concluded with these agencies under structural adjustment pro-
grammes. For example, Senegal, despite the assistance it has received, experienced a drop
in its elementary-level enrolment rate from 58% to $54% between 1990 and 1994, due
essentially to the fact that the control of the total wage bill in the macro-economic re-
focusing operation made it impossible to recruit the number of teachers needed to maintain
the enrolment rate, much less to increase it. The decision to introduce double-session classes
and multiple-class teaching in order to offset the shortage of teachers resulted both from
this constraint and from the need to take into account the sectoral adjustment measures.

As regards the priority accorded to quality, this has been reflected in a strategy to pro-
vide schools with textbooks and to support teacher training in the language of instruction
(French) and in mathematics, using methods which reflect a significant foreign influence.

With regard to relevance, the two major projects which have been developed relate
to environmental education and population education, whereas the schemes aimed at
introducing national languages and productive work have remained at a standstill, due to
lack of support.

All'in all, it can be seen that the philosophies and interests which prevail in matters
of co-operation do in fact influence government decision making, and continue at other
levels to exert an even greater impact upon how plans, programmes and projects are
formulated, including the implementation and evaluation of activities.

This may also account for the discrepancy between the official priorities proclaimed
and those that are actually planned.

The dynamics of implementing measures
in relation to the various actors

As soon as work began on putting into practice the national consensus reached on pri-
orities concerning the development and renewal of the education system, it was beset by
other problems.

Let us consider the first priority that has been assigned to broadening access to
education.

As regards speeding up school enrolment at the primary level, all sectors are agreed
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on the need rapidly to make a reality the right of everyone to education, on the objective
itself and on the time-frame for achieving it. However, differences arise when it comes to
identifying the resources required and ways and means of mobilizing them. The recruit-
ment of educational volunteers is a particularly revealing instance of such contradic-
tions.

Once we had established the impossibility of achieving the school enrolment objec-
tives using the conventional model and with the resources available, we appealed in 1995
to the generosity of numerous unemployed young graduates and to their willingness to
serve a cause of national development, namely education. The aim of the scheme was to
recruit 1,200 educational volunteers a year for a two-year period of civic service, renew-
able once only, hence for a maximum of four years. Nearly 32,000 young candidates
applied to sit the competitive recruitment examination; of these, 1,200 were effectively
selected, trained and appointed in 1995, 1996 and 1997, making 3,600 in all, with a
monthly grant which may be estimated at one-third of a teacher’s average salary.

Whereas between 1990 and 1994 the school enrolment rate had dropped—as stated
above—from 58 to 54%, the scheme enabled the decline to be checked in 1995, and the
trend to be even reversed, with the enrolment rate rising from 54 to 57% (1995), then
from 57 to 60% (1996) and to 63—64% (estimated) in 1997.

However, despite the generally warm welcome given to the scheme by public opin-
ion, the teachers’ unions were fiercely opposed to it. Their criticisms were based essentially
on corporatist concerns, and were levelled at what was considered to be:
® an attack upon the dignity and merits of the teaching profession;
¢ an undermining of the employment situation in education;

* alowering of the level of qualification of teaching staff;

® an exploitation of the ‘distress’ felt by unemployed young graduates; and

e a‘Sword of Damocles’ suspended over the teachers’ trade union movement in the event
of strike action.

Several political parties supported the unions’ positions through public statements, in par-

ticular when they proposed as an alternative solution to recruiting volunteers ‘the reduc-

tion of the government’s rate of expenditure’, which, in their view, would release ample

resources to appoint teachers in sufficient numbers.
After vain attempts to reach an agreement with the trade union organizations, we
resorted to the arbitration of public opinion through a considerable number of discussions
in the media which gave a full hearing to the unions, parents of schoolchildren and edu-
cational experts.
We also invited the partners within the education system to evaluate the scheme and
to share results at the national and local levels. The different stages in the negotiations with
the unions enabled the context justifying the scheme, the project’s goals and its strategy to
be further clarified, while the results were disseminated through an ongoing and constantly
developing information campaign.
The following conclusions emerged:

e the volunteers’ level of qualifications could not be questioned: the majority of them
had obtained a higher academic standard than the average level of serving teachers
(83% held the second-level baccalauréat or a higher diploma), they had passed more
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or less the same length of time in training for the profession as graduates of teacher-
training establishments, and had markedly better professional examination results (cer-
tificat d’aptitude pédagogique, or teacher-training certificate);

* the integration of the volunteers into the network had been successfully achieved, both
at local community level and in the teaching teams; and

¢ the volunteers had contributed effectively to raising the school enrolment rate and to
improving the quality of instruction (according to the testimony of school principals
and school inspectors).

This whole process, and the results it yielded, served to attenuate the virulence of trade
union criticisms and enabled the scheme to be pursued. At present, some unions support
it, others maintain their opposition as a matter of principle, while all are concerned about
what will become of the volunteers who have completed their service. The parents’ asso-
ciations, the media and the education system’s administrators have all played a con-
structive role in the transformation of attitudes towards the project.

In more general terms, it may be noted that the teachers’ trade union claims and
union action exert a considerable impact upon the manner in which priorities are imple-
mented, and sometimes compel the authorities to reconsider them. This depends largely
upon their capacity to exert social pressure on the government, and in particular to para-
lyze the school and university system, as well as upon how public opinion perceives their
specific arguments in support of their interests.

A second interesting example concerns the improvement of the quality and relevance
of education.

In order to adopt an overall approach to the issue, we chose to tackle it through an
overhaul of curricula. Opting for a broadly participatory process of formulation involv-
ing the other government ministries, the various actors and institutions in the education
system and the grassroots communities, we entrusted responsibility for co-ordination to
a resource person outside the Ministry of National Education.

The process was a particularly lengthy and difficult one as a result of disparities in
the level of knowledge of the system and, above all, of differences of interest between
groups and institutions. The negotiations conducted, and the powerful pressures brought
to bear, made it possible to take the measure of certain obstacles:

* the scale of the conflicts which arose in regard to spheres of competence between the
system’s administrative structures when they are called upon to collaborate in order
to undertake together a joint project (rivalry in claims for legitimacy or hierarchical
authority; constant challenging of working bases and existing agreements; numerous
preliminary, and paralyzing, formalities; manoeuvres designed to appropriate a par-
ticular element, etc.);

e the timid participation of researchers and research institutes, whose concerns and moti-
vation appear remote from programmes and projects geared to action within the edu-
cation system, both at the level of support in decision taking and at the operational level;

¢ the lack of interest shown by political parties in these processes and in the bodies engaged
in reflection and policy formulation at this level which they regard, mistakenly, as purely
technical; and

¢ the lack of understanding and solidarity of certain ministries, which do not properly
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comprehend their role in the formulation and implementation of priorities in the edu-
cation sector, or to which they have little wish to contribute.
Countless contacts and negotiations and frequent recourse to arbitration were needed in
order to get the process moving again and, subsequently, to ensure follow-up in order to
prevent the development of obstructive attitudes.

Moreover, in the dynamics of implementation, unexpected people may intervene and
events occur which handicap efforts to reach priorities and carry out projects that are polit-
ically valid and technically well designed and set up. Protest strikes launched by sec-
ondary school pupils and university students exert powerful pressures which prevent the
priority given to basic education through substantial budget allocations from being respected.
Likewise, the strength of the social demand for education in towns and cities, and the means
available to them in order to obtain satisfaction, weaken the priority given to rural areas.

This type of pressure, which pushes to the fore the interests of specific groups,
usually exerts an impact on how day-to-day management issues are settled and
consequently determines whether or not the priorities defined are attained.

Some lessons that have been learned

The first lesson is that it is not enough to work everything out carefully at the scientific and
technical levels; the definition of education sector priorities must be seen as a lengthy, com-
plex and contradictory process, for it assumes that, in order to secure the broad social and
political acceptance and substantial support that are the sine qua non of success, there
have been a whole range of consultations at different levels and with groups which have
neither the same interests nor the same grasp and appreciation of the issues at stake. That
is why it is advisable:

* to ensure, through a participatory approach bringing into play all those involved in
the system as well as the various sectors of government and society, that the analysis
of the context, the objectives, the priorities and the implementation strategy are broadly
shared, so that the national policy ultimately defined is based sufficiently firmly on con-
sensus to enjoy decisive political and grassroots support;

* to call in supporting expertise enabling all this to be translated into plans, programmes
and projects that have sound foundations at the scientific and technical levels; and

* to engage in frank exchanges with the partners involved in international and bilat-
eral co-operation, giving prominence to the national requirements and processes which
need to be supported and to the key points relevant to such support.

In the dynamics of implementation, the time factor is paramount. Priorities are achieved

over a period of time, and consequently require that options be maintained in the medium

and/or long term so that their real impact can be measured. In other words, it is essential
to avoid hesitation and backtracking at the political level as soon as obstacles and protests
materialize, at the same time taking care to develop communications with all the influ-
ential sectors.

Despite pressures of all kinds, it is vital to ensure that the settlement of routine man-
agement issues is consistent with the priorities defined; otherwise, these will soon lose all
substance in practice.
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The understanding and support of the government, and in particular of the ministry
responsible for finance and planning, must be constantly sought; this means that they should
be involved in all stages of the work of preparation, implementation and evaluation.

The availability of research-centred facilities that are sufficiently well equipped to
ensure good understanding and use of the basic data, both qualitative and quantitative,
as well as systems for strategic planning and monitoring of how these evolve, constitute a
key resource for decision taking and guidance in matters of priority formulation and imple-
mentation.

Finally, communication, considered in terms of receptivity, information and expla-
nation, must be an ongoing process, based both on the mass media and on the other chan-
nels of communication and dialogue, such as meetings, seminars, symposia and conferences.

Prospects, vol. XX VII, no. 4, December 1997



MOZAMBIQUE:

SOME CONSIDERATIONS

ON EDUCATIONAL RESEARCH,

POLICY FORMULATION AND

DECISION MAKING

Zeferino Martins

Introduction

Educational research is a matter of very recent interest in Mozambique. The first attempt
to survey what was being done in educational research and where was made in 1991 by
the National Institute for Education Development (INDE). More than one hundred
researchers, planners, administrators, educators and professors representing national, inter-
national and foreign institutions participated in a seminar which aimed at disseminating
research results and promoting exchanges between projects sponsored by various organ-
izations (Martins, 1994). Approximately forty papers covering a wide range of topics
(education and health, child survival, educational technology, bilingual education, school
effectiveness, curriculum and teacher training, history of education, educational planning,
socio-cultural studies, educational wastage and instructional problems in primary grades)
were presented and discussed.!
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In Mozambique, INDE is by far the major producer of educational research. Research
conducted at INDE is basic and applied. At the Ministry of Education, within the Planning
Directorate, some operational research is conducted. There is also some research done by
universities, such as the Pedagogical University? and Eduardo Mondlane University.
Another source of research which cannot be neglected is the bulk of education sector
studies extensively used by funding and technical assistance agencies for identifying and
justifying their aid interventions in Mozambique. These are generally commissioned or
conducted by external agencies. Although the contribution of private agencies in educa-
tional research is very limited, on an individual basis many researchers are being contracted
for studies and consultancies—mainly by external agencies.

Since the development of educational research is recent in Mozambique, the appli-
cation of its results to decision making is an even more recent practice. Palme considers
that the weak autonomy of education as a social field probably partially explains the rela-
tively weak impact of research results produced within the INDE capacity-building pro-
gramme (Palme et al., 1996).

Priorities of the Mozambican Ministry of
Education programme

There are three priorities’ concerning education in the Five-Year Government Plan
(Mozambican Council of Ministers, 1995). First is the expansion of the school network.
Having lost half of the school network during the war (1982-1992), there is an urgent
need for school rehabilitation and reconstruction. Basic education is an area of high pri-
ority. The second priority is the improvement of educational quality. The government rec-
ognizes that while expansion is of the utmost importance, a number of strategic and cost-
effective inputs have to be allocated for qualitative issues. The third priority is the issue of
capacity-building in strategic planning and management, including educational research
for policy formulation and decision making.

The first priority identified in the Five-Year Government Plan is a result of collective
consciousness about the dramatic destruction caused by the war to the school network.
Over 3,400 schools were either destroyed or closed down—approximately 58% of the
lower primary school network—and over 1.3 million pupils were affected in the period
between 1983 and 1991 (Nhavoto & Martins, 1994). School rehabilitation and con-
struction is therefore a key priority in the plan.

There are several reasons why we prioritized the issue of improving the quality of
education. First, the number of hours per pupil per year had decreased by 30% (from 850
to 595 hours) as a result of a dramatic increase in demand for education in the urban
centres—a consequence of the large influx of people from rural areas. All lower primary
schools in the major urban centres had to run three shifts instead of the two originally
planned.

Secondly, parents (mainly in the major urban areas), religious groups and civil
society at large, were complaining through the media that the quality of education was
declining. Analysis and comparison showed that annual promotion rates were either declin-
ing or stationary. Martins (1992) showed that promotion rates were not only low—merely
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7.7% of those pupils enrolling in grade 1 completed grade § without repeating—but
varied widely between and within provinces and by sex.

Thirdly, there was the evidence produced by INDE research. An evaluation of pri-
mary school textbooks between 1990 and 1992, which included some classroom inter-
action studies, revealed that pupils spent the largest amount of their time listening to the
teacher. Second in rank was the activity of waiting—waiting for the lesson to start, wait-
ing for other pupils to complete exercises, waiting for the teacher to finish writing on the
blackboard, etc. Third in rank was the activity of copying written materials. The conclu-
sion drawn from this study is that there was extremely little room for active/creative pupil
participation in the classroom (Palme, 1993; Hyltenstam & Stroud, 1993; Popov, Torcida
& Janudrio, 1994). Other evidence derived from research that boosted the ministry’s
awareness about qualitative issues in basic education was the assessment study which
showed that pupils do not master the desired learning competencies of the primary school
curriculum and that the efficiency measured in terms of promotion rates was optimistic.
In reality, pupils have less knowledge than what annual statistics reveal and lack basic
skills in the core subjects of primary education (Popov, Torcida & Januario, 1994).

The third priority inscribed in the Government Plan is related to competence devel-
opment and capacity-building in strategic planning and management. Though it is true
that management capability should be increased at the central and local levels, there is
an external dimension in the pressure exerted on us. This is a national problem and an
issue of priority, but it is also increasingly a donor and multilateral concern. Their sector
studies tend to start by considering, as noted by Samoff, that education in Africa (at all
levels and in all forms) is in dire straits. Not only is there crisis, but national authorities
seem to be unable to deal with it effectively (Samoff, 1996). Yet education systems nearly
everywhere are managed poorly and administered inefficiently (ibid.). Internally this pri-
ority was identified and recommended by one of the eight technical commissions estab-
lished in 1992 by the Ministry of Education to thoroughly diagnose the sector. More
recently in the framework of the National Education Policy and the Strategic Plan for
Education, many Mozambicans are operationalizing the sub-programme on capacity-
building and competence development.

But the third priority also contains an element of capacity-building in educational
research for policy formulation and decision making. This has been a result of dialogue
between decision makers and indigenous researchers, through the Mozambican Educational
Research Group (MERG),* who acknowledged the fact that research is underfunded and
that the meagre funds available are provided by foreign and international agencies. MERG
also recognized that researchers work in isolation and research findings are rarely used for
policy formulation (Martins, 1994; Nhavoto & Martins, 1994).

In sum, the different priorities are a result of situation analyses, research and con-
sultation.

Examples of projects and programmes in the
strategic planning of Mozambican education

As was mentioned before, the three broad priorities of the Ministry of Education gave
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birth to several projects and programmes. These are detailed in the Mozambique Strategic
Plan for Education—a rolling plan that basically consists of a matrix of objectives, imple-
mentation strategies and resources.’ In what follows I will try to give examples of educa-
tional programmes and projects, with particular emphasis on situations which influenced
the decision-making process.

THE EDUCATION OF GIRLS

After the signature of the Rome Peace Agreement in 1992 between the Government of
Mozambique and RENAMO (the Mozambique National Resistance, a guerrilla move-
ment), consciousness on gender issues increased. Women’s associations, which mush-
roomed dramatically, the media and civil society have influenced the government’s deci-
sion to take affirmative action on the education of women and particularly that of the girl
child.® Additionally, for the donor community, gender sensitivity was an issue of great
importance in educational projects.

Research showed that girls repeated and dropped out more than boys. For example,
in Cabo Delgado, a northern province, only two out of a cohort of 1,000 girls com-
pleted grade 5 without repeating (Martins, 1992). In the predominantly rural northern
province of Nampula, 52% of the girls repeated lower primary in 1990, compared to 39%
of the boys. Drop-out rates are simply dramatic: while in grade 1 girls represented 43%
of the total number of pupils, they represented only 22% in grade 5 (Palme, 1992).

In view of the need to guarantee that gender is taken into consideration in its pro-
grammes and projects, the Ministry of Education has established a Gender Unit within
the National Directorate of Primary Education. In secondary schools, a fellowship pro-
gramme to increase access for and retention of girls has been established and since then,
the proportion of girls in upper secondary has been increasing.

Today the advantages of investing in the education of girls is part of the discourse
of decision makers, and research on gender is part of the agenda of educational research
institutions and universities.

TEXTBOOKS FOR ALL PRIMARY SCHOOL CHILDREN

During the 1996 and 1997 school years, the Ministry of Education decided to distribute
free textbooks to pupils in grades 1 and 2, and through a lending system to pupils in
grades 3 to 7. This meant providing books for over 1,700,000 pupils from grades 1 to 7.
Why should a poor country such as Mozambique embark on such an enterprise?

First, by visiting schools in rural areas to which people were returning from neigh-
bouring countries after the war, we noticed that they had almost nothing. They had lost all
of their goods and were in the slow and difficult process of reconstructing their lives. It would
be unfair to ask those families to pay for textbooks. Additionally it was in our own interest
to have more children in school and we knew from past experience and research that many
children in rural areas dropped out because their parents were unable to pay for text-
books. Yet poverty was also striking in urban settlements. We found that instead of charg-
ing those very few who could pay, it would be better to provide free textbooks to all pupils.
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Secondly, research elsewhere has showed that textbooks are an important and cost-
effective input for pupils’ achievement (Heyneman, Jamison & Montenegro, 1984). Poor
countries have to judiciously choose a limited number of cost-effective inputs to improve
the quality of education.

Thirdly, the government has recognized that, at least in the first years of national
reconstruction and rehabilitation, textbooks for primary schools should be given
free to pupils. In the budget of the Ministry of Education there is a specific allocation
for textbook provision. Donors and the World Bank also provide some funds for
this scheme.

Opposition parties attack this programme because they anticipate its success and the
results, they fear, might play in favour of the party in government (FRELIMO) in the 1999
multiparty general elections.

Nevertheless, pupils, parents, teachers, communities, educational officers at the dis-
trict level and community leaders are happy with the system and I am sure that in the near
future there will be an improvement in student achievement.

Relationships with different social actors

Education is one of those fields where everybody has a say; it is every citizen’s concern.
The politics and goals of education can be found in the laws of 1983 and 1992
(Mozambique. Assembleia da Republica, 1983; 1992).” Although these goals were estab-
lished under single party rule, their value is so universal that they are endorsed by other
political parties and, in practice, differences tend to be more of degree than of substance
(Nhavoto & Martins, 1994). In what follows I will try to elaborate on my relationships
with the mass media, political parties, educational researchers and teacher unions. These
are conflicting in some cases and collaborative in others.

Following the Rome Peace Accord in 1992, the multiparty elections of 1994 and
the establishment of the new government in the same year created the conditions for the
mushrooming of independent media in Mozambique. In my opinion, the media assumed
that their ‘independence’ meant being able to openly criticize the government. Their
task, as one of the editors of a radio station stated, is to report on the mistakes made by
the government, and in no way could they be used for propaganda. This posture of the
media, compounded by the fact that by virtue of its countless problems the education
sector is vulnerable, makes the relationship of decision makers and the media one of
distrust.

My relationship with political parties is obviously one of conflict and non-collabo-
ration. Some political parties try to impede the implementation of the Five-Year Government
Plan. For instance in Morrumbala,® I was informed that a particular party was discour-
aging rural communities from participating in the construction of primary schools. The
argument used was that the government had enough money to build schools or that
foreign non-governmental organizations had given enough money to the District Directorate
of Education and therefore the communities were being cheated (Martins, 1996).

As far as teacher unions are concerned, there is both criticism and collaboration. The
fact that salaries are low in the public sector as a whole makes the situation less difficult.
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The relatively weak membership of the Mozambique Teachers’ Union and the recogni-
tion that teacher conditions are poor have meant that the Ministry of Education itself has
become a sort of teachers’ union.

My relationship with educational researchers may differ from other countries. While
educational researchers in other countries are usually concentrated in faculties or depart-
ments of education in autonomous universities, in Mozambique the majority of educa-
tional researchers are working in an institute which is dependent on the Ministry of
Education. The budget and to a large extent the research agenda are determined by the
ministry. This situation minimizes conflicts. Nonetheless, the claims from researchers that
research results are not being used in decision making continues, just as the Ministry of
Education continues to claim that research results are not being disseminated in a timely
and adequate manner.

The relationship with the government is two-sided: when it comes to objectives and
strategies there is total agreement since the educational plan is part and parcel of the over-
all government plan. When it comes to funding there is no such easy agreement as we
are competing with other sectors for a limited amount of resources.

Improving links between political decisions
and technical inputs

Having been a director of a research institution, I tend to be more tolerant of the delays
by educational research centres in their presentation of results that aim to support deci-
sion making. But I also feel that sometimes research institutions are left out of many
day-to-day decisions. These are the inherent conflicts between the requirements of politics
for timeliness, relevance and self-protection and the requirements of research for elegance,
parsimony and objectivity.

I therefore recommend that directors of research centres and senior researchers should
be given the opportunity to present the results of completed and also ongoing research
to decision makers. The continuous interaction between educational researchers and deci-
sion makers is one of the ways through which research can have an indirect influence,
by entering into our consciousness and shaping our discussions about policy alterna-
tives.

My recent experience with the formulation of our Strategic Plan for Education, which
we opened for discussion with teachers, provincial educational officers, religious organi-
zations, trade and industrial associations, the Ministry of Planning and Finance, Central
Bank officers, university professors and educational researchers, allows me to conclude
that there is a lot to gain from the dialogue. Besides, I felt that all partners got a sense of
ownership and shared responsibility, which is fundamental if the social sustainability of
the Strategic Plan for Education is to be achieved.

Moreover, having a sound educational policy and strategic plan which had been
blessed by the civil society provided us with a fundamental instrument for negotiations
with both the government and donors. Besides, educational researchers, having partici-
pated in different phases of its preparation, will get value-added insights to reshape their
research agendas.
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In countries such as Mozambique which have recently moved from single to multi-
party systems, the formerly State-controlled media tend to be positioned in opposition
to the government. In this way the success stories of education are never told. Instead,
problems of low teacher salaries and conditions are exacerbated. A small and efficient
information unit within the ministry might help to present an improved and alternative
image of the ministry’s work. It could also diffuse research findings to an audience beyond
the researchers themselves.

Notes

1. Ibelieve that the 1990 World Conference on Education for All (Jomtien, Thailand) precipi-
tated the efforts towards capacity-building and competence development in educational
research. Of significance is the increasing demand for educational research to support and
respond to transformations in the education system in Mozambique.

2. Recently, with technical support from the International Institute for Educational Planning
(IIEP), this university introduced a masters degree course on educational planning. Many of
the research themes students select for theses are relevant to education in Mozambique.

3. These three priorities are in turn made up of several other entries. The identification of these
entries was undertaken by a steering committee in 1992 when the Ministry of Education began
the process of assembling the elements of a revised plan for the long-term development of
basic education, bringing together the initiatives of different social forces and establishing con-
tacts with a wide representation of communities and society. We held conferences and sem-
inars, during which policies, strategies and priorities were discussed. Technical commissions
were appointed to reflect upon the options and produce recommendations on the follow-
ing: structures and decentralization, training and capacity-building, teachers’ conditions, pro-
duction of educational materials, privatization, evaluation and examinations, non-formal edu-
cation, and curriculum design and development. These commissions were made up of
educationalists ranging from national directors to experts with a variety of specializations and
functions as well as colleagues from other sectors.

4. MERG was created in 1991 during a seminar on educational research in Mozambique. It
belongs to the Educational Research Network of Eastern and Southern Africa (ERNESA), a
sub-regional organization registered in Gaberone, Botswana.

5. Many donors are supportive of the Strategic Plan for Education, though they advise us to
exercise some caution with respect to programme’s complexity and ambitiousness relative to
capacity constraints.

6.  The reality was staggering: girls represented 42% of all pupils in lower primary (grades
1-5) in 1994; 39% of upper primary (grades 6-7); 39% of lower secondary (grades 8-10);
and 35% of upper secondary (grades 11-12). In the northern part of the country these per-
centages were only 38,29, 25 and 23%, respectively.

7. ltis stated that the education system must eradicate illiteracy in the adult population, estab-
lish a free, universal and compulsory seven-year education and train the cadres judged nec-
essary for the country’s socio-economic development (Mozambique. Assembleia da Republica,
1983; 1992). At the same time, equal access to education is to be given to all Mozambicans.

8.  Morrumbala is one of the districts of the Zambézia province most affected by war. Out of
the 344,289 displaced people from the whole Zambézia providence who have returned from
Malawi, 139,260 were from Morrumbala. This district (the most underdeveloped educa-
tionally) is in desperate need of primary schools.
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JORDAN:

THE DYNAMICS OF

EDUCATIONAL DECISION MAKING

Munther W. Masri

Introduction

Jordan is a small country with an area of less than 100,000 square kilometres, and a pop-
ulation of 4.5 million.

The school system in Jordan consists of three stages: pre-school education, basic edu-
cation and secondary education. Pre-school education in kindergartens is provided almost
exclusively by privately run institutions under the supervision of the Ministry of Education
(MOE). Basic education, which is compulsory by law, is free in government schools and
covers grades 1 to 10 for the 6-16 age group. Secondary education, on the other hand,
is not compulsory but is free in government schools and covers grades 11 and 12 for the
age group 16-18.

Despite the achievements in the quantitative aspects of the education system dur-
ing the past two decades, it became apparent in the mid-1980s that a major effort was
needed to develop and improve the qualitative aspects. A national conference on educa-
tional reform was held in September 1987, and a ten-year reform plan was formulated.
The implementation of the plan started in 1988 and addressed all of the components of
the education system, including curriculum and textbook development, educational tech-
nology, teacher education, school buildings, pre-school education, vocational education,
evaluation and examinations, legislation, educational management, educational research
and non-formal education.

Original language: English

Munther W. Masri (Jordan)

Minister of Education and Higher Education. B.Sc. and M.Sc. in electrical engineering; B.Sc. in math-
ematics and Ph.D. in technical education, all from British universities. Former president of the
National Centre for Human Resources Development, secretary-general of the Ministry of Education,
director-general of the Vocational Training Corporation, and director and chief engineer of an elec-
trical enterprise. Author or co-author of more than thirty books on electrical technology, technical
education and development.
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After ten years, the educational reform plan can be said to have achieved many, but
not all, of its objectives. As Secretary-General of the MOE from 1988 to 1995, the writer
of this article participated in the launching and implementation of the plan, with all of
its obstacles, frustrations, surprises and successes. As Minister of Education since February
1996, the writer has also been involved in the implementation of the reform plan at a
different level of responsibility. The following are descriptions of the major educational
issues that were identified and given priority during the past two years either as a contin-
uation of the reform plan, or because such issues had not been sufficiently emphasized
by the plan.

Capacity-building

Educational objectives cannot be realized successfully without the ability to efficiently run
and administer the various activities of the education system. Between the ideals of objec-
tives and the realities of application much can be lost due to the lack of potential and capac-
ity to provide the necessary administrative structures. Educational reforms frequently fall
short of even modest expectations because such reforms overestimate the capacity for
implementation or do not sufficiently emphasize capacity-building to manage the various
aspects involved, including hardware, software and human inputs.

Capacity-building is one of the components of educational reform in Jordan.
Nevertheless, it is felt that the achievements related to capacity-building have not matched
the achievements in other aspects of the reform plan. Education systems tend to be con-
servative, and a good proportion of teachers and educationists resist change. To minimize
such resistance, efforts have been exerted to involve teachers, parents and the community
at large in the dynamics of change at all stages.

During the past few years, several developments have been introduced and measures
undertaken in support of capacity-building in the ministry. Such developments, which still
need enhancement and follow-up, include the following.

* Entrusting the school with more authority and responsibilities, including authority
over financial expenditure.

* Widening the base of decentralization, giving more autonomy to regional (local) direc-
torates of education. Care is being taken to ensure that decentralization permeates
all managerial levels, including upper (central or headquarters), middle (regional or
local) and lower (school) levels of management.

* Updating many of the by-laws and regulations that provide the legislative umbrella for
major educational activities.

* Introducing major structural changes, both quantitative and qualitative.

* Improving the system of in-service training of teachers and other MOE staff, in co-
operation with universities.

* Enhancing the role of units responsible for administrative development and inspection.

* Improving the system of recruitment and selection for leadership posts at central,
regional and school levels.

* Developing an educational management information system (EMIS) with the fol-
lowing main functions: (i) efficiently utilizing information at the central and regional
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levels through the integration of headquarters computer facilities and field directorates
in one network; (ii) creating a data clearinghouse at MOE headquarters as a support
tool for managerial and decision-making purposes; (iii) eliminating data inconsistency
and data redundancy in educational operations; (iv) improving performance at the cen-
tral and local levels; (v) setting up a comprehensive computer infrastructure capable
of assimilating new communication technologies and disseminating information on
a national basis; and (vi) improving the economics of the education system. One of the
major issues here is the emerging need for comprehensive in-service training programmes
for different categories of personnel, ranging from specific sophisticated skills pro-
grammes to simple orientation and technological literacy programmes.

The economics of education

The economics of education has two main aspects: the first is concerned with securing the
necessary material resources and funds from various public and non-public sources, and
the second is concerned with optimizing the utilization of whatever material resources and
funds are available in practice. Any reforms or developments in this field should target
both aspects.
In Jordan, expenditure on education is relatively high as judged by world standards.
This has reflected positively on the achievements of the education system. Nevertheless
such achievements have been manifested thus far in the quantitative, rather than the qual-
itative, aspects of education. Until fairly recently, educational policies have emphasized
the need for more funding and hence for more expenditure. The new policies emphasize
the diversification of funding sources and the better utilization of available human and
material resources, thereby requiring a raise in the efficiency and effectiveness of the whole
education system. Gone are the days when education was considered exclusively as a social
service. Education is looked upon as an investment that needs to be subjected to socio-
economic feasibility criteria that takes into consideration priorities, cost-benefit indicators,
efficiencies and selection from among various options and solutions, keeping in mind that
the learner is the focus and target of all educational activities.
Steps that have already been initiated in the economics of education include the
following.
¢ Raising the student/teacher ratio which currently stands at the low figure of 20:1. This
will be tackled mainly through avoiding unnecessary fragmentation of schools. In most
areas, schools of less than 200 students predominate. To avoid such fragmentation,
new school mapping plans and designs take into consideration raising the average size
and capacity of schools. Other measures to raise the student/teacher ratio include abid-
ing by the officially approved teacher load, avoiding classes of less than twenty-five
students, etc. It is hoped that by the year 2000, the student/teacher ratio can be raised
by at least 10%.
* Raising the level of employer involvement in vocational education and training ser-
vices. The main issue here is to utilize employers’ premises and production sites for the
implementation of some or most of the practical component of vocational and train-
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ing programmes. Most of the practical component of two types of vocational educa-
tion (nursing and hotel services) is already implemented in hospitals and hotels under
special arrangements and agreements with the relevant employers. On the other hand,
the apprenticeship system, which is common in Jordan for the preparation of skilled
workers in industrially oriented occupations, is encouraged to expand at the expense
of the school system whereby the school provides full facilities for practical training
for the preparation of such workers.

 Universalization of the comprehensive secondary school. The comprehensive school
has already been adopted in Jordan as the model for secondary education that caters
for 16- to 18-year olds. The comprehensive concept involves two major elements:
the first is curricular whereby all streams of education, whether academic or vocational,
share a common core curriculum that covers more than one-third of the educational
programme; and the second is structural whereby any one school contains as many
academic and vocational streams of secondary education as possible, taking into con-
sideration community needs. In addition to its social and educational benefits, the com-
prehensive school has the advantage of economizing in the costs related to instructional
materials, teacher training, administration and utilization of facilities.

e Parents’ contribution to schools. Education in Jordan is free in basic and secondary
public schools which accommodate about 85% of the school population. Nevertheless,
students pay a nominal contribution that ranges between US$5 and $10 annually,
which is utilized by the school for some activities. Poor students are partially or totally
exempt. The intention has been to raise such contributions by about 50%. Although
such an increase can be affected through ministerial decree, resistance from parents
and members of parliament has so far hindered efforts to go ahead. A campaign is
needed to convince the public of the benefits of raising parents’ contribution, with
assurances that the umbrella of exemptions for the needy and the poor can even be
widened and made more efficient.

¢ Educational technologies. Educational technologies vary greatly in effectiveness and
cost. Modern technologies are frequently a financial burden on educational budgets.
Computers, modern communication systems, special educational broadcasting and
television services, simulations, etc. contrast sharply with simple traditional audio-
visual aids. A rational approach to the economics of education in the field of educa-
tional technologies is under development in Jordan, taking into consideration such fac-
tors as options, educational priorities, cost-effective assessments, utilization factors,
coverage potential, maintenance capabilities, and even the irrational pressures of com-
mercialization. Learning resource centres and educational broadcasting and television
studios, as well as a centre for the production of laboratory equipment, facilities for
the production of audio-visual aids and maintenance depots have been established to
enable the MOE to produce a good part of the needed educational technologies.
Although substantial savings have already been realized, evaluation studies are
periodically needed to assess the cost-effectiveness of the whole approach to the educa-
tional technology issue, including the degree of involvement of the MOE and the pri-
vate sector in production activities.
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Pre-school education

Following the Education Law of 1988, pre-school education in Jordan was recognized as

a formal, albeit noncompulsory, educational cycle, spanning the age range 4-6. Nevertheless,

because of other educational priorities, such recognition has only recently translated

into plans for a major development in this field.

Pre-school education institutions (i.e. kindergartens) are almost exclusively owned
and run by private agencies, both profit and non-profit providers, including philanthropic
and voluntary organizations.

The development of pre-school education, which currently accommodates only about
one-quarter of the relevant age group, is one of the priorities of the Jordanian education sys-
tem. The relevance of early childhood development, the increasing activities of agencies involved
into the ‘rights of the child” and ‘rights of women” movements, and the provisions of the
education law referred to earlier, have all highlighted the need for a comprehensive plan to
develop pre-school education. The following are the major components of such a plan.

* Raising the percentage of children in kindergarten to 35% in a period of five years.

* Availing non-profit organizations, especially non-governmental organizations work-
ing in underprivileged areas and providing free or subsidized services, with MOE sup-
port and incentives to enable them to expand and improve their activities. Such gov-
ernment support is already being provided by funding the salaries of teachers in the
concerned institutions.

* Upgrading the criteria for licensing kindergartens. Such criteria usually define the spec-
ifications of the relevant facilities and services, including space, furniture, recreational
facilities, etc.

* Improving the quality of kindergarten staff, including teachers and senior administra-
tors, in conformity with the provisions of the 1988 Education Law which requires that
such staff have university-level qualifications. In-service training is another activity that
needs to be emphasized to upgrade the quality of kindergarten staff.

* Developing educational materials and teacher guides that cater to the educational and
recreational activities of kindergartens.

* Improving the supervisory services provided by the MOE to kindergartens, by pro-
moting the services of qualified and well-trained supervisors (inspectors).

It is the intention to draw up a national strategy for pre-school education in Jordan to

define the framework and outline of the development of such education. To help draw up

such a strategy, a comprehensive study has been undertaken with the objective of sur-
veying and evaluating existing pre-school facilities and services. In addition to the MOE,

UNICEF as well as private and voluntary agencies are involved in this effort. A national

steering committee headed by the Minister of Education is supervising its progress.

Special education

Education for special groups had not, until fairly recently, been given enough attention by
the Jordanian education system. This applies to the talented as well as to the slow learn-
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ers and those with special needs. Most efforts and activities in this field have been under-

taken by private, mainly voluntary and philanthropic, organizations. Only a fraction of

the target groups receive the necessary services and have access to the needed facilities.

Developments in this field are needed to cater for all of the relevant quantitative and qual-

itative dimensions. Here are the major areas to be tackled.

* The development of legislation that would provide the necessary legislative umbrella
for the work of the concerned public and private agencies. One major law has already
been enacted that activates and specifies the general principles incorporated in the
Constitution and in the Education Law regarding the right of some groups to special
education. The new law for the care of the handicapped defines the roles of the MOE
and the Ministry of Social Development, and emphasizes the right of the handicapped
to special educational, health and social services.

* The expansion of special services and facilities provided by the MOE in its schools,
utilizing the integrated approach to accommodate learners with special needs. Some
schools have already been provided with resource rooms and extra facilities to enable
them to provide special services for both slow and talented learners.

¢ Strengthening the links and promoting co-ordination between the MOE on the one
hand and other concerned government ministries (e.g. the Ministry of Social Development
and the Ministry of Health) and non-governmental organizations on the other. The
MOE already pays the salaries of teachers working in special education institutions
for the handicapped and the talented, which are run by non-governmental organiza-
tions that provide free or subsidized services.

* The development of special curricula and teaching materials for those with special
needs that would supplement or replace the ordinary ones.

* The review and development of relevant teacher-education programmes. This would
include pre-service and in-service programmes for specialized teachers as well as special
courses for mainstream teachers.

The above mentioned aspects and issues related to special education, as well as issues such

as funding, material resources, planning functions and organizational structures would,

when developed and institutionalized, form the basis for a national policy on special edu-
cation to be established with the full co-operation of and partnership between the gov-
ernment and non-governmental organizations.

Non-formal (adult) education

Formal education at the basic, secondary and higher levels has achieved reasonable stan-
dards in Jordan. The achievements in the field of non-formal and adult education do not
match the corresponding achievements in the field of formal education. Existing non-formal
education facilities and services are mostly of a scattered nature and modest quality, and
lack the necessary strategies and policies to develop a framework for development. Such
facilities and services include academic studies provided by ordinary schools and col-
leges to adults to enable them move up the educational ladder, vocational training courses
in a great variety of fields for the purpose of skill upgrading, administrative and manage-
rial courses of varying duration and content offered by public and private institutions, a
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wide spectrum of in-service training activities supported by or made available by employ-
ers to upgrade the capabilities of their staff, and literacy programmes for illiterate adults
who constitute about 10% of the age group over 15 years old.
Non-formal education is presently one of the priorities of the Jordanian education
system. The policies and strategies in this respect should mainly stem from the following
assumptions:
¢ Non-formal and adult education is an integral part of the concept of continuous and
life-long education;

¢ Non-formal and adult education is one of the essential requirements for sustainable
development; and

* Non-formal and adult education should contribute to bridging the educational, and
hence the socio-economic, gap between the various groups of society. Consequently,
the relevant services and facilities should be designed to have a greater impact on under-
privileged groups than on privileged ones. As a result, non-formal and adult education
can significantly contribute to the promotion of social equity and democracy.

The major issues that should be dealt with by the relevant policies and strategies include

funding resources and options, the roles of the private and public sectors, the type and

extent of links and channels with formal education, legislation, accreditation criteria

and teacher certification.

Because the private and voluntary sectors are the major providers of non-formal and
adult education, such sectors should be full partners in policy preparation, as well as in
any relevant organizational structures (boards, councils, etc.) that might be established to
undertake such functions as planning, promotion, evaluation, etc.

Examinations

The importance of examinations in education systems stems from the fact that they have
great influence not only on what we teach, but also on how we teach. This applies to
student evaluation techniques both at the school level as well as at the central level in the
case of general national examinations. In Jordan, there is only one general national exam-
ination, taken after the end of secondary education (after grade 12), and it is a prerequi-
site for all types and levels of higher education. The development of the examination
system has become one of the priorities of the education system in Jordan. The follow-
ing are the major components of such development, initiated in 1996.
¢ Establishing a National Board for General Examinations, with membership including
the MOE and other concerned government agencies as well as universities and the pri-
vate sector. The responsibilities of the board include the approval of policies and strate-
gies related to the ‘General Secondary Education Certificate Examination’ (GSECE).
This is intended to be a first step towards moving general examinations from under
the auspices of the MOE and placing them under a national umbrella.
¢ Enhancing the balanced approach to the abilities and skills that students should be tested
for in the GSECE. Such abilities and skills range between higher order mental skills and
simple cognitive skills. This would help to minimize the influence on evaluation out-
comes of non-educational factors and the socio-economic background of students.
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¢ Introducing a certain degree of flexibility to the general examination system, whereby
the student within a certain academic or vocational stream is free to choose from a
pool of subjects related to his stream, in addition to a few core subjects common to
students of all streams. Such flexibility is new to the examination system in Jordan.

* Disengaging the GSECE from secondary education. Until recently, the GSECE was a
prerequisite for ending secondary education successfully, even for employment pur-
poses. Now the GSECE is a prerequisite only for entrance into higher education, while
the secondary school certificate is sufficient for employment purposes.

* Eliminating all bottlenecks between vocational secondary education streams and higher
education, without jeopardizing standards. The main objective is to link higher edu-
cation to the actual abilities of the student and not to the type of secondary educa-
tion acquired.

Although all developments in the examination system were the outcome of extensive stud-

ies, discussions and debates in which a wide spectrum of concerned groups and agencies

were involved, some difficulties were encountered in its implementation. Students and par-
ents were uneasy and apprehensive about the new developments, fearing that they were
intended to regulate and rationalize entrance to universities. Extensive efforts were exerted
to explain the rationale behind the changes and to dispel fears through the utilization of
the mass media and the dissemination of written information to students and parents about
the new system—empbhasizing the fact that it is more democratic and of a higher standard.

Furthermore, some ministry staff at the upper- and middle-management levels had reser-

vations about some of the new developments, especially regarding the move to release gen-

eral examinations from the exclusive authority of the MOE. Seminars, meetings, explana-
tory notes and legislative tools were utilized to pave the way for implementation.

Vocational education and training

Vocational education and training (VET) aims to prepare young people for employment
at the basic occupational levels as skilled workers. VET starts after completion of basic
education at the age of sixteen, and has been for some time one of the priorities of the edu-
cation system. In the past few years, our motto has been ‘the vocationalization of gen-
eral (academic) education and the liberalization of vocational education’. The driving force
has been the democratization of the education system, some aspects of which include
the elimination, as much as possible, of barriers among the different streams and types
of general and vocational education, establishing horizontal and vertical channels among
the various types and levels of education, and striking a balance between individual and
community needs in VET programmes. Fortunately, most of the policies and measures
undertaken during the past few years have enjoyed support from various sectors, includ-
ing parents, educationists, economists and the media. The difficulties were mainly to be
found in the ability of the education system to cope with the various requirements for
implementation. The following are the major relevant policies and measures that are under
implementation at present.

¢ Increasing the duration of basic compulsory education from nine to ten years, to cover

the age range 6-16. Legislation has been adopted by parliament for this purpose.
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Introducing prevocational education (general vocational activities) as a compulsory
subject in all grades of basic education. The relevant activities were derived from the
fields of industry, business, agriculture, health and home economics.

Raising the percentage of students admitted in vocational streams after completing
basic education. The percentage currently stands now at 42% of the boys and 21%
of the girls in secondary education. The plan is to raise these percentages to 50% and
30% respectively.

Liberalizing VET programmes by incorporating a strong general education compo-
nent including physical sciences, social sciences and humanities.

Promoting the formal apprenticeship system for the preparation of skilled workers,
whereby the trainee spends part of his/her time at school for general and specialized
education as well as basic practical training, and the other part on the employer’s
premises for specialized practical training. Thousands of employers participate in the
system as partners in the preparation of skilled workers. It is worthwhile noting that
formal apprenticeship in Jordan is part of secondary education, and is referred to by
the Education Law as ‘applied secondary education’.

Eliminating bottlenecks and providing horizontal and vertical channels between the var-
ious types and levels of education to allow access and promote educational mobility.
Promoting the comprehensive school model in secondary education, by encouraging
the transformation of existing specialized academic or vocational secondary schools
into comprehensive secondary schools, and by adopting the comprehensive school
model for all newly built schools.

Prospects, vol. XX VII, no.4, December 1997



EGYPT: A STRATEGY FOR

EDUCATIONAL REFORM

Abmed Fathy Sorour

Prologue

According to H.G. Wells, there is a race going on between education and catastrophe.
Responsibility for education is a great risk and a heavy burden indeed. It requires hope
and faith, objectivity and determination, arduous planning and effective execution, together
with support and resources.

As a human endeavour, education is a multivariate process and a favourite subject
for discussion in society at large. In Egypt, as in all countries, there is a great debate on
what education is about, how it should be provided, how much should be allotted to it by
public and private funds, how to integrate modernity and authenticity, and how much
reform there should be without undermining traditions.

In the turmoil of such a debate, there exists a consensus that education can and should
do something to win the race and avert catastrophe. To do this, there must be change.

Approaches to change

In his study on pathways to change in education, Adrian Verspoor cited four strategies

for reform, namely:

1. Progressive innovation. This is a strategy aimed at implementing a number of suc-
cessive changes, each rather modest in itself, whose cumulative effect over time results
in a considerable change.
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2. Incremental expansion. This is a strategy geared towards the implementation of
ambitious innovations in a gradually increasing number of schools.

3. Discrete change. Here, a modest programme is implemented in a limited number of
schools, but does not include broader policy or overall objectives.

4. Permanent pilot. This is a strategy in which the result of an ambitious comprehensive
change programme has been found to be promising in its pilot phase, but has not
managed to mobilize the support and resources necessary for broader application.

Although our strategy was not exactly like any of these four, it tallies with one or more of

those dimensions. The strategy I adopted when I was Minister of Education can be described

as a ‘high certainty/high innovation strategy’. It was geared towards implementing ambi-
tious, comprehensive changes in successive waves of radical innovations.

It is axiomatic that any strategy for reform is a function of many variables, most
important among which, in my opinion, are the impact on the system, the limitations of
available resources, and the determination and perseverance of the leadership. In our case,
by the time I took over as Minister of Education (in November 1986), the overall image
of the educational arena was depressing.

In spite of the fact that there had been reform efforts, those efforts ended in modest
changes that acted as placebos, but never cured the agony. As portrayed by the mass media,
the situation looked gloomy. President Mubarak called for a radical break with unsuc-
cessful practices and a start to be made on a profound reform to cope with future needs.

Following a systems analysis approach, the initial step of our strategy was to diag-
nose the problems and impediments associated with the education system. Through national
and local conferences, committees and research work published in journals and pro-
ceedings, it was found out that the system suffered from many ills, most serious among
which were:

* The absence of a clear philosophy and national framework;

* The lack of adaptation to societal and market needs;

¢ Inadequacy of curricula and a low level of teacher preparation, especially concerning

primary school-teachers;

* Drawbacks in fulfilling the constitutional right of all children to have access to basic

education covering grades 1 to 9;

¢ Shortages in school buildings;

* The inadequacy of many existing buildings and in equipment; and

¢ Large numbers of illiterate people as a result of dropouts and a low level of basic

educational performance.

Priorities for implementation

Before defining our priorities for reform, we had to base them on accepted and reliable

principles to guide our work and which would act as the foundations for a strategic per-

spective. After consulting advisory committees, experienced advisors, and international

and national experiences available in the educational literature, we adopted the following

guidelines for our work:

1. Education is a national cause. Its development is a national project to which all
sectors should contribute.
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Democratic arenas, debates and the cross-fertilization of different opinions and ideas
are the best means for reaching balanced decisions.

Educational reform is an integrated system in which all components must have both
‘feed-forward’ and feedback in the light of the whole situation.

Reform ought to be consistent and supportive to the economy of the nation rather
than a burden on the shoulders of parents; hence, the benefit of the vast majority
of the people—and not just critics in ivory towers—is the main factor to be consid-
ered when defining priorities.

Educational reform ought to invest in and adapt the forthright recommendations of
researchers, field workers and global trends.

Teachers are the most influential agents for the success and sustainability of any edu-
cational reform.

Institutions, rather than individuals, are the places where crucial and sustainable
decisions for viable change take place.

Educational performance and efficiency ought to be in harmony and compatible
with the demands of the market-place for qualified manpower.

Developing a framework

In the light of the above guidelines, the following activities were undertaken so as to develop
a national framework for reform.

1.

A consultative committee. This committee (formed in December 1986) explored the
various options for reform in pre-university education. It issued recommendations
with regard to: the formulation of educational goals; democratization of education;
improving the quality of technical and vocational education; and the impact of the
educational experiments.

Local conferences. In each governate—all over Egypt—a conference was held to dis-
cuss anticipated changes required in order to reform education. Participants included
senior officials and teachers representing all levels and types of education in the gov-
ernate. Problems discussed included the condition and availability of school buildings,
illiteracy, drop outs, and the need for more teachers in certain areas. A special effort
was made with a view to ensuring the upholding of democratic ideals and to guaran-
teeing a strategy that would reflect the hopes, needs and aspirations of society at large.
Intellectual reform. A group of well-known intellectuals, scholars and leaders in dif-
ferent social, cultural and scientific areas were invited to a one-day seminar. The
function of the seminar was to highlight various problems and to identify the per-
ceptions of these influential figures regarding the intellectual climate of the existing
educational milieu, the problem of authenticity and modernity, democratization of
education, the financing of education and the role of far-sighted people in updat-
ing the curricula. There were discussions concerning the development of the intel-
lectual abilities of young people to prepare them for a futuristic climate of science
and technology. This affected teacher competence and professional development.
Issues of genuineness, social structure, national unity, cost, efficiency and account-
ability were also considered.
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A national conference

A national conference was held to expedite the process of developing an integrated strat-
egy. The conference was presided by the Egyptian President. All sectors of society were
represented, including leaders of political parties, former ministers of education, teachers’
syndicates, the Supreme Council of Universities, and senior officials from the Ministry of
Education and teacher-training colleges. Recommendations of previous conferences were
presented, as well as invited and contributed papers. The conference ended with specific
recommendations which were presented in a ‘Strategy for educational reform in Egypt’.
A five-year plan was drawn up based on the recommended strategy. The plan focused
on: (a) the general framework of the strategy; (b) implementation of projects for the Ministry
of Education; and (c) implementation of projects for higher education.
With respect to pre-university education, the priorities were specified in the fol-
lowing way:
1. Democratization of education;
2. Modernizing general education;
3. Expansion and updating of technical/vocational education; and
4. Improving capabilities of teachers’ pre-service and in-service preparation.
Each of these priorities was detailed in more specific tasks to be undertaken as described
below.

DEMOCRATIZATION

The tasks involved in giving priority to democratization were detailed as follows:

— All Egyptian 6-year old children ought to be enrolled in compulsory elementary schools
and must be retained there to continue basic education up to the end of the prepara-
tory (junior high) stage. Vocational curricula ought to be available for those who are
unable to continue the regular curricula of the ‘general’ preparatory school.

— To provide the school buildings required to accommodate all children and decrease
class over-crowding.

— To diminish the number of school shifts which may reduce the school day for many
children to about three hours.

- To educate illiterate adults and cut off the origins of illiteracy by ensuring proper and
suitable alternatives for low achievers and non-motivated children so as to prevent
dropping out.

— To combat private tutoring and encourage remedial classes, before or after the regu-
lar schedule.

— To search for more resources to finance education.

GENERAL EDUCATION

— To expand access of 4- to 6-year old children to kindergarten.
~ To establish new machinery, with a qualified staff for curriculum development
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capable of updating content and producing attractive textbooks for students,
accompanied by suitable teacher guides.

— To initiate computer literacy programmes in schools.

— To improve the mode of student evaluation.

- To strengthen the role of the General Certificate for Secondary Education (GCS).

~ To alternate the forms of education beyond the elementary stage.

TECHNICAL EDUCATION

— To update technical education programmes.

— To increase the number of five-year technical schools, adding new technical special-
izations.

~ To link technical education with relevant establishments in industry, agriculture and
business.

~ To maintain a balance in the flow of students moving from basic education to the sec-
ondary stage by orienting them towards industrial education, in accordance with the
needs of the country which already has a surplus of university graduates.

PROFESSIONAL TRAINING OF TEACHERS

~ To improve teacher preparation for all stages, especially for elementary and kinder-
garten teachers.

- To raise the standards of in-service training and to link teacher promotion to those
who have undergone further training and professional development.

Analysis

Priorities were usually formulated by ad hoc committees which filtered the recommen-
dations arriving from different sources. These in turn were submitted—as proposals—to
the Supreme Council of Pre-University Education, which supported and endorsed those
likely to have an immediate and real effect on the needs of ordinary citizens, those adher-
ing to the idea of equality of opportunities, and those which permitted the flow of students
to be channelled into suitable alternative forms of education.

Relationships with different social actors

During my ministerial term, and amid a spectrum of drastic changes and innovations
that were taking place, there were a lot of interactions, problems and conflicts. Interactions
were very intense with almost every sector in the arena. I had to draw attention, con-
vince, consult, raise funds, ask for donations to build and equip the schools, negotiate
with international and foreign agents to obtain scholarships and technical assistance, etc.
Meanwhile, there were problems of budgeting, recruiting teachers for specific subjects
and extra-curricular activities, and trying to launch computer-literacy programmes for the
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first time in our schools. I have to admit that I was interested in making education a cause
not only of every sector but of every citizen. Thus, I was always happy to learn about
the flow of favourable and unfavourable comments regarding that strategy. There were
conflicts with those who used to benefit from past privileges, especially private textbook
publishers and language schools, and illicit practices such as the subjective evaluation of
students’ classwork, home tutoring, cheating, the domination of foreign certificates
competing with the Egyptian GCS for university entrance, not to mention the hidden cur-
riculum and particular pressure groups.

The mass media coverage of education at that time amounted to four volumes com-
prising 1,307 press articles that had been written about my educational policy, including
interviews, commentaries, critiques, legal acts, mandates, complaints—and also praise.
The most debatable issue related to the re-organization of the basic stage to a 5-3 year
system instead of a 6-3 system. The proposal originally came from the People’s Assembly,
which I'accepted and put into action as a way of tackling a miserable situation where some
classrooms with only forty desks were accommodating 120 children for a three-hour
school-day. This surgical type of solution was accompanied by steps to increase the teach-
ing hours and the number of school weeks from twenty-five to thirty-two per year, so as
to have time to cover the same prescribed syllabi in the former six years of the elementary
cycle. Before decreeing this amendment, the issue was discussed with the teachers’ union,
deans of teacher-training schools, the Supreme Council of Universities, the National
Research Centre, representatives of political parties, and the education committee of the
ruling party. The majority were in favour of this act as an effective solution to securing
access of all 6-year old children to schooling, and to avoid dropping out, thus blocking
the main source of illiteracy.

What is striking—but which may not be altogether very surprising—is that some of
the advisors and committee members who appeared to support this act while I was in
office, subsequently changed their opinion and attacked it after I left.

It was my considered policy that the Educational Research Centre ought to act as
the ‘think tank’ for the ministry. Thus, I used to send my proposals to be discussed in the
centre so as to get a sort of ‘feed-forward’. When such a proposal had been applied in prac-
tice, I would again ask the centre to provide me with evaluative data as a ‘feedback’. The
MOE senior administrators are represented in the main councils in which proposed reforms
are filtered before decision making. I also initiated a supreme council for testing and
evaluation. In this council, the examination of papers for the Egyptian GCS are thoroughly
discussed and, in the light of scoring samples of each test paper, the council can suggest
modifications concerning the distribution of scores to each question. In this council senior
administrators of the of the testing department, examiners, senior media editors, parents’
association, educators and university seniors are represented. Once in a while, I used to
be invited by ‘opponent’ political parties to answer their questions or inquiries concern-
ing some innovations. Whether they accepted my rationale or not usually depended on
their political predisposition. I also initiated a ‘People Service Office’ in the ministry. Different
persons and personalities, especially members of parliament, used to deal with it for
public service related to schooling.
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Lessons learned

One learns a lot by being in charge of a ministry which serves about 13 million students,
about three-quarters of a million teachers and which deals with tens (one might say
tons) of acute problems. Lessons we have learned include the following.

Nothing improves education better than more education.

Piecemeal reforms are not worthwhile; in many cases they serve as a deceptive placebo
leaving the real problems to fester.

Reform requires courage, perseverance, sweat and tears.

Teachers are the most important factor in making any reform work, as long as they under-
stand and assimilate it, are convinced by it and—most importantly—benefit from it.
There are some people, regardless of their position, who are ‘yes’ people—sycophants.
They follow the easiest and simplest route to placate their master. These people should
be identified from the beginning and be considered as unreliable in the decision-
making process.

Stability is needed in structure, curricula and administrative rules and regulations. Thus,
reform should be institutionalized and any change should be tested for a certain num-
ber of years, regardless of the minister who is or who will be in charge. This stability
is particularly important for curricula and textbooks.

Democracy starts in the school. It must be ensured through the teaching/learning en-
vironment and the climate of interactions, through flexibility in the hierarchy of author-
ity, through decentralization in its broad and healthy practices (decentralization does
not mean simply moving authority from the ministry to the local education board).
More freedom and opportunity for appropriate decision making ought to be given
to schools, principals, teachers or students’ associations. This responsibility should be
associated with accountability.

Eradication of illiteracy is not an easy or simple task. It requires a national effort in
favour of comprehensive socio-economic development. Imperative needs should be
studied. Most fundamental for the individual is to earn one’s living and guarantee one’s
safety. Unless illiterates find that literacy helps them by satisfying these basic and real
needs, all such efforts will go astray.

Any meaningful reform must start with the remote and disadvantaged areas, and fol-
low a grassroots approach, beginning with elementary education.

Technical education is very important for developing countries. It must be promoted
through collaboration among the ministries of education, industry, agriculture and
commerce.

Reward and recognition are far better for sustaining the reform movement than
penalties.

Finally, a minister of education should not expect or plan that a full-scale reform shall

be implemented only during the time when he/she is in office. If there is a sincere will

that education will win the race against catastrophe, we should think of reform as a long-
term process and development as a continuous undertaking,
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ASIA: THE IMPACT OF

EDUCATIONAL RESEARCH

ON DECISION MAKING

Victor Ordosniez and Rupert Maclean

Introduction

In both developed and developing countries in Asia and the Pacific region, governments
and others involved with educational decision making are exploring innovative solutions,
including the re-engineering of their education systems, to address various key concerns.
These concerns include: the most cost-effective ways to expand access to education; ways
of improving equity, especially for women; increasing the relevance of education; upgrad-
ing the quality of education while at the same time maintaining the quantitative expan-
sion of education systems to cope with an increasing demand for their services; and
ways to enhance both the internal efficiency of education systems to ensure that limited
resources are put to the best use, and external efficiencies to ensure that the products
generated by the content and processes of an education system best satisfy economic
and social requirements.

Educational research has the potential to play an important role in policy formula-
tion and decision making' aimed at improving education and schooling, since it ‘is the tool
which enables policy makers to determine national educational needs, to assess new
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approaches to resolving issues, and to evaluate the effectiveness of policies and strate-
gies’ (Asian Development Bank, 1996, p. i). Yet decision makers remain sceptical about
the value of research in policy formulation and implementation.

Despite the important (some would say essential) potential contribution of educa-
tional research to decision making, many researchers complain that educational decision
makers pay insufficient attention to research findings. Policy makers and implementers, on
the other hand, argue that much of the available educational research is unintelligible and
lacking in relevance for educational decision-making purposes. Examples where educa-
tional research could usefully inform decision makers include monitoring the health of edu-
cational systems, investigating options for reform and change, evaluating intended and un-
intended outcomes of interventions, and the provision of assessment strategies which focus
on student learning rather than rank ordering which ignores the quality of learning.

Much has been written (see Husén & Kogan, 1984; Brown, 1994; Hallinan, 1996;
McGaw, 1996) which analyzes the relationship among educational decision making,
research and educational information. Some of this literature presents the views of researchers
and others who express a concern about the marginal attention given to research in pol-
icy formulation and educational decision making. Many (see Shavelson, 1988; Anderson
& Biddle, 1991; Harlen, 1996) provide suggestions as to what needs to be done to increase
the impact of research in this area.

Agencies such as the Asian Development Bank (1996), the Organisation for Economic
Co-operation and Development (1994; 1995; 1996) and UNESCO (Australian Council
for Educational Research & Asia-Pacific Centre of Educational Innovation for Development,
1996; International Bureau of Education & National Institute for Educational Research
of Japan, 1995) have also contributed to the debate on this topic, vigorously seeking path-
ways to improve the flow of information between the producers and consumers of edu-
cational research, and providing case studies to illustrate where this communication has
been successful.

It is also clear from the literature that due to radical and widespread changes occur-
ring in the use of information technologies, much more information is now more readily
available for policy makers to use as an input to the decision-making process. In some
ways this makes the decision-making process more difficult than it was when information
inputs were more testricted.

Relatively little literature exists which presents the opinions of decision makers—the
consumers of research—regarding the impact of educational research on the decision-
making process. The purpose of this article is to help correct this situation by presenting,
in the form of a case study, the views of a small group of senior educational decision mak-
ers from countries in the Asia-Pacific region on the possible link between educational
research and improved educational practice, and on what they believe can realistically
be done to improve the usefulness and influence of educational research on decision mak-
ing in education. The extent to which the views expressed here are more widely applica-
ble to other decision makers in the Asia-Pacific region remains to be tested.

As governments are the main providers of school education in the region, in this
article the empbhasis is on decision makers working in or for government, rather than those
in private enterprise.
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Different types of research:
different levels of decision making

When considering the relationship between research and decision making in education, it
is important to recognize that there are many different types of educational research. These
range from reviews of the research literature which present an overview of the research
done by others on a particular matter (such as on the influence of socio-economic status
or gender on educational outcomes) to sophisticated and detailed research studies which
examine a particular question in great depth (such as the impact of particular teaching
methods on the development of convergent vs. divergent thinking in a group of students).

Sometimes a particular body of research (such as that linking socio-economic back-
ground to educational outcomes) has had a profound and far-reaching influence on
public opinion and decision makers alike, so that the findings become part of the ‘taken
for granted’ reality as to how education and schooling systems function. In such cases it
is not generally possible to say that a particular research study influenced a particular pol-
icy, but the influence of research on policy and practice in a more general sense is there for
all to see.

Educational research may serve many different functions, besides informing those
who make educational decisions. Some academic research in universities, for example,
may be undertaken for no other reason than that it reflects the particular interests and
inquisitiveness of the researcher or researchers involved.

In addition, educational researchers work in very different types of work settings,
such as universities, research units in government departments and in independent or semi-
independent research units. With the growing popularity of ‘action research’ and the notion
of ‘the teacher as researcher’, educational practitioners in schools and teacher-training
institutions are also undertaking research, as an input to help improve their educational
practice. When this occurs the producers and consumers of research may in fact be one
and the same entity.

The motivations of these different groups of researchers can vary considerably.
For instance, independent researchers in universities tend to be much more critical in their
approach to research than those working as part of government research units.

Just as there are many different types of research and researchers, so there are many
different types (and levels) of decision makers. Decision makers include ministers of edu-
cation and other politicians who make policy decisions that may influence a whole edu-
cation system, as well as high-ranking civil servants who themselves assert a great deal
of decision-making influence when implementing the policy decisions of their political
masters. In addition, moves towards greater decentralization of education, the forging
of home-school links and the development of genuine ‘partnerships in education” has had
important implications for the decision-making process, with an increasing proportion of
decisions now being made at the community, school and classroom levels where, for
example, the decisions of classroom teachers on matters such as teaching methodologies can
have a profound influence on the educational outcomes of a particular group of children
in a particular setting.
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Opinions of decision makers on educational research

The data presented below was drawn from two main sources: first, the opinions of high-
ranking educational decision makers and administrators from nineteen countries in the
Asia-Pacific region whose views were recently surveyed, through open-ended questions,
by the authors when these officials attended a meeting in Bangkok organized by UNESCO
PROAP;? and, second, the views of the authors of this article, both of whom have ex-
perience as educational decision makers and researchers.

The decision makers were surveyed as a group and also interviewed individually; the
respondents were invited to present their views on a range of matters. These are discussed
under five main headings: (1) the influence of educational research on establishing prior-
ities for the educational sector in their country; (2) expectations regarding research and
decision making in education; (3) evidence regarding the overall impact of educational
research on the decision-making process in their country; (4) views on who should deter-
mine the research questions to be answered and who should do the research; and
(5) specific suggestions on how the relationship between researchers and decision makers
can be improved.

Despite the diverse nature of the countries surveyed with regard to such matters as
their level of economic development, the features of their education systems, socio-
cultural characteristics and the like, there was a surprisingly high level of agreement amongst
them regarding the views expressed. Respondents were assured that their responses would
be treated anonymously, with no individual respondent or country being identified in
the write up of the material collected without their prior approval.

RESEARCH AND EDUCATIONAL PRIORITIES

The chasm between academic research and administrators’ need for information upon which
to base policy and to set priority has been discussed in many places. But partly because the
academic community seems satisfied with the discovery of its own knowledge and is more
comfortable talking amongst its peers than with the rough and tumble world of government
and politics, it has never developed the skills and aggressiveness needed to capture the atten-
tion of bureaucrats and meaningfully channel their attention and priorities. As a result, media
blasts and politicians’ inquiries and outbursts focus the administrators’ attention to the issues
that are the most spoken about, whether or not they are the most fundamental.

Decision makers expressed their concern that many educational decisions are made
without enough attention being given to research. This occurs because politicians often
make decisions on the basis of prior experience and hunches, not on the basis of research.
One of the biggest weaknesses in most education systems is that there is no culture amongst
politicians of basing decision making on research. Research is important to help achieve
some continuity over time between successive governments, but this often does not hap-
pen—one difficulty being that many political parties and ministers want to push their
pet theories and ideas, generally based on political ideology rather than hard data (unless
the data is in accord with the ideology).
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There are other reasons why researchers and academic institutions often do not play
that significant of a role in influencing policy changes and day-to-day decisions in the min-
istry. When looking at how priorities are set and how energy is focused, there are many
other players on the scene competing more effectively than research for their share of atten-
tion. These include legislators, national and local government leaders, parent and teacher
associations, the media and decision makers at lower levels within the bureaucracy itself.

To explain the context of this reality, it must be remembered that senior adminis-
trators are more than mere armchair thinkers analyzing situations and evolving policy.
More often than not, especially in developing countries, the time for policy analysis and
re-formulation is a luxury, as the time and energy of administrators is more than taken up
by a perpetual series of crises and urgent problems to be solved (teacher or student strikes,
budget deficiencies, requests from politicians, conflicts within the bureaucracy, etc.). When
not tackling crises, administrators spend the rest of their available time seeing to it that the
system does not break down but keeps running reasonably well. This means endless meet-
ings with curriculum developers, superintendents, textbook publishers, public works offi-
cials and so on.

If researchers are to be influential in changing this situation, they need to identify and
address those matters which inhibit the use of their research by decision makers. Only in
this way are they likely to become more influential in the educational decision-making
process. In those areas where the views of decision makers are justified, researchers will
need to change their approaches, while in other areas it may be a matter of researchers
better communicating with the decision makers to convince them that it is in their own
interest pay closer attention to research in the decision-making process.

EXPECTATIONS OF RESEARCH

The role of research as a tool for administrators is twofold. More commonly it is used to
investigate a particular issue (for example school dropouts) to analyze the seriousness of
the problem and possibly its underlying causes, and then secondly to test the validity of
alternative policy measures to address the issue. Most project-related research is of this
type.

But in a more fundamental sense, there is a priority role for research that the admin-
istrators more desperately need: it is the role of scanning the entire sector, providing a cal-
ibrated topography of the range of issues and suggesting means according to which they
can be prioritized. This type of research does not point to better ways of doing the things
we do, but of better things we ought to be doing in the first place. We have found this to
be true in several ministries of education we have worked with since joining UNESCO.
All too often a minister or senior official is motivated by a single cause or major idea, often
an opportunity to make a visible impact, and then devotes most of his or her effort to this.
Often it is the right priority but other priorities, often vital, are overlooked—and if it is
not the right priority in the first place, the entire system suffers.

While administrators must therefore make special efforts to make sure these two
types of research are available and usable, there is an equivalent responsibility on the part
of the research community to base its agenda more closely on the expressed concerns of
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the policy makers, which are in turn reflective of the media, legislators and society at large.
To the extent that its research is at least implicitly mandated by decision makers, it will be
guaranteed a fair hearing and used for actual policy-making.

Making decisions often requires speed, and research frequently takes too long to give
an adequate answer. In addition, the decision maker is in a more complex situation regard-
ing the wide range of variables to consider and accommodate, while the researcher is gen-
erally more autonomous and ‘can be his own person’. These are but two of many differ-
ences between the culture of the researcher and that of the decision maker.

It was widely felt by those surveyed that if educational research is to be taken more
seriously by decision makers it is necessary for them to be convinced that available research
will make their job easier and that it will provide guidance that makes the decision
making easier and more reliable. In other words, the yardstick by which research will be
judged is highly practical in nature.

Some respondents felt it is reasonable that researchers accept some academic, polit-
ical and practical constraints when engaged in policy-orientated projects. They must
also be able to adopt a policy-minded mode of thought over the customary research-minded
approach. In accepting policy-orientated research projects, researchers can shape policy
rather than merely comment on it after the fact.

The view was expressed by the interviewees that researchers need to present their
findings in the form that is most likely to be used by decision makers. It was felt that the
most important dictate in this regard is to present decision makers with the bare minimum
of information necessary for the task: the material should be simple, short and succinct.
The key is to provide findings that are understandable by someone who is very busy. At
the same time, more detailed information should also be available in order that the assis-
tants to the decision maker can check the accuracy of what is being proposed.

IMPACT OF RESEARCH

Respondents felt that there is, in fact, a greater impact of research on decision making than
is commonly recognized because this impact is often not identifiable in a cause-effect sense.
An example was given of the work of Basil Bernstein and others on the impact of restricted
and elaborated language codes in classrooms, and their effects on the definition and dis-
tribution of success and failure in schools in ways which favour middle to upper socio-
economic groups. Such research has had a profound impact on public opinion and on the
views of decision makers regarding education and schooling, but in ways that are not read-
ily apparent or easily identifiable.

There was a consensus that the extent to which research is used depends on the level
of decision making involved, since research is used differently at various levels of decision
making. Many decisions are made on a political basis, so research is not used. However,
with regard to specific policies in areas such as assessment research, research is more likely
to be used as an input to the decision-making process. So whether or not research is
used by decision makers depends in part on the type of decision to be made.

Although research has little direct impact on policy decisions taken at the political
level, it was felt that it has an important impact on decision makers at the lower levels, such
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as with regard to evaluation at the school level. As education systems become more decen-
tralized, educational research becomes increasingly important in many countries since there
was general agreement that the lower the level in the decision-making hierarchy, the greater
the likelihood of educational research’s impact on the decision-making process.

A respondent noted that although decision makers in the civil service generally realize
the importance of research to the decision-making process, a problem occurs when their polit-
ical masters want action to be taken which flies in the face of available evidence. Although this
puts the civil service decision maker in an uncomfortable position, the bottom line is that they
must do what the politician wants, regardless of what the research evidence may say.

Another difficulty is that educational reforms are often introduced but not given time
to take root and be evaluated; further change from politicians occurs before adequate eval-
uation and research on the outcomes has taken place.

There is thus a need to convince politicians, decision makers and the general public
that educational decisions should be based on research, not just on political ideology or
intuition, and that it is in their interests to do this, since if this approach is adopted, deci-
sions are more likely to meet with success.

However, even when policies are developed according to political ideology, the
researcher can still be of assistance in finding those decision-making pathways that are
likely to succeed and be effective.

It was noted that in some countries with centralized bureaucracies the relationship
between educational research and decision making is close, since a committee under the
State educational commission is responsible for the planning and management of educa-
tional research. Decision makers themselves help to determine and identify the research
questions examined, and therefore have a clear stake in the process and outcomes. In addi-
tion, educational researchers provide advice to decision makers on how to gain informa-
tion on the various topics examined. It was felt that all countries could benefit by encour-
aging such a dialogue.

DETERMINING RESEARCH QUESTIONS

The fact that many ministries of education establish their own research branch to under-
take policy-orientated research and to monitor educational outcomes was quoted as an
indication that government decision makers recognize the value of research, but that they
find that most of the research generated by outside bodies does not meet their needs in
terms of policy orientation and is not generally presented in a form that is readily usable.
One way in which ministries of education seek to determine the research agenda is by
funding particular studies in areas of special interest.

It was also noted that members of the research community and decision makers
respond to different pressures in their educational endeavours, which results in a serious
communication gap. It was felt that one of the big differences in perspective between
researchers and decision makers is that while researchers value neutrality in their research,
many decision makers have a clear orientation which they want to have justified or rein-
forced by researchers. Thus there are quite different expectations between the two groups.
The challenge is to find an effective solution to this problem.
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In practice, many decision makers find that the only time they are pushed into a more
systematic analysis is when they have to initiate or evaluate a sector study or sub-sector
study as a prerequisite to a major capital investment, often connected to a loan or a
grant from an external source. Because the funding sources have to justify the projects to
their principals in a coherent and defensible fashion, they feel the need to urge the national
decision makers to generate the needed research information and analysis to justify major
interventions.

In reality, therefore, the only research that some top-level decision makers consis-
tently look at is that which is mandated by and associated with externally supported, large-
scale projects. It seems ironic that this occurs in countries where there are many colleges,
universities and centres of research.

There was much discussion about the merits and demerits of an in-house research
arm within the bureaucracy of an education ministry itself, whether housed in the plan-
ning office of the minister, or a quasi-autonomous educational research institute with its
own governance mechanism. In either case, such a body becomes effective to the extent
that it co-opts other academic institutions to participate in its task, rather than trying to
do everything in-house and thus be suspected of producing findings ex post facto to jus-
tify decisions that have already been made at higher levels.

It was also felt that too much research is being conducted by too many institu-
tions, with there being a need for more focus and concentration. Governments in many
countries are becoming more actively involved in the allocation of funds for research
and so, through controlling the purse-strings, they have an important impact on setting
the research agenda and priorities.

IMPROVING THE RESEARCH/DECISION-MAKING RELATIONSHIP

The decision makers interviewed felt that too few researchers in academic institutions are
concerned with the linkage between their research and the ‘real world’. One of the ways
in which governments try to overcome this difficulty is to provide funding for research
projects which they regard as being particularly important or relevant.

The view was expressed that a lack of resources makes it difficult to conduct research
on all issues that are deemed to be important. In addition, outside research is often not
in a form that is readily accessible and usable by the decision maker. There needs to be a
closer dialogue between decision makers and researchers to try and ensure they are think-
ing along the same lines.

There is also a need to develop closer partnerships between both decision makers
and researchers, involving groups such as teachers and the local community.

It was also felt that in order to inform policy the research conducted must be useful,
accessible, of high quality, relevant and timely. The decision makers complained that
researchers do not give them the answers they need, when they need them. Political
agendas have their own time-frame and the need for advice may not be able to wait for
properly collected evidence.

Respondents agreed with the views of some (Shaeffer & Nkinyangi, 1983; Bray in
Asian Development Bank, 1996) who argue that since research is at least in part a cultural
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phenomenon tied to ideology and communication patterns, there are some important ways
in which the environments for research and policy-making are different in Asia from those
in other parts of the world. They agreed that, in Asia, critical enquiry and challenges to
basic assumptions are likely to be regarded as generally unacceptable and offensive by
senior policy makers, particularly if such research leads to social disharmony and a loss
of face by the decision maker involved.

This is generally very different from the situation in the West, where criticism is generally
encouraged and officials are not expected to take such views personally. In addition, respon-
dents noted that male decision makers in Asia find it particularly difficult to be challenged by
researchers who are female, or by those who are younger or of lower rank than themselves.
There is a need to address this question, if research is to contribute to decision making.

It would appear that the debates on research and policy point to a need to locate
more explicitly the proper niche of researcher/policy maker dialogues in the context of the
larger picture of managing a large bureaucracy in the Asia-Pacific region.

Summary and conclusions

There is no doubt that educational research has the potential to make an important con-
tribution to policy formulation and analysis. However, currently there appears to be a
strong feeling amongst many educational decision makers and administrators in the Asia-
Pacific region that educational research has a long way to go before it reaches its poten-
tial.

In order to improve the current situation, there is a need for all of the parties con-
cerned to examine critically the current relationship between research and policy-making
with a view to identifying constructive and realistic ways in which policy makers and edu-
cational researchers can work together most effectively in this regard.

Participants at the UNESCO meeting were in agreement as to what can best be done
by researchers to improve their relationship with policy makers, and to increase the like-
lihood that their research findings would be taken into account by educational authori-
ties. In their view it is essential that researchers do more to ensure that:

e their research is conducted on topics that are of interest to decision makers;

e that researchers clearly specify the policy implications of their findings;

e that the research is of high quality, with a rigorous methodology;

o that the claims made in the research are realistic, in terms of data collected and method-
ology adopted; and

e that the research findings are expressed precisely, concisely and in concrete form.

They also felt that decision makers should be more open-minded with regard to the con-

tribution of research to improving educational practice, rather than being quick to dismiss

it as largely irrelevant, frequently the case today.

Although it is not easy to resolve the long-standing differences that exist between
researchers and decision makers in the areas referred to in this article, there was agreement
amongst those surveyed that all parties need to work together more constructively to ensure
that available research and decision-making resources are harnessed most effectively to
help improve the quality and relevance of education in the Asia-Pacific region.
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Notes

1. This paper is about the relationship between research and all forms of administrators, whether
they be policy makers or decision makers. These terms are therefore used interchangeably in
this article.

2. Regional Seminar on Identifying Issues and Priorities on Education Management, Policy and
Information 1997-2001, organized by UNESCO PROAP, Bangkok, Thailand, 7-9 May
1997. The countries attending this seminar were: Bangladesh, Cambodia, China, India,
Indonesia, Kazakhstan, Kyrgyzstan, Lao People’s Democratic Republic, Malaysia, Maldives,
Nepal, Pakistan, Papua New Guinea, Philippines, Republic of Korea, Sri Lanka, Thailand,
Uzbekistan and Viet Nam.
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