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KEY DEFINITIONS USED IN THESIS

DEVELOPING COUNTRIES

Developing country: A poor or non-industrial country that is seeking to develop its
resources by industrialisation (New Collins Concise English Dictionary).

Developing countries are defined operationally by the World Bank as those of Low
Income and Middle Income. In 1995, Low Income meant having a Gross National
Product (GNP) per capita of $695 or less, and Middle Income meant having a GNP
above $695 but below $8,625; Middle Income countries are further divided into those of
Lower Middle Income - per capita GNP between $696 and $2,785 - and those of Upper
Middle Income - per capita GNP between $2786 and $8,625 (World Bank, 1995b:19).

To develop: To come or bring to a later or more advanced or expanded stage; to grow
or cause to grow gradually; to progress or cause to progress from simple to complex
stages in the growth of an individual or the evolution of a species (CollinS Concise
dictionary) .

Development: means improvement in the quality of life. While a better quality of life
generally calls for higher incomes, especially in poorer countries, it also involves much
more: better education, higher standards of health and nutrition, less poverty, a cleaner
environment, more equality of opportunity, greater individual freedom, a richer cultural
life (World Bank, 1991:4). Development is therefore measured in economic, social,
health, and political terms. However, not only is the definition and measurement of
each of these terms subtle and complex, but they can produce different results in
comparison. A country can easily find itself being favourably regarded on one or more
indices and not on one or more of the others; political liberty and economic prosperity
are one obvious example (Fagerlind and Saha, 1983:4-5; Apter, 1987:38).

SMALL STATES

Small states are those sovereign and non-sovereign states which have a popUlation of
less than 1.5 million (Bray, 1991:2).
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WORLD BANK - INTERNATIONAL DEVELOPMENT ASSOCIATION (IDA)

The World Bank is more properly referred to as the International Bank for
Reconstruction and Development (IBRD). The International Development Association
(lOA) was established in 1960 as the lending mechanism of the Bank to provide
concessionallong term loans to the world's poorest countries (World Bank, 1982b:1).

All references to the World Bank in this thesis should be construed to refer to the
International Development Association (IDA) unless otherwise stated.

OFFICIAL DEVELOPMENT ASSISTANCE (ODA)

Financial aid to developing countries and multilateral institutions prOVided by official
agencies, or by their executive agencies. aDA is administered with the promotion of
the economic development and welfare of developing countries as its main objective, is
concessional in character, and contains a grant element of at least 25 per cent (World
Bank, 1993a:8).

PROJECf AND PROJECf MANAGEMENT

A project is a discrete package of investments, inputs and activities deSigned to remove
or alleviate various development constraints in order to achieve one or more
outputs/benefits in terms of increasing productivity and improving the quality of life of
a group of target beneficiaries over a given time-span (Bruce, 1982:1).

Project Management is the defining, planning, scheduling and controlling of the tasks
that must be completed to reach the goal, the allocation of the resources to perform
those tasks, usually with constraints on time and costs, and the communication of
progress and results. A task is any activity one must accomplish to complete the
project; a project is made up of a series of individual tasks (Lowery, 1990:3; Microsoft
Project, 1992:3).

xv

EDUCATION: Politics, Administration and Management

Education management may be defined as the continuous and regular execution of
tasks within a specific area of responsibility set out, determined or assigned by law
within the formal remit placed upon a given agency. It is distinguished from
educational administration in that the latter has the discretion and the capability to
change the structures, content and practice within which management takes place.
(Neave,1985:1)

The political process involves the negotiation between the various partners engaged in
the educational enterprise.

The administrative process involves the elaboration and operationalisation, legal
definition and assignation of resources to the priorities or courses of action agreed upon
in the political process.

The management process involves the execution, oversight and upkeep, within the
conditions stipulated and within the resources made available, of the day to day
functioning of the education system (Neave, 1985:1).

SUMMARY

The thesis reviews the design and management of education sector aid projects of the
World Bank in small, developing states defined as those with populations less than 1.5
million. The thesis provides case studies of three education sector aid projects in
primary and! or secondary education, in the small states of Solomon Islands and The
Gambia. The author was an adviser on these projects.

The thesis begins with a review of the theory and practice of development and aid. It
focuses on aid in the education sector, and considers the issues arising, before
examining the role of the World Bank in this sector. It considers the Bank's education
sector project design in the light of the issues identified earlier, and identifies general
issues arising from the Bank's policies and practices which are addressed in the case
studies.

The special characteristics of small states, in the fields of resources and management of
education and of projects, are then examined and related to World Bank project design.
From this examination a number of research questions are derived which concern
potential conflict between resources of small states and demands of management and
implementation built into Bank funded education sector aid projects.

The research questions are examined through the three case studies. The thesis finds
that small developing states do experience certain difficulties in negotiating education
sector aid projects with the Bank and - when successful in obtaining these loans - in
managing these projects. The thesis concludes that the World Bank should take these
findings into account in the design and management of education sector aid projects it
supports in small developing states.
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1
CHAPTER 1

INTRODUCTION

The study to be reported here is about three education sector projects co-financed by the
World Bank in Solomon Islands and The Gambia. There were two projects in Solomon
Islands: one devoted to the primary education sector, the other to the secondary
education sector. The project in The Gambia considered both primary and secondary
education.

Apart from these education sector projects being financed to a significant extent by the
World Bank, they have other matters in common. They occurred in former British
colonies, which have a common legacy of similar education structures and
administration, and in which English is the official language. Both countries have
populations less than 1.5 million and are therefore considered "small states". The
author was also a long-term resident adviser to all the projects.

This chapter identifies the main donors of aid, especially the World Bank, and
introduces the main issues concerning the relationships between education sector aid
projects, small states, and the World Bank. It concludes with an outline of the problems
to be explored and the research questions to be asked.

1.1

Background

1.1.1

The author's introduction to World Bank financed aid projects in the
education sector in small states

The author first became involved in aid projects in the education sector financed by the
World Bank when he was appointed by the Australian International Development
Assistance Bureau (AIDAB) as Adviser to the Solomon Islands Secondary Education
Project in 1987. 1 This project was co-financed by the World Bank, AIDAB, and the
Government of Solomon Islands. In early 1988 it was agreed among the Bank, AIDAB
and the Solomon Islands Government that he would be also be adviser to the Primary
1 A full discussion of the origins, aims, and operations of this project and others in Solomon Islands and
The Gambia is given in Chapter 7(Solomon Islands) and Chapter 8(The Gambia).

2
Education Project, which was financed by the World Bank and the Solomon Islands
Government. Following three years' work in Solomon Islands he was appointed as
Planning Adviser to the Education Project of The Gambia, which project was financed
mainly by the World Bank. The Gambia is also a small state, and the Bank's approval of
the appointment was influenced by the author's experience in small states.2

His work as adviser to these World Bank funded education projects necessarily involved
him closely with details of why and how the projects had originated and been agreed
with the Bank, and with their aims, resources (financial, physical and human),
schedules, implementation, monitoring and reporting, and evaluation. He worked
closely with Bank officials, especially when they visited the projects. As adviser, he was
privy to the Bank's main operating procedures, its general goals and objectives in
development and in the education sector, and to its special concerns about each of the
countries and each of the education sector aid projects in which he was involved.

When he came to discuss management problems with Bank officials, it seemed to him
that while they were sympathetic to the problems he was facing and offered what
support they could, there did not appear to be very much Bank "corporate experience"
concerning details of how most projects are actually managed, recorded among the
Bank's writings. This therefore seemed an area requiring further investigation.
Subsequently he found that the Bank was also becoming concerned about this gap in its
knowledge of project management. In 1992 the Bank reported that the proportion of
projects judged satisfactory during implementation had fallen from 85 per cent in 1981
to 63 per cent in 1991 (World Bank, 1993a:60-61).

The author's involvement in the management of projects therefore led him to wider
readings and discussions about the World Bank, its origins, aims, and operations. It is
from his involvement in small states, his work in cooperation with the World Bank, and
his professional readings and discussions, that the present study arises.

2 In addition to his recent experience in Solomon Islands, the author had had prior experience in
education aid projects in the small states of Swaziland (1979), Trinidad and Tobago (1979-80), and the East
Malaysian state of Sabah (1967-68). He had also worked in Cambodia (1969-70), Papua New Guinea (197275) and Jamaica (1979-80).

3

The special problems of management of aid projects in small states were first made
evident to him by the Solomon Islands Primary Education Project (1982-1988).
Scheduled to last six years, it took eight years to complete, and then only after a
Commission of Inquiry set up in 1988 by the Solomon Islands Government helped
greatly to expedite this conclusion. The Commission found laxity in administrative
procedures on the part of Solomon Islands Government officials, and irregularities in
the conduct of the project by the expatriate Director of the project. Although the
Commission officially found no evidence of neglect by the World Bank in its supervision
of the project, the implicit question remained of how such irregularities could have
occurred for so long if the Bank had been properly executing its responsibilities. It
seemed to many observers in Solomon Islands that the Bank had paid too little attention
to a small country, remote from the Bank's Head Office in Washington, whose Bank
loan was for the relatively tiny amount of $5.0 million.

Management of the Secondary Education Project of Solomon Islands (1986-1993) learned
from some of the mistakes of the Primary Education Project, but then encountered
problems of a different kind. The Education Project of The Gambia (1990-19%) faced
problems of a kind similar to those of the Solomon Islands Secondary Education Project,
but then encountered additional ones. Many of these related to the design and
implementation of project management, and management's relationships with the
World Bank.

As an adviser, the author found himself often acting as a "go-between", ensuring that
both the Bank and its client (the government, in fact the Ministry of Education)
understood each other and agreed on implementation; where there was disharmony, his
task was to assist both parties to reach agreement. Throughout his five years in this
role, he was regularly made aware of the difficulties both parties had in understanding
each other.3 He developed a strong sense that at the heart of this difficulty in
understanding were the special circumstances of the small state, and the Bank's inability
to understand or accommodate to these special circumstances.

3 For example, he had to explain to one Minister of Education that the loan money for the education
project was not the government's to spend as it felt like, and that any departures from agreed expenditure
would have to be approved by the Bank in advance if the expenditure were to be re-imbursed by the Bank.
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The author therefore was a close observer of the relationships between the World Bank
and two of its client small states in education sector aid projects throughout the period
1987 - 1992. During this period he was an observer and a participant in most of the
important aspects of the projects, and collected materials relevant to this present study.
However, the three projects to be studied were not completely the responsibility of the
World Bank. As mentioned earlier, AIDAB was a co-financier of the Secondary
Education Project, and the Bank usually has no objection to other donors participating
in its education aid projects. The Primary Education Project of Solomon Islands was
later assisted by an Australian Rotary scheme to build an additional 100 classrooms; that
project and the Secondary Education Project were assisted by the Australian Executive
Services Overseas Program (AESOP) in the distribution of teaching and learning
materials supplied to primary and secondary schools under the projects; The Gambian
Education Project depended upon recruits from Voluntary Services Overseas (VSO) to
supervise the construction of classrooms, and was assisted by Action Aid in the design
of these classrooms and the Swedish Non-Government Organisation (NGO) Future in
Our Hands in the provision of extra classrooms; the project was also assisted by a loan
from the African Development Bank, and a donation of computers for the management
of the project from UNESCO. The governments of Solomon Islands and The Gambia
also made noticeable contributions to their respective projects.

Before considering the role of the World Bank in education aid projects, it is necessary
therefore to gain some overview of the main aid agencies, and the structures in which
they and the World Bank function. It is also necessary to consider changes in attitudes
to aid in general and aid agencies in particular, which have come about especially in the
last decade.

1.1.2

Agencies providing aid: bilaterals, multilaterals, and NGOs

The reasons for the giving and receiving of aid vary over time, region, country, and
sector of the economy, but the basic objectives for aid programs can be considered as
humanitarian, strategic and commercial (Connell~ 1986:58). Within this framework, a
variety of aid agencies operate in a number of ways. The main structures through
which aid is delivered are bilateral and multilateral, and private non-profit organisations
such as Foundations and NGOs (Tilak, 1988:315).
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On the whole there seems a broad division of functions between these three sources of

aid. Bilateral aid for all sectors tends to concentrate on technical assistance, multilateral
aid on physical facilities and equipment, and private non-profit agencies on institutional
development, educational innovations and reforms (World Bank, 1980:74-5; Tilak,
1988:322). Within the Education sector, for example, during the period 1963-1990, of all
World Bank lending for Secondary Science Education 47 per cent was for civil works, 34
per cent was for equipment and furniture, and 12 per cent was for technical assistance;
the remaining 7 per cent was for operating and other costs (UNESCO, 1993:44). Details
are in Table A4.3 of the Appendix.

Bilateral aid programs are usually government to government, for example AusAID, the
Australian Agency for International Development, U5AID, the British Overseas
Development Administration (ODA). It has been estimated that the 18 most prominent
aid donors (including Australia) devote about 60 per cent of their total aid budget to
their own bilateral aid programs while the remaining 40 per cent goes on multilateral
aid programs (Hancock, 1991:46).

Multilateral aid programs are usually directed through international agencies such as
the European Union (EU), and United Nations agencies such as FAO, UNESCO, WHO,

etc.

The European Union (EU) is a multilateral agency whose development assistance is
financed by contributions from its member states; its importance is illustrated by the fact
that Britain passes about half of its multilateral aid through the EU. The bulk of its aid
is administered through its European Development Fund, in the form of outright grants
and long term "soft loans", typically over 40 years with interest at 1 per cent or less
(Hancock, 1991:46-7).

The World Bank is another multilateral agency, which is registered as a United Nations
agency. Its International Development Association (IDA) Similarly provides "soft
loans" over periods of up to 50 years for countries which are poor and have limited
credit worthiness (World Bank, 1993a:56-60) (a full discussion of IDA is provided in
Chapter 2, Section 2.5; this study is concerned with IDA, and all references to the World
Bank should be understood to refer to IDA unless otherwise indicated). There are
similar UN agencies which function as development banks but with a regional focus,
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such as the Asian Development Bank and the African Development Bank. They too
provide long term "soft loans" (Hancock, 1991:50-1).

Private non-profit organisations have their origins in and conduct their activities on a
variety of bases, mainly religious, philanthropic, or professional. Among the NGOs,
some of the popularly known are Catholic Relief Services, Medecins sans frontieres,
Oxfam, Save the Children Fund and World Vision. Among foundations, the best
known are Ford, Rockefeller, Van Leer, and the Carnegie Corporation. Some
universities and other institutions also operate forms of non-profit assistance.

Another well known form of NCO assistance is the Voluntary Service scheme
conducted by many developed countries. Australia has its Australian Volunteers
Abroad (AVA), Britain has its VSO scheme (Voluntary Services Overseas), the
Americans have the Peace Corps.

The division among these three categories is not always clear cut. The Australian
government for example provides Significant financial assistance to the A V A scheme.
Governments sometimes subsidise aspects of NCO programs.

1.1.3

The World Bank and education

The World Bank is an easy target for criticism: its great budgets, its large number of well
paid staff, its methods of operation, its high operating expenses, its policies, are all the
subject of criticism at different times and places from academics, journalists,
governments, non-government organisations (NGOs) and others (see, for example,
Hayter, 1971; Hayter and Watson, 1985; George, 1988; Hancock, 1991). Probably the
most Widely known critique of the Bank is that of Hancock (1991), who even dedicated
his book to officials of the Bank:

Lords of Poverty is dedicated to those senior staff at the World Bank who
illegally acquired and read my original sYnopsis in the early days of this project.
By attempting from the outset to limit my access to inside information they
convinced me that the aid business does indeed have much to hide.
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Another of the reasons the World Bank attracts such attention is that it writes so much
about itself. In the field of education it publishes country studies, issues regular reports,
and engages in research which is often self-evaluating (eg. Habte, Psacharopoulos and
Heyneman, 1983; Heyneman and White, 1987; Haddad, 1990; Verspoor, 1991). Critics of
the Bank therefore have much data to dwell on in their reviews of the Bank's activities.

Foremost among the criticisms of the Bank is that it is an agency for the promotion of an
economic and political system which largely reflects that of the developed world.
Critics argue that the Bank's loans are tied to the promotion of the values of the
developed world (eg. Hayter, 1971; Fernandez, 1981; Ayers, 1983; Hayter and Watson,
1985; Schoenholtz, 1987; George, 1988; Emoungu, 1992). Hancock adds further that the
Bank has singularly failed to insist upon key pre-conditions for loans: human rights,
increased freedom of speech, reduced military spending, controls on graft (Hancock,
1991:64).

The Bank is particularly criticised for its policies of structural change: those practices
insisted upon by the Bank which are a precondition for the granting and continuation of
a loan. Critics argue that the structural changes reach into every facet of government: in
its laws, the interrelationship of economics, finance, planning, and especially the social
sectors of education and health. They therefore regard structural change as interference
to an unusual degree in the internal affairs of a sovereign country (Shaaeldin, 1989;
Sallah, 1990; Stein and Nafziger, 1991; Gibbon, 1992; Riddell, 1992; Tilak, 1992). There is
also an emerging body of criticism that sometimes the data which have helped to
generate aid projects or which have helped to monitor, manage and evaluate them, are
suspect (eg. Gibril, 1979; Chapman and Boothroyd, 1988; Sarnoff, 1991; Coyne, 1993).

Of particular relevance to this study are the criticisms of World Bank loans to the
Education Sector. Some critics single out the detailed preparation and monitoring
process as very costly and time consuming; others claim that the Bank over-emphasises
identification, design and appraisal at the expense of implementation; some critics claim
that the Bank tends to prefer large projects with visible outcomes to more numerous but
less visible small projects, and projects with clear short term outcomes to projects with
slow and uneven outcomes (Hurst, 1981; Williams, 1981; Jones, 1992a, 1992b; Sarnoff,
1993).
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In the studies which are to be examined, many of the above criticisms were made at
various times by various persons, both national and expatriate. Some of the criticisms
arose from the preconditions of the loans of the Bank, of the goals and objectives of the
aid projects, and of the apparent strains the projects were imposing on the education
system. This study is concerned with these criticisms, within the context of the
circumstances of small states.

The study is principally concerned with the phenomenon with which the present author
had to deal in his capacity as an aid adviser: the management of aid projects in
education in small states. Just as with structural adjustment programs, which are
applied in all countries with very few variations to take account of differing local
circumstances (Hancock, 1991:62), so the management of Bank funded aid projects in
education followed a universal model developed by the Bank and applied with very
little account taken of local circumstances, particularly those of small states. The
unusual features of a small state impose difficult working conditions on the
management of aid projects; these include the small number of public servants, the
scarcity of specialists in the public service or the private sector, the scarcity of specialised
units in the public service. These in tum led to delays in implementation, and to
problems with quality controL The Bank seemed largely uninterested in such special
circumstances.

1.2

ISSUES: SMALL STATES AND THE WORLD BANK

1.2.1

Small states

This study follows the recent convention of identifying small states in terms of their
populations, and defining them as small if their population is less than 1.S million. The
World Bank Atlas (1995) listed 64 such states in 1993, of which 47 had populations less
than SOO,OOO (World Bank, 1995b:8-9; the states are listed in Table A 2.1 of the appendix).

It is only in recent years that the importance of small states has become widely
recognised. Their political and strategic importance has been demonstrated recently in
the case of conflicts in the Falkland Islands (2,000 people), Grenada (91,000 people), and
Kuwait (104m people).
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The administration of small states is based upon models which have been developed for
much larger states. For example, of 32 states which Baker defines as small (for
population and other reasons), the average number of government ministries is 13, with
a range from 6 to 24. Their average per capita income is $3,712, with a range of $158 to
$28,950; 15 of them have a per capita income below $1,000 (Baker, 1992:29). Such
situations as these call into question whether the model of administration that they have
inherited, based on large states, is appropriate or sustainable.

Nevertheless, in the design and implementation of aid projects, the model of
administration is that of the larger states (Murray, 1981:245;Murray, 1985:185; Kersell,
1985:187; Schahczenski, 1990:75). As will be demonstrated, the assumption behind the
management4 of aid projects in small states is that their organisation and resources will
be sufficient to manage the projects; donors such as the Bank make this assumption,
officials in small states - in the author's experience - make it only with many
reservations.

1.2.2

Small states and the World Bank

Some officials of the Bank and other aid agencies, in their dealings with states which
happen to be small, sometimes express surprise that problems of management exist to
the extent that they do. They have the sense that small is manageable: a small
population, a small area, a small number of schools, pupils, teachers, textbooks,
equipment, a small bureaucracy, a small educational budget, and a small World Bank
loan. Yet the case of the small state of Bhutan shows how deceptive this belief can be.
Bhutan was anxious to join the United Nations in the late 1960s, but it was thought that
the application would have a greater chance of success if the country had a popUlation
of more than 1 million; accordingly the official population became 1 million and Bhutan
joined the UN in 1971. Only in 1991 was the figure adjusted for internal official use, and
the official estimate for 1993 was a popUlation of 642,400 (Bray and Packer, 1993:203;
Europa World Year Book, 1994:545).

The combination of a possible inappropriate model of administration and a small per
capita income, sometimes leads to small states seeking loans from such agencies as the

4

For the operational differences between Administration and Management, see Chapter S, Section 5.3.1.
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World Bank for mixed motives. While their primary motive may well be the
improvement of the sector for which the loan is sought, it is sometimes apparent that a
significant secondary motive is the acquisition of finance for the government coffers,
with attendant financial support for the administration costs of government. In the two
countries which will be considered in detail, the Minister of Education in one was
extremely anxious for his Ministry to comply with all the Bank's pre-conditions for the
Education sector loan so that the Ministry of Finance could receive an infusion of Bank
money; in the other country, it was notable how difficult it was for the Education sector
project to obtain money from the Ministry of Finance even though the money had been
paid by the Bank for the specific use of the project. Leach (1991:161) has noted the same
perception among Sudanese officials.

This drive for Bank loans is not unique to small states, but the drive may be greater in
those small states with a relatively low Gross National Product and a relatively low per
capita income. Bray (1992:53) has produced an interesting table shOWing aid per capita
for small states for 1988; 6 of the countries receive more aid per capita than their per
capita GDP, while a further 8 receive aid which is 40 per cent or more of their per capita
GDP. Connell (1986:60) has similar figures for South Pacific countries, including specific
Australian and New Zealand aid per capita. He makes the point that basic needs in
health, nutrition and education are sometimes poorly provided from the resources of
the state, which therefore looks to foreign aid as a means of solving problems in these
areas (Connell, 1986;57).

The problems mentioned above are not confined to small states, nor to aid projects in
the education sector, nor to such projects funded by the World Bank. The point being
emphasised is that the special circumstances of small states in the management of
education sector aid projects has not yet attracted the proper study it needs. AIDAB has
established a formidable, detailed system of management of aid projects across sectors,
set out in its Country Programs Operation Guide and encompassing three volumes.
Volume 2, Tile Management of Projects, runs to over 200 pages, yet nowhere in this
volume is any special mention made of small states. s The Bank has investigated the
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Volume 2, Management of Projects, contains the following chapters: (1) Overview; (2) Project

Manage~ent Cycle ~nd th~e Log~rame; (3) Projec~ Identificatio.n and Initial Assessment; (4) Project

PreparatIon and DesIgn; (:J) Project ImplementatIon and MOnItoring; (6) Project completion and
Evaluation.
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problem of project management in recent years (World Bank, 1985a: 83-4; Middleton et
aI, 1986:ii; Lockheed and Verspoor, 1990:87). As will be discussed in Chapter 4, apart
from one study in 1985, it is only in the last couple of years that the Bank has published
any special studies of the particular circumstances of small states.

There are therefore two major elements to the problem: the basic management design of
education projects funded by the Bank (the design itself being a product of the Bank)
and the resulting management by and in small states.

It seems that the Bank's theory and design are based upon models derived from

organisations and experience in larger countries, which are not appropriate in many
respects for small states, and which are therefore contributing to problems of project
implementation in the education sector. This thesis therefore will focus on the
management design of education projects funded by the World Bank as they operate in
small countries, and offer three case studies in two small states. It is hoped that in this
way the thesis will make a contribution to the design and management of education
sector aid projects in small states, the projects being financed in whole or in part by the
World Bank.

1.3

STATEMENT OF THE PROBLEM

The fundamental problem to be explored is the gap between the officially expected and
actual management performance levels of education projects financed by the World
Bank in small states. Measured in terms of quantity or quality, what the projects are
planned to deliver often falls short of what is delivered, and they overshoot the targets
of cost and time.

Within these education sector aid projects, the project management design and
implementation to be considered is that developed by the World Bank, and it is
remarkably similar across projects and countries in the last fifteen years. During these
years the World Bank has regularly reviewed its aims and priorities in lending for
education, including reviews of why projects do not produce the effects they were
intended to, in the manner and according to the schedule planned. Such reviews have
produced very little change in the management of aid projects in the education sector.
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A major reason for this lack of change is that there has been comparatively little critical
analysis by the Bank concerning education sector project design; in particular there has
been little analysiS carried out on the way the Bank considers such projects should be
managed within a Ministry of Education by local officials. The most recent and
authoritative critic of the Bank remarks that it seems that the Bank is reluctant to tackle
such harsh realities Oones, 1992b:142).

When one considers the case of small states, and their special circumstances outlined in
the previous section, the failure of the Bank to consider their circumstances is a cause for
serious concern. Detailed analysis of education aid projects financed by the Bank in
small states, and based upon case studies, may help to focus the attention of the Bank
on small states and their special circumstances as a step towards more careful
consideration of their needs in the education sector, and how these needs might best be
addressed. In this connection, it is hoped that the three case studies to be presented in
this study will make a contribution.

1.4

SIGNIFICANCE OF THE RESEARCH

It is the case method that detects the differences in hue among those states we define as

small and that leads us toward a better understanding of the nuances of small-state
administration. (Raadschelders, 1992:33)

Whatever the eventual answers to the problems of educational provision in small states
might be, they will the more likely be found

if there is much more research into both

particular and general issues in this field. This means more in-depth case-studies of
individual systems as well as more comparative analysis across the numerous range of
small states. (Brock, 1988:312)

The general significance of the research to be reported here lies in its contribution to the
debates over the theory and practice of aid for development, especially in the education
sector in aid projects funded by the World Bank. Its unique contribution will lie in its
three case studies of two countries. In this way, as Raadschelders and Brock (quoted
above) assert, both knowledge and theory about small states can grow and develop in
detail and in generality.
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In terms of management theory, few studies exist on how management is actually
carried out in aid projects, and especially in the education sector (Valdez and
Bamberger, 1994:4). This is also the case for World Bank funded projects, where
scarcely any studies have been concerned with small states.

In terms of theories of whether aid leads to lesser or more dependency, the research will
offer case studies on how management actually worked in the transfer of knowledge
and skills from expatriates to national officers and the extent to which this contributed
to a build up of perceived and actual independence in the managerial sense at least. The
case studies will also test Leach's theory that long term development goals, in particular
those of self-reliance and self-sufficiency in human resources, are being sacrificed to
short-term project success defined as the achievement of immediate objectives, the terms
of which are largely dictated by the donor's priorities and the temporary nature of its
commitment. In her opinion, such a situation only serves to build up a relationship of
dependence (Leach, 1991:182).

The research will make a contribution to the debate over how aid programs can be made
more efficient in management terms, especially in the management of education sector
aid projects. The importance of this is illustrated by the extent of the Bank's loan
activities in Africa alone. During the period 1979-1988, the Bank lent a total of $1,631.3m
to African countries, of which the main sectors were Agriculture ($480.8m),
Transportation ($310.3m), Energy ($176.3) and Education ($108.4) (World Bank,
1988a:84). Yet, as outlined earlier, despite such expenditure and activity the Bank is
subject to criticism over its methods of operations which are sometimes deemed
wasteful and expensive. The case studies will examine the Bank's operations, diagnose
shortcomings, and suggest ways in which design and operations can be more efficient
and perhaps economical, particularly in the education sector. In a modest way, the
research may assist aid programs in education to contribute more to technical and
managerial independence among aid recipients.

The study will also draw attention to a group of states whose significance is only now
becoming fully appreciated. These states are increasingly becoming recognised for the
important role they have to play in world affairs. They playa strategic role
geographically, as in the South Pacific, and in the monitoring and management of
regional resources (such as fishing in the South Pacific); they form an important voting
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bloc in the United Nations. There are an increasing number of studies and conferences
being devoted to their special circumstances (such as the UN conference on sustainable
development in April 1994).

In the mid 1990s, as larger states sometimes are breaking into smaller states
(Yugoslavia) and alliances of states break up into individual states (USSR becomes 17
states), perhaps small states will even have something to teach these newly evolving
states as they try to cope with a smaller administration.

1.5

DESIGN OF THE STUDY

1.5.1

Research questions

For the last decade in particular, the World Bank has been examining the question of
how to improve the management of education sector projects that it has helped to
finance. Although it has examined various factors impacting on management
performance, it has not examined the management capacity of small states in relation to
a project.

The following questions derive from a newly emerging set of studies and theories on
administration and management in small states, and from the writer's recent
experiences in advising on management of three education aid projects in two small
states. Both theory and practice suggest there is a difference in management style of
education projects between small states and larger states, based to some extent on
comparatively fewer human resources in small states, and their style of management referred to by one writer as managed intimacy", to describe the small scale of
II

management and the culture within which it operates.

The basic research questions addressed are:

A

Are there any special circumstances of Small States which merit special
consideration in determining the allocation of Overseas Development
Assistance (ODA) by donors?
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B

Do small states experience any special difficulties in negotiating World Bank
funding for Education Sector Aid Projects and - if successful in negotiating
such funding - in managing these aid projects under conditions laid down by
the World Bank?

The basic questions will be addressed and answered from a review of the operations of
the Bank in small states. They will then be tested further through the three case studies
offered. Details of further questions which derive from the two basic questions are
given in chapter 6, section 6.1.

Before going on to detail the design and methodology used in the case studies (chapter
6), the major issues will be critically reviewed in chapters 2 to 5. The case studies will
then be presented.
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CHAPTER 2

NATIONAL DEVELOPMENT AND EDUCATION SECTOR AID PROJECTS

This chapter begins with an examination of the nature of national development, change
and aid programs. The education sector is then examined, and the reasons that so many
hopes for development are pinned on aid to this sector. A review of conditions and
reforms considered necessary to carry out aid programs is provided.

The involvement of the World Bank in lending for education is then reviewed, and the
Bank's policies and procedures in deciding on and administering loans are considered.
The Bank's performance in administering loans in education is then evaluated.
Differences between those policies and procedures agreed among critics, and those
adopted by the Bank, are identified. The review finds significant differences between
the policy aims of the Bank and the outcomes of its procedures.

The major issues arising from the Bank's policies and procedures in lending for
education are then identified. The chapter concludes with the observation that some of
the issues are of particular importance in small states. Moreover, there is evidence that
small states might deserve special consideration in the allocation of IDA loans because
of their previous good investment performance as small states.

INTRODUCTION: DEVELOPMENT AND AID - THEORY AND PRACTICEl

Until a few years ago economists in general, and development economists in particular,
made predictions of events with an impressive degree of certainty ... We are naw much
more aware of our ignorance, the pervasive uncertainty that surrounds us. (Emmerij,

1987:13)

After the end of World War II, aid programs were put in place which led to the
relatively rapid recovery of the economies of Western European countries and Japan
1 The term" Aid" will be used in this review, because the case studies are officially described by the
World Bank as "Education Sector Aid Projects". The term" aid" implies a donor-reCipient relationship,
with a connotation of dependency; it is becoming more common to use the terms "Economic cooperation"
and "Development assistance", to stress the idea of partnerships in progress (see McKillop, 1992:1 for a
review of Australia's position).
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which had been devastated by the war. By the early 1950s attention began to shift to
underdeveloped countries, and how similar foreign aid programs might assist in their
development. Various economic theories were developed which formed the basis of the
forthcoming aid, and throughout the 1950s and much of the 1960s it was apparent that
most developing countries experienced accelerated rates of economic growth (Krueger
and Ruttan, 1989:13-19; Krugman, 1993:15). Throughout that period it was generally felt
that" development" was synonymous with growth and progress: growth in economic
terms, and progress in social terms. Moreover, this growth and progress were generally
believed to be on an upward curve (Bamberger and Aziz, 1993:3).

It was probably not until the oil shocks of the mid 1970s, and the accompanying
economic crises in the developed world, that development theorists generally began to
reconsider their views on what constituted "development" for a country. By then it was
becoming clear that economic growth did not automatically ensure the wide distribution
of benefits from such growth, and attention turned to ways of securing more equitable
distribution. The oil crises, increasing debt burdens, and the subsequent slowing of
growth, led policymakers to believe that broad structural reforms were needed.

This reconsideration of development was given further impetus with the advent of the
1980s, which saw economic and social decline in some areas in even developed
countries. By the 1980s also, most developing countries had experienced almost a
quarter of a century of political independence from their former colonial masters.
Reappraisal of what constituted economic and social development seemed opportune
and necessary for both developed and developing countries.

This section therefore reviews the growth of theories of development in order to place
current theories in context. It will seek to establish a basis for reviewing and evaluating
the later case studies of education aid projects.

For reasons which will be discussed, it is widely assumed that for developing countries
no reasonable development can occur without aid from agencies external to the
developing country. For this reason, development and aid are considered together.
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2.1

WHAT IS DEVELOPMENT?

2.1.1

Development and aid

2.1.1.1

Development

Thinking on development has shifted repeatedly over the last 40-50 years. Climate,
culture and natural resources were once thought to be the keys to economic
development. Today it is widely believed that investing in people provides the firmest
foundation for lasting development. Previously it was widely thought that government
should manage development in detail. While it is still believed that government is the
core of development, it is now felt that government's role is much less in the economic
sphere and more in the legislative sphere: defining and protecting property rights,
providing effective legal, judicial and regulatory systems, improving the effiCiency of
the public service, protecting the environment. Current debate is now more concerned
with the extent to which political and civil liberties are consistent with economic growth
(World Bank, 1991:4).

Economists and political scientists have therefore sought to further refine their
understanding of what constitutes development. Krueger et al describe the process of
development as one of accumulating productive resources (both quantitatively and
qualitatively, including human capital) per person and of increasing the efficiency of
resource use (Krueger et all 1989:28). Others such as Apter further extend this
description to refer to expanding choice, where choice relates to the range of alternatives
available to individuals and collectivities. Such choice is distributive, operating in terms
of access through networks of roles, classes and institutions and organisations in terms
of reciprocities of wealth and power. Regarded in this way, the special concern of
development has been to control access to choice and promote the sharing of it
according to approved rules and conditions of equity (Apter, 1987:16).

A recent indicator of development is the Human Development Index (HOI), produced
by the United Nations Development Programme (UNOP). HOI is measured on a scale
of 0.000 (minimum) to 1.000 (maximum) to express and compare countries' levels of
development; the index is compiled from three basic variables of a country: life
expectancy, literacy and years of schooling, and per capita GOP (UNDP, 1993:1(0). The
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index is useful as a quick and reasonably objective means of comparing countries, and
will be used in the next chapter to compare small states.

However, the Human Development Report 1993 warns that although the achievements of
the last three decades in human development are impressive, there remains a great deal
to be done. It calls for new concepts of human security, new models of sustainable
human development, new partnerships between state and markets, new patterns of
national and global governance, and new forms of international cooperation (UNDP,
1993:1-2).

The above definitions are based on the idea of growth, of effecting a transformation
from a simple to a more elaborate form. However, development is not necessarily
something that is uniform over countries, time, or region. In economic terms, for
example, per capita GNP declined during the 1970s and 1980s in Madagascar, Zaire,
Zambia and Uganda, while during the 1970s it rose in Tanzania, Somalia and the Sudan
before falling in the 1980s (Gulhati, 1988:3). Remenyi helps explain this uneven
development by drawing attention to the global, regional, national and local factors to
which developing countries have had to adjust over the last 50 years. At the global level
he includes the Oil Crisis beginning in 1973, the decolonisation process, and the Cold
War; at the regional level he includes the anti-apartheid struggle in Africa, the Middle
East conflicts, the Vietnam War; at the national level he includes the struggle to feed
people, which has moved from one of production of sufficient food to a problem of
distribution and poverty; at the local level he identifies the struggle between the values
and customs of traditional society, and those of a technocratic western culture.
Although economic development may mean the pursuit of similar or even identical
goals, the ends achieved will reflect the diversity of developing countries in the context
of the above (Remenyi, 1994:1-2). Nevertheless, Remenyi claims that there are seven
important respects in which the economic development process is common to all
developing countries:

•
•

greater specialisation or division of labour;

•

greater choice for consumers and producers through greater diversity of goods

monetisation of the economy: the replacement of barter with cash transactions;

and services;

•

a change in the role of government: an increase in the role of the national
government, and in economic planning;
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•

an increase in the importance of the external sector of the economy: the
importing or exporting of goods and services;

•

structural changes in sectoral balance: shifts in the sectoral distribution of
employment and the physical location of the workforce;

•

industrialisation of the economy. (Remenyi, 1994:4-5)

The range and complexity of development theories, policies and practices is well
illustrated by the scope of work of the OECD Development Centre. Over the years the
major themes of its research have included industry and trade; employment; food,
agriculture, rural development; demography, migration, population, human resources;
aid implementation, evaluation and policies; technology policies; investment and
finance; social development; interdependence; statistical methodology.

The World Bank publishes its World Development Report annually. The 1991 report
has a chapter which sets out to identify paths to development. After looking at recent
models of acknowledged development in such countries as Scandanavia and Asia, and
after reviewing various theories of development, the chapter attempts to identify
determinants of growth of income; it sees these as capital and labour, education,
domestic policy, and external factors. In trying to chart a way forward, it concludes that
there is more than one way to succeed - if only because there are many different sorts of
success. It further cautions that "success needs to be evaluated according to various
dimensions of development, not just income growth" (World Bank, 1991:31-51).

The foregOing shows the complexity of the concept of development in terms of a country,
as well as the fact that the concept is still being re-defined. Development is an
economic, political and social phenomenon, in which the various elements relate but do
not, themselves, necessarily grow at the same rate and at the same time. While
economic development appears to be the base for other aspects of a country's
development, political and social development is highly significant for national
development. Within these two latter areas, the challenge is to maximise choice for each
individual, and enable the distribution of goods and services to be as wide and equitable
as possible.

It also seems that we need more indices of what constitutes development, to enable us

to measure it as well as define it. Older economic indices such as GNP, GDP, per capita
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income, have proved useful but are not sufficiently inclusive of the domain of elements
constituting development. The Human Development Index is a useful move forward,
offering more focus on quality of life with its inclusion of life expectancy and years of
schooling. However, even the HOI can be further improved; the UNDP has called for
new concepts to include human security, and new developments at the international
level.

What seems to be missing from all the foregoing are some concepts relating to physical
and cultural aspects of individual countries. In talk of economic, political and social
development, there is no universal consensus about how the relative importance of
these aspects in the final product, or even which is most important in the initial stages of
a country's growth. Moreover, certain physical aspects of a country sometimes need to
be taken into account: what area of land is actually available for development; what is
the population density in relation to total area and in relation to land on which people
can actually live (taking into account, for example, deserts, mountains, swamps); what
is the ease of access to sources of food in terms of price (whether cash or basic
sustenance mode); how difficult is the climate forhuman existence; does its
geographical position pose historical problems in relation to security, etc?

Many of these last questions will be shown to be important in considering development
in relation to small states, which - for historical, social, political and geographical
reasons - often have a quality of life, and consequent level of development, which is
different from that of larger countries with their different characteristics. 2

2.1.1.2 Aid

Aid to developing countries is usually described officially as Overseas Development
Assistance (aDA), and this is the term used by the World Bank. The Bank defines aDA
as financial aid to developing countries provided by official agencies, or by their
executive agencies. aDA is administered with the promotion of the economic
development and welfare of developing countries as its main objective, is concessional

2

In the mid 1980s, for example, the Australian government described the lifestyle of most men

in Solomon Islands as that of semi-retired country gentlemen (ADAB, country notes on Solomon

Islands).
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in character, and contains a grant element of at least 25 per cent (World Bank, 1982b:xiii;
Ibid,1993a:8).

Krueger adds to the definition of aid in this way:

U

An official flow from one country to

another takes place whenever the government of the originating country provides
command over resources to the other without a current commercial qUid pro quo. It
might obtain goodwill, rights to miliary bases, or political support, but it does not
receive direct payment simultaneously" (Krueger, 1986:59). Aid on a government to
government basis is termed bilateral. When the official flow is from an international
organisation such as the World Bank it is termed multilateral (Krueger and Ruttan,
1989:32). Krueger adds further that an official flow could consist of a loan, or a grant, or
a mixture of the two; within the OECD, Official Development Assistance (ODA) is
defined as a flow with a grant element greater than 25 per cent, the purpose of which is
at least loosely related to economic development (Krueger, 1986:59). She cautions that
such a definition of ODA may result in a serious omission. A very important
component of aid is knowledge: education, trainin& and the transfer of technical and
institutional know-how; it cannot be quantified, so it is sometimes overlooked (Krueger,
1986:60). Aid is provided in a variety of forms from convertible foreign exchange (US
dollars, French francs) which the recipient can use to cover a range of foreign exchange
requirements, to more specific and restricted forms such as food aid, technical
assistance, or "tied aid" which requires the recipient to spend the aid in the donor's own
market (Krueger and Ruttan, 1989:33).

Aid is therefore usually multi-faceted; while its primary intention is to assist the
development of the recipient country, it may well have intended benefits for the donor
country or organisation. Questions concerning the aims of aid, and who benefits, are
taken up in the next sections, beginning with a review of the growth of the theory and
practice of aid in development.

2.1.2

Growth of development aid: theory and practice

A

1940s-1980s

Development aid has its modem origins in the final phases of World War II, when the
major allies met at the Bretton Woods Conference of 1944. The purpose was to plan the
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redevelopment of those western countries devastated by the war, and to prevent any
repetition of the anarchy and protectionism that had such disastrous consequences
between the first and second world wars. To support this goal, the participants agreed
to the creation of the International Bank for Reconstruction and Development (IBRD),
which became known as the World Bank, and the International Monetary Fund (IMF)
(World Bank, 1982b:1).

By the time the Bank and the Fund had begun operations in 1946 it had become clear
that the reconstruction needs of Europe and Japan were bigger than either institution
could finance. Because of this, and because of growing international tensions, the
United States felt that a rapid European recovery was essential and initiated the
Marshall Plan. This proVided aid mainly in the form of grants. By the mid 1950s,
assisted by such aid, Western Europe and Japan had regained their pre-war levels of
production (World Bank, 1982b:2).

Once European recovery was underway, more attention was paid to the question of aid
programs for the developing countries, which were mostly colonies. In 1951 the United
States established its first major aid program for developing countries, known as the
Point Four Program, which provided technical assistance through the provision of
advisers and trainers. In 1950 the United Kingdom and other major Commonwealth
countries established the Colombo Plan to finance technical assistance and advice for the
Commonwealth countries of South and East Asia. Some European countries also
established similar programs, aimed at assisting former colonies to make the transition
to independence (World Bank, 1982b:2; Krueger and Ruttan, 1989:34).

The prevailing theory of development during the 1950s, based largely on the
phenomenal success of the aid programs which had assisted the rapid recovery of
Western Europe and Japan, was that low income countries needed foreign capital to
supplement domestic savings. This capital would of necessity be official capital, which
was equated with foreign aid. Government plans focused on increases in output and
investment by economic activity (World Bank, 1982b:2; Krueger, 1986:57,60-1; Emmerij,
1987:7; Krueger and Ruttan, 1989:14-18».

By the early 196Os, it was apparent that neither domestic savings nor the import of
foreign capital could, by themselves, produce the economic development that was
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desired, and economists began to talk of the importance of human as well as financial
capital, with growing evidence of the significance of the quality of human resources,
including education, health and nutrition; in particular, the scarcity of quality human
capital came to be recognised (Knapman, 1986:140-1; Krueger, 1986:61; Krueger and
Ruttan, 1989:21).

By the end of the 1960s economists began to observe that even when high rates of
economic growth were achieved, this did not necessarily bring in its wake the
achievement of social objectives such as rapid employment creation and poverty
reduction. On the contrary, it was observed that in many countries an impressive and
unanticipated economic growth performance could be paralleled by deteriorating trends
in employment, income distribution and number of people living in poverty (Emmerij,
1987:7).

The 1970s therefore saw a search for economic and social policies that would shorten the
period required to allow everyone to earn an income sufficient to cover the most
essential needs for a decent existence. Institutions and individuals in the developed and
developing world engaged in three major tasks: the search for more employmentintensive development policies, the quest for growth and redistributive strategies, and
the identification and elaboration of basic needs development approaches (Emmerij,
1987:7; Krueger and Ruttan, 1989:25).

The pursuit of these three tasks became more urgent with the onset of the 1980s, when
the developed world began to suffer from the same malaise as the developing world:
overall rates of economic growth, international trade and commodity prices went down,
while real rates of interest, the international debt burden and rates of unemployment
went up (Emmerij, 1987:7). In the developed world the limits to the notion of the
welfare state came under review, and whole regions came to be perceived as haVing
problems similar to those of developing countries. The restructuring of the coal, steel,
and ship building industries in Britain during the 1980s, with its impact on regions, is
one exarnple. 3

3 In 1994 the British Third World charity, Oxfam, considered an aid program to combat poverty in
Britain because of the widening gap between the rich and the poor (Guardian Weekly, 11-9-94:10).
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Conventional wisdom began to change as a result of these difficulties in both the
developed and developing world, as it became clear that the effectiveness of
development policies and development aid left much to be desired. In the 1970s the
tendency was to put heavy responsibility on outside, international forces, now the
tendency is to place the responsibility on national, internal policies. The new economic,
financial and social orthodoxy now gives much more weight to supply-side factors, to
market forces, to individual initiative, and much less to demand stimulation, the role of
government action and central planning (Emmerij, 1987:7; Jayawardena, 1993:52;
Krugman, 1993:29). Krueger adds that we now focus on both resource accumulation
and improving the efficiency of resource use (Krueger, 1986:63).

In his review of development theory and the experience of development since 1945,
Toye searched for relationships between policies and practices prevailing in countries at
the onset of aid, and the effects of aid. He found five regularly occurring associations in
developing countries' stages of growth:
•

An association between the rate of economic growth and the share of investment

in gross domestic product;
•

a statistical link between the growth rate of output and the share of industry in
output;

•

a weak, positive link between the openness of an economy to foreign trade and
the rate of growth of per capita income;

•

a degree of equality in the distribution of income appears to be related to the
antecedent conditions of wealth ownership andj ;or government intervention to
promote welfarist policies; and

•

when economic development (in the sense of growth, structural change and
acceptable distribution) does take place, it does so in conditions of political
stability. (foye,1987:22-23)

He cautions that these regularities do not amount to clearly defined causal relationships
and so cannot be used to construct a positive political economy of development (Toye,
1987:22-3). He does not find a correlation between stages of growth and educational
policies and practices; other commentators find, at best, a weak relationship (Coombs,
1985; Tilak, 1988). This will be discussed later in this chapter.
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Emmerij concludes that there is still no definitive set of conclusions to be drawn from
these changes; indeed, the danger is that the current orthodoxy is too extreme a move of
the pendulum (Emmerij, 1987:7). Perhaps the safest conclusion to draw from the
experience of the last 40 years is that developed countries are not isolated from the
economic, social and political forces that can adversely effect the development patterns
of developing countries, and that the search for a more balanced theory of development
might lead to benefits for developed countries as well as developing ones.

B

The 1990s

Why is it that our increasing knowledge of the Third World does not enable solutions to
be found? Is it because practitioners refuse to listen? Is "development" a matter to be
left to practitioners anyway? Are there other, stronger forces that prevent the right
action being taken? Or could it be ... that our kind ofknawledge is simply not enough?

(Edwards, 1989, quoted in Gertzel, 1994:3)

The beginning of the 1990s saw the collapse of the political and economic system of the
Soviet Union, and the resulting hegemony of the United States and its allies, including
the multilateral agencies such as the World Bank. The collapse also meant the
disappearance of an alternative economic system to that of capitalism, without
capitalism being able to prOVide demonstrated solutions to perennial problems of
development (Gertzel, 1994:1-2, 6). The 1990s have therefore brought dramatic political,
social and economic changes which have begun to have an impact on development
assistance policies and programs. McKillop summarises these as global integration of
trade, investment, technology and communication has been tying economies together,
while dramatic political and economic changes have swept across Eastern Europe and
the former Soviet Union. Rapid changes in technology and innovation, politics and
deregulation, and domestic economies have brought a freeing up of international
finance and trade in the 1990s (McKillop, 1992:10).

At the same time, governments face new development challenges. Population pressure
and rapid economic growth have led to indiscriminate exploitation of natural resources,
inappropriate land management practices and policies, reduced forest areas and
marginalised agricultural land. Increased pressure on water resources has generated
conflict between countries over watershed management and water use. In addition,

27
new development concerns have emerged which are not constrained by national
boundaries and are already too big for countries to solve individually. They include
threats to the global environment, health problems like AIDS, and the illicit narcotic
trade. These non-military threats to security require regional or global action (McKillop,
1992:1).

Within the developing world, new patterns are emerging. Certain south east Asian
countries which only a generation ago were" developing" countries now have
economies which are world leaders in industry and technology, while their per capita
incomes have increased rapidly. Hong Kong, Taiwan, South Korea, and Singapore are
termed economic tigers; both Hong Kong and Singapore now have higher per capita
GOP and GNP respectively than Australia (World Bank Atlas, 1995:18-19).

The concept of what constitutes development is changing, and the language used to
describe development is also changing. Writing in 1961, Rosenstein-Rodan said of aid
programs that their purpose was to accelerate economic development up to a point
where a satisfactory rate of growth could be achieved on a self-sustaining basis; two
decades later the Director of UNESCO, M'Bow, said that assistance is not an end in
itself, but a means to enable people to do without assistance so they can solve their
problems themselves (Reiff, 1983:450). Here can be seen a shift in emphasis from
"growth" to "self reliance" and from "investment in human capital" to "fulfillment of
human needs" .

Along with the change of the concept of what constitutes development, there is a change
in the economic measurement of this development. The International Monetary Fund

(lMF) has now radically revised the weights it uses to add together growth rates and
other economic indicators in different parts of the world; with this change, the relative
importance of the third world has doubled. The former system was based on countries'
Gross Domestic Products (GDPs) being converted into dollars at market exchange rates,
which rates rarely reflect relative price levels in different countries. The IMF has now
switched to Purchasing-power Parities (PPP), which take account of differences in price
levels, to convert GDPs to dollars. Under this revised scheme, developing countries
share of world output has increased from 18 per cent to 33 per cent (The Economist, 1
October 1994, The Global Economy Survey:5).
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At the same time, economic considerations co-exist with social considerations. Chief
among these are health (life expectancy, infant mortality, people per doctor), education
(adult literacy, participation rates in primary, secondary and tertiary level education),
nutrition, and social amenities (people per telephone, per television). The United
Nations now publishes an annual Quality of Life Index, based on these indices. The
World Bank now includes an environmental assessment program for the projects that it
finances, and plans to increase its investments in education, health, nutrition and family
planning by two-thirds between 1993 and 1996 (World Bank, 1993d:1).

Nevertheless, some critics argue that any discussion of development is ultimately
ideological, and that the key to defining development is to see it not in terms of progress
but of power, and the location of the basis of that power in knowledge. Development
can then be defined in terms of the answers to three basic questions: Whose knowledge
counts? Who owns knowledge? Who benefits from technolOgical advance? (Gertzel,
1994:1,3).

The experience of the last 45 years has therefore led to a greatly increased awareness of
the nature of development, in economic, political and social terms. This increased
awareness in tum enables more relevant critical appraisals of development policies and
practices to be made than was possible even a decade ago. These appraisals will now be
reviewed, as they will lead into a discussion of the role of education in aid.

2.2

ISSUES

2.2.1

Questioning the efficacy of aid programs

Foreign Aid: Money taken from the poor of the rich countries and given to the rich of the
poor countries. (Apocryphal).

An extensive body of literature is highly critical of aid on economic, social and
ideological grounds (Keesing, 1981:1-12; Linear, 1985:1-12; Baba, 1990:23-27; Hopkin,
1994:393-4). The limits of external aid programs to countries in need are becoming
apparent. Whether crises calling for the delivery of aid programs arise as the result of
acts of God (such as cyclones), the results of long term policies and practices (floods
caused by de-forestation), or civil or military strife (Somalia 1993, Rwanda 1994,
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Cambodia 1992-94); whether such crises are foreseeable, and if so to what extent, many
now call into question whether and/ or to what extent aid can and should be given.
Some concern was already apparent in the 1970s. A poll in the United States in 1979
found 69 per cent of respondents believed the USA was spending too much on foreign
aid. A poll in the United Kingdom in 1971 found 40 per cent of respondents in favour of
cutting British aid. A poll in France in 1975 found only 40 per cent approving current
aid levels and in favour of increasing them. A poll in Germany in 1977 found two-thirds
of respondents in favour of cutting aid if government budgets had to be cut (World
Bank, 1982b:15). Current attitudes do not appear to have changed; a poll in Australia in
1994 found 35 per cent of respondents in favour of reducing the level of aid, and 19 per
cent not in favour of aid (AIDAB, 1994:10-11).

Of the three forms of agency, it is the Multilaterals which are most commonly the
subject of frequent and widespread criticism. They are seen as large in resources,
international in their operations, and powerful in their influence. They are perceived as
being independent of government control, and of often having control over government.
Their policies are sometimes criticised for their aims, their strategies for simply being
wrong, and their results for the harmful effects they produce - on the poor, the
environment, etc. When their aid is in the form of long term loans rather than grants,
they are subject to the criticism that the aid is a burden and that ultimately the richer
developed countries (being the ultimate source of the loans) are the beneficiaries of such
aid (Hancock, 1991:188-9).

Hanckok claims that these bilateral and multilateral agencies have produced a new. class
of rich, privileged and powerful bureaucrats; that in developing countries the aid
programs have helped to perpetuate the rule of venal and incompetent rulers, and that
human rights abuses have been condoned (Hancock, 1991:192-3). Of all these
Multilaterals, it is the World Bank which attracts the most criticism from Hancock and
many other writers (See for example, Payer, 1982; Ibid, 1983; Hayter and Watson, 1985;
George, 1988; Reimers, 1991; Riddell, 1992).

Another factor behind this increasing questioning of the limits of aid is the current
period of financial stringency. Almost all providers of aid are haVing increasing
difficulty in prOviding the levels of support they feel are needed. In real money terms,
many governments are cutting back on the amount of external aid they provide. The
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electorate is increasingly asking why aid should be given at the present levels, when so
many developed countries have such obvious need of assistance at home (World Bank,
1982b:15; Skeates and Whitlam, 1983:59; The Economist, 10 December 1994:67). A new
school of planners has arisen in education aid projects which seeks to maximise the
impact of educational aid expenditure in these economically straitened times (Carnoy,
1986; Lewin, 1987; Banya, 1991).

It is also becoming apparent that "development" is a concept that is very difficult to

define or to recognise. There are many results of any aid project, not all intended, and
not all beneficial to those who were the intended beneficiaries. The examples of tropical
rain forest clearance for the development of the cattle industry in Brazil are just one well
known example: the environment changes for the worse, and the original landowners
are driven off their land. Hancock gives many such examples of the gaps between aims
and achievements (Hancock, 1991:62-3).

In addition, the long term effects of aid projects for self-reliance may make countries
more dependent, not less dependent, on foreign aid (Fagerlind and Saha, 1983:21-4).
Prominent among recent critics of this phenomenon are Dorsey (1989), Eckstein and
Noah (1985), Kahn (1989), Orivel and Sergent (1988), Sander (1985), and Velloso (1985).
Others question the model of foreign aid and ask whether it can lead to any kind of
development (Krauss, 1983; Sifuna, 1983; Banya, 1988, 1991). Another school of critics is
concerned not so much with the model but the gap between the model and reality,
between what the aid was supposed to achieve and what it actually achieved
(Nkinyangi, 1982; Nagel and Snyder, 1989; Obanya, 1989; Ogbu and Gallagher, 1991).

The long term effects of aid, as a grant, a soft loan, or a commercial loan from a
multilateral bank or a private organisation, have assisted in increasing financial
dependence in Africa. A feature of the 1980s was a long and steep fall in prices for
commodity exports, on which African countries depend for foreign earnings. During
this period most African countries continued to borrow to service their development
plans. As a result of declining revenues, African countries had accumulated a total debt
of $290 billion by 1992, on which they paid a debt service of $26 billion in 1991.
Expressed in other ways, this debt is the equivalent of 90 per cent of Africa's Gross
National Product (110.9 per cent for The Gambia), and servicing it accounts for 30 per
cent of total African export earnings. Ironically, the increased assistance of the
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International Financial Institutions (lFI) to African countries has helped create this
situation; in Southern Africa, multilateral aid accounts for 28 per cent of the region's
debt, but consumes 45 per cent of the region's debt servicing, and this debt servicing
cannot be rescheduled under the IF!' s current regulations. This situation is exacerbated
by a decline of over 80 per cent in recent years of resource flows of private capital, which
is reluctant to take risks in countries tagged as "bad debtors" (United Nations, 1993).
Since aid programs have been running for so many years, they can be evaluated by
donors. One evaluation is "Donor Fatigue", whereby donors simply grow tired of
giving assistance because they feel they have done enough or think their results are
counter-productive. In Cambodia, in the aftermath of UN supervised elections which
cost the international community $2.0 billion, donors expressed waning interest in
assisting the country two years afterwards (Phnom Penh Post, 10-23 February 1995:1).
At the same time, the US House of Representatives was considering withdrawing
funding support from the World Bank and abolishing the United States Agency for
International Development, because it was disenchanted with aid programs provided
by the agencies (Cambodia Daily, 22 February 1995; Guardian Weekly, 26 February
1995:19).

Boone conducted a review of aid programs to % countries between 1971 and 1990. He
concluded that in almost all cases aid is spent almost entirely on consumption, by
governments and private individuals, and most probably by the richest people in the
recipient countries. Practically nowhere is there a big increase in investment. It seems
that overall, aid has little impact on economic growth. Only in small countries where
foreign aid makes up 15 per cent or more of GDP is there a significant correlation
between investment and aid. At these levels of aid it seems that the money can no
longer be substituted for other spending. In such small, poor states, one dam or large
investment project can amount to over 50 per cent of GDP (Boone, 1994a:4,22; Ibid,
1994b:22). Boone then looked at the % countries in terms of whether their political
systems were liberal-democratic or authoritarian. Liberal-democratic systems do not
use their aid any more efficiently than authoritarian ones, but on average they have
better Human Development Indicators; infant mortality for example is 30 per cent lower
on average in liberal-democratic countries than in authoritarian ones. This suggests that
in liberal-democratic countries, the poor are more likely to benefit from aid. His
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conclusion is that short term aid to support liberal regimes might be more effective than
long term aid programs (Boone, 1994b:28).4

A fourth major factor is that increasingly, the mixed motives behind the giving and
receiving of aid are becoming more Widely known. The British government has been
strongly criticised in recent years for its "aid" programs which have linked aid with the
purchase of British weapons. One report claims that there is a clear link between
countries receiving British aid and those importing British arms, with fast developing or
oil-rich countries benefiting far more from export credits than the poorest nations. It
was also reported in 1994 that the British $346 million soft loan aid program for the
generation of hydro-electricity in West Malaysia had been linked with the Malaysian
government's purchase from Britain of $1.5 million worth of defence equipment in 1988
(Bangkok Post, 9 September 1994:4; Guardian Weekly, 28 May 1995:1). To an even
greater extent, the motives of successive American governments have been questioned
over their aid programs to certain Latin America countries; films such as Missing (Chile)
and Salvador (EI Salvador), both based on true stories, graphically and popularly
encourage such questioning. The mixed motives for French aid were made clear by the
French Foreign Minister, who defended French aid to Cambodia being conditional on all
instruction being in French; he stated "We in France have also an interest to have
French-speaking countries ... because when a Cambodian doctor speaks French, he is
more likely to use French medicines and technology" (Cambodia Daily, 13 February
1995:6).

The way in which aid programs can encourage corruption at home and abroad is also
being more widely realised. In Africa at least there has been a growing popular
conception that some international aid agencies have been complicit in the corrupt
dealings of government officials and politicians. In Mali the local offices of the World
Bank have been attacked by angry crowds, while the International Monetary Fund
(IMP) was sometimes referred to (by its French initials FMI) as FamiIle Moussa et Intimes (PreSident) Moussa's Family and Friends (Harsch, 1993:40). A poll in the USA in 1979
4 The small countries included in the study are Botswana, Burundi, Cape Verde, Central African Republic,
The Gambia, Guinea-Bissau, Lesotho, Malawi, Mali, Mauritania, Papua New Guinea, Solomon Islands,
Somalia, and Tanzania (Boone, 1994a:22). Of these 14 countries, only 5 (italicised) have populatiOns less
than 1.5 million; a further 4 are under 5 million in population, 4 more are under 10 million, and the
remaining country (Tanzania) has a population of 26.7 million. While Boone's definition of a "small" state
is not the same as the one folIowed in this thesis, his study does include the two states which provide the
case studies of this thesis.
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found that 91 per cent of respondents felt that too much of US foreign assistance was
kept by the leaders of poor countries and does not get to the people (World Bank,
1982b:15). In March 1995 in the United Kingdom two directors and an accountant
working for an overseas procurement agency were charged with defrauding £900,000
(US$1.42 million) from agencies sending aid to Africa (Guardian Weekly, 5 March
1995:8).

It is becoming more Widely realised that the intended beneficiaries of aid programs too

often are minor beneficiaries. A recent example is Thailand, which has experienced
rapid "development" in the last decade. The development of Thailand has been
unequal, and there is an increasing wealth distribution gap between the 10 per cent of
the population that has money and the 60 per cent that is poor; Thailand is now sixth in
the world in terms of the gap between the "Haves" and the "Have nots". Economic
growth has been based upon the exploitation of cheap labour, particularly that of
women and children. The growth of the capital, Bangkok, has far outstripped that of
the rest of the country, and the population of the northeast is now not only less than
that of Bangkok but its per capita income is nine times less than that of the capital.
Meanwhile Bangkok seems to be growing out of control,S with its transportation a
nightmare and its pollution a serious health hazard. The tourist industry is now
plagued by AIDS, and its tourist destinations such as Pattaya and Chiang Mai are
degenerating rapidly. Its natural resources such as timber are ruthlessly exploited. As a
model of development under aid programs, it leaves much to be desired (Sunday
Bangkok Post, 4 September 1994:23; The Cambodia Daily, 28 December 1994:4; Gertzel,
1994:5).

Developing countries themselves are now questioning the rules and limits to
development. In the above example of Thailand, much of the information quoted comes
from a Thai journalist. During the author's work in Solomon Islands, there was
considerable public debate about development, particularly in the areas of tourism,
manufacturing, and timber logging. An editorial in the local newspaper Solomon Star

5 Horror stories of Bangkok abound in 1994. It is common to spend 3-4 hours in traffic jams in order to
travel 2-3 miles; business people schedule no more than 2 visits per day in their travel around the business
sector; to cope with such long traffic delays in cars one can now purchase plastic toilets for both males and
females to use in the cars. Traffic police wear face masks to cope with traffic fumes, and do a maximum of
20 minutes of point duty at anyone time (Personal communication with travellers and personal experience
of the present author who visited Bangkok four times in 1994).
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cautioned that "The influx of tourists into the country is usually associated with the
introduction of foreign deadly diseases that no scientists have ever found the cure for.
We then have to decide: is money more important than sacrificing for human life at this
stage?" (Solomon Star, 30 June 1989:4). The proposal to establish a brewery led to letters
to the editor both for and against the proposal. The following illustrates the local
thinking concerning the proposal and development:

The question is: Do we have to support and pay for the labour costs in
producing beer in Australia and overseas? The more importation of foreign
alcohol into Solomon Islands, the more money coming out from the people's
pocket to meet the salaries of employees of the beer factory in Australia. I rather
have the factory here to give money to Solomon Islanders working here ...
(Solomon Star, 21 July 1989:4)

Timber logging is the principal source of foreign exchange in Solomon Islands, yet it
attracts many opponents. One typical letter warned: "We know that logging helps the
country as it brings in money for the country and it helps to strengthen our currency,
but it will cost us dearly in the future if we cut down all our trees" (Solomon Star, 23
June 1989:4). The importance of these debates lay in the people's willingness to
question the increasing dependence on a "modem" lifestyle, to think beyond the
immediate and short term gains of economic proposals, and to debate the true nature of
development in terms of what they wanted for themselves, their families, their
neighbours, their villages, their province and their country.

In a small state such as Solomon Islands, which had attained independence as recently
as 1978 and which had experienced development assistance from a number of countries
and agencies since that date, local people had only to look around them to see what
"development" meant to their ordinary lives. One of them expressed it eloquently:

Isolation gave us the advantage of wanting only the things which could be
procured from the immediate environment. Today, the economy has enabled
some of us to have foods which can only be produced by people in other
countries. This has led to those who did not have this things (sic) to request
these things and so very quickly we have become dependent on manufactured
goods. Much of the time in education is spent in trying to learn about these new
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things - why they are made, how they are made, how they should be looked
after, etc. Instead of planting yams for dinner a lot of us now buy and sell
imported goods in order to buy yams or sell yams to buy rice. (Habu, 1985:10-11)

It is also increasingly being realised that the operators within the aid industry

themselves are often well off and lead comfortable lifestyles as a result of their
involvement in these programs. 6 They need not be from rich countries themselves, have
high qualifications or high technical expertise, or high seniority in their own fields, in
order to attract outstanding salaries and conditions which can be seen to put them at
odds with the people with whom they are working and assisting. Leach notes this is a
source of conflict between advisers and national officers in some aid projects (Leach,
1991:158).

The fundamental question to be asked of any aid program is therefore: What impact
does it have on the economic and social development of the recipient country? The aid
industry has been estimated to be worth $60 billion per annum (Hancock, 1991:xiv).
Debate over aid is therefore increasing, and involving more people over a wider strata
of society in Australia and in other donor countries. The World Bank, the aid agency
with the biggest aid budget, is the subject of much of this debate.

2.2.2

Who are the beneficiaries?

The size and significance of aid programs is not in question: between 1981 and 1990,
non-military aid averaged 8 per cent of recipient countries' GNP, and in 1991 donors
transferred approximately $50 billion of non-military aid to developing countries
(Boone, 1994b:1). What is in question is who benefits the most from aid programs: the
donor or the recipient? Critics of aid programs often claim that the nature of aid
benefits the donor at least as much, if not more, than the recipient, even when the aid is
in the form of grants. They point to the motives for giving aid, the conditions of the aid,

and the long term effects of the aid. There is criticism of aid as a self-serving industry
among whose chief beneficiaries are those expatriates who design and deliver the aid
6 The author worked in Cambodia in 1994, and witnessed UN conditions at first hand. Cambodia has
attracted many UN agencies with attendant overseas staff; as one example, a qualified officer could expect
to receive an annual salary of U5$60,OOO, with allowances for accompanying spouse and children, as well
as annual home leaves and an annual Compensatory Time Off (era) with paid airfares and per diem in
order to "escape" from the rigorous conditions of Cambodia to neighbouring countries such as Thailand.
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(Hancock, 1991:7-11). Criticism is also directed at aid programs which have altruistic
motives but which do not address fundamental issues. In 1985, Live Aid concerts in
London and Philadelphia were watched by 1.5 billion people in 160 countries and raised
£70 million to help relieve famine in Ethiopia. Ten years later, famine is as pervasive as
ever in that country. Critics claim that the money raised went into short term relief
rather than addressing the causes of famine; that the money was directed only into
government controlled areas of the country, not in rebel held areas where the famine
was concentrated. While Live Aid led to a massive increase in donations from
individuals and charities and helped to publicise a disaster, the need to set up long-term
development programs was largely overlooked (The Guardian, 8 July 1995:27).

The mixed motives for development aid were apparent from the early 1950s, when the
United States began its Four Point Program. This aid was designed to serve American
political, strategic and military aims, as well as address economic needs of recipient
countries (World Bank, 1982b:2). AIDAB admits that its aid program attempts to
balance humanitarian concerns with strategic and commercial interests (AI DAB,
1988:3).7 A report in 1995 on Australia's aid program estimated that the AUD 990
million aid allocated to Indonesia between 1980-81 and 1992-93 generated benefits to the
Australian economy of AUD 1.76 billion, while Australian aid to China of AVD 285
million between 1980-81 and 1991-92 generated business worth AUD 838 million for
Australian companies (The Bulletin, 6 June 1995:78-9). By giving aid, especially giving
aid under certain conditions, a donor country or organisation can exert a Significant
influence on key areas of a recipient country's policies. Krueger refers to the importance
of what she terms "policy dialogue" in this area. Recipients may be influenced in their
choice of macroeconomic policies in the course of this dialogue, which can take many
forms: discussion and persuasion, information on policy effectiveness and techniques
for reform, support for reform efforts, and "conditionality" - that is, aid is given only if
certain poliCies are changed (Krueger, 1986:67).

7 AIDAB describes the motives for the Australian aid program in this way:
"By directing a small but Significant proportion of its national income to aid, Australia is demonstrating its
concern to alleviate poverty, to promote equitable economic growth in developing countries and to make
the world a more just and peaceful place in which to live... There are other important considerations as
well. A successful Australian aid program serves overall national interests. Australia is in a region of
developing countries. Stability in Asian and the Pacific is of special importance. Aid, by promoting selfsustaining growth in these countries, can contribute to the maintenance of this stability.. Economic growth
also brings with many benefits for Australia. It opens up new markets for Australian business and
industry and helps boost Australian exports (AIDAB, 1988:3).
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Critics of aid programs seize on these and other examples of a mixture of motives as
evidence that aid is too often intended primarily to serve the interests of the donor
rather than the recipient. Boone cites studies which claim that United States' aid flows
are well explained by its political and security interests; that British and French aid is
given to their former colonies or important trade and investment partners, and that
Japanese aid goes primarily to countries in South East Asia and to countries which are
important sources of Japanese natural resource imports (Boone, 1994a:14-15). Critics of
Australia's aid programs in the South Pacific charge that Australian aid benefits
primarily Australian institutions, organisations and personnel, citing the way only
Australian consultants are used in aid projects even when suitable national expertise is
available, and the requirement that Australian funds be used towards the purchase of
Australian materials, equipment and technology. They also claim that between 60 and
78 per cent of Australian aid is on goods and services sourced in Australia. By these
means, Australian aid to South Pacific countries perpetuates or increases dependency
among these countries (Baba, 1990:26; Maglen, 1990:90). Similarly, it has been estimated
that in 1%7 for example, 93 per cent of US AID funds were spent directly in the USA to
pay for equipment, raw materials, expert services, and food (Tilak, 1988:326).

Others reject aid on ideological grounds, arguing that aid perpetuates dependency and
perverts domestic development or that it permits governments to escape the burdens of
their foolish economic policies (Krueger, 1986:70; Apter, 1987:25-29,37-39). A recent
review of Australian aid to South Pacific countries concluded that the impact of aid was
non-beneficial for these countries, and had inhibited development. According to the
review, aid has enabled expansion of the public sector, driven up rural wages,
depressed agricultural performance and boosted currencies, thereby eroding export
competitiveness; benefits have gone to the urban elite, while rural dwellers have seen a
decline in their living standards; the elite have come to demand aid as a right rather
than as a temporary gift (McKillop, 1992:2).

Toye warns of the danger of perpetuating dependency through aid projects which are
designed and implemented largely by expatriates. He argues that it is especially
important that the impulse for policy reform should be indigenous and the contents of
the reform package be crafted by domestic policy-makers. He considers it very unlikely
that the latter will be able to implement policies which they are not competent to design,
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and that the results of aid may tend "to dampen the search ethic and create the imitation
ethic" (Toye, 1987:32).

Keesing, an anthropologist, argues from the point of view of the impact of development
programs at the village level, drawing particularly on his extensive experience in
Solomon Islands. At this level, he claims, the development process too often leads to
dependency. The introduction of cash crops and the growth of entrepreneurship leads
to people buying things (which are made elsewhere, even outside the country) rather
than making them at the village level. This in tum leads to further dependency on
outside knowledge and expertise, on infrastructures which in the long term may not be
sustainable (Keesing, 1981:3-4).

2.2.3

Conclusions

There is considerable evidence that aid benefits the donor at least as much as the
recipient, and that much aid is given on the donor's own terms rather than the
recipient's own needs. There is a need for recipients to playa more active role in
determining their needs rather than their wants, in choosing what aid they will accept
and on what terms. Above all, they need to look closely at the implications of aid they
accept in terms of how it affects their own independence - econOmically, politically,
culturally. This is especially the case for small states which, because of their smallness,
may be more vulnerable to pressure from donors to accept aid on donors' terms.
Increasingly, people in the developed world - as well as those in the Third World who
have first hand experience of aid programs - no longer Widely perceive or assume the
effects of aid programs necessarily to be beneficial to recipients; the counter-productive
and dysfunctional aspects of aid programs are becoming more widely known. The
ability of aid to be misdirected, to corrupt officials, to benefit an elite rather than the
poor, to increase rather than decrease dependence on the developed world, and to
damage the environment, is becoming more evident. There is a disenchantment
noticeable among some donors with these effects of aid. However, on an optimistic
note, Boone concluded from his study of % countries over 20 years that aid is more
likely to benefit those most in need if it is directed to countries with a liberal-democratic
regime, and especially to small states.
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The next section looks at aid programs in the education sector, in order to focus on the
relationship between aid and education.

2.3

EDUCATION SECTOR AID

2.3.1

Education sector aid in relation to national development

After the Middle Ages ... men began to believe that the destiny of mankind and the
progress and development of civilization rested not in the hands of the gods but in the
hands of men. And with this belief came the view that through rationality and
knowledge, human civilization could develop and make progress forever. (Fagerlind

and Saha, 1983:31)

HaVing examined the policies and practices of development assistance, it is time to
examine why some of this development assistance is targeted to education. The
significance of such assistance is shown by the fact that the level of aid to education
seems to average about 10 per cent of total development aid. For sub-Saharan Africa,
the OECD estimated that it was 11 per cent in 1983-84 and 8.5 per cent in 1984-85 (Orivel
and Sergent, 1988:461). For developing countries as a whole, the level of aid to
education as a proportion of all aid was about 10 per cent in 1979-80 (Reiff, 1983:451).
These proportions have stayed relatively unchanged into the 1990s (Buchert,
1994:143,150; Lewin, 1994:160). For bilateral donors of the GECD, the figure was about
12 per cent in the late 1970s (World Bank, 1980:74; Hurst, 1981:121). Aid to education
therefore constitutes a minor but significant proportion of the total aid for national
development. A summary of this aid is given in Tables 8.5.1 and 8.5.2 in the
appendices; the tables show percentage shares of education in total expenditure on
development co-operation by bilateral and multilateral financing agencies, 1980-1991,
and actual expenditure by these agencies 1970-1991.

Observers and commentators of education sector aid projects generally agree that there
are three main reasons for aid in this sector. Firstly, education seems to contribute to
economic growth; secondly, education is often perceived as offering a reasonable rate of
return on investment, for nations and for individuals; thirdly, there is the widely held
belief that education is necessary for social reforms (Hurst, 1981:120-1; Tilak, 1988:316;
Clarke, 1985:245-6; Buchert, 1994:145,149,151; Lewin, 1994:159; Morris, 1995:3-4).
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However, they do not agree that these reasons are always valid. It appears that the
reasons are more desired outcomes than proven achievements; that is, the reasons for
aid are more goals than objectives. 8

Those arguing that education contributes to economic growth most commonly cite
figures based on economic theories developed by Schultz and Denison; foremost in this
school is Psacharopolous, who claimed that 17.2 per cent of the rate of economic growth
in Africa, and 11.1 per cent in Asia, could be explained by education (Psacharopolous,
1983:8). This school cannot explain satisfactorily exactly how education contributes to
economic growth, but rests its case largely on correlations between levels of education
and levels of productivity, and correlation does not prove cause and effect. As Hurst
points out, it is a major error to assume that just because people have the skills and
motivation to increase their own productivity, they will do so whatever their material
circumstances and the political system under which they live. Moreover, increases in
productivity are often due to changes in technology, and while education may often
facilitate the adoption of such changes, many changes of technology are not dependent
on improved educational characteristics of the workforce. Some new technologies make
such characteristics and their possessors redundant, or at least lead to deskilling of the
workforce (Hurst, 1981:121,125). Even Tilak, a supporter of the school that believes that
aid to education leads to economic growth, concluded after a review of the topic that
"the justification for educational investment as a contribution to economic growth exists,
although it is probably not as obvious as early work. .. indicated" (Tilak, 1988:317).
This school also argues that education contributes to economic growth by alleviating
poverty, and helping to promote a more equitable distribution of income (Tilak,
1988:316-7). Not all commentators agree. Hurst (1981:121) and Obanya (1989:338) for
example argue that aid to education tends to perpetuate the dominance of an elite, in
economic terms.

Those arguing that investment by external agencies in education yields returns as good
as or better than returns to other types of investment cite such figures as those already
referred to. Discussion is frequently focused on what areas of education yield the best
"rate of return", and most economists agree that investment in primary education gives
8 A goal is the aid towards which an endeavour is directed; it may never be attained, but the goal
prOVides the direction and motivation of the endeavour. An objective is an aid which can be attained, and
whose attainment can be measured.
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the best yield, with the yield decreasing as one moves up through the levels of
education. This in tum leads to calls for greater investment, in proportional terms, into
such areas as primary education (Tilak, 1988:316; Haddad, 1990:530-1). Others dispute
that primary education yields the best rate of return. Knight and Sabot compared
education in Kenya and Tanzania, and found that secondary education gave a higher
rate of return than primary education in both countries; moreover, they argue, the
expansion of secondary education contributes substantially to a country's economic
growth (Knight and Sabot, 1990:77, 307).

The third argument for aid for education is that education is necessary for social
reforms. A recent case study of Mali makes such a claim, for example, by examining
what reforms are necessary in education (Hough, 1989:77-85). Other case studies refute
this claim. Clarke reviewed the attempt to formulate a program of educational reform
in Zambia in the mid 1970s, and concluded that the attempt at reform failed because the
school system acted to serve and legitimate the interests of the elite class (Clarke,
1985:244). Sifuna reviewed twenty years of multilateral aid to education in Kenya over
the period 1%2-82; he found the first decade to have achieved impressive quantitative
results, but unsatisfactory results in other ways. External aid to education had
concentrated on developing secondary and higher education, with the result that from
primary school on, each level of education carne to be perceived as a preparation for the
next, with the ultimate goal being employment in the modem, paid sector of the
economy. Inevitably, expansion of education simply led to more young people and
their families developing expectations about such employment which could only be
dashed (Sifuna, 1983:484-5). More significantly, attempts to learn from this first decade
of reform and to promote social equality, have proved to be a failure. Despite the report
of a 1975 Commission, appointed to examine Kenya's educational objectives and
policies, the failed strategies of the first decade were largely continued and often with
the assistance of the external aid agencies (Sifuna, 1983:489-490).

At a more theoretical level, others argue that education as an instrument of socialisation
can be a system of elite recruitment for some and an elimination process for others.
Indeed, some such as Apter see education as the chief instrument for development of
authoritarian regimes (Apter, 1987:25,33). However, evidence from a study by Fuller
and Heyneman suggests that the question of the effects of education is more complex,
varying with the type of country concerned. The study acknowledges the general
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charge that schools reinforce social class inequities, but produces evidence that the
influence of family background and other social factors on school achievement appears
to decline with increases in per capita income of countries. Moreover, even basic school
inputs such as textbooks appear to exert a significant influence on pupil achievement in
developing countries and to help overcome the reinforcement of social class (Fuller and
Heyneman, 1989:13-14).

2.3.2

How useful is this aid to education?

At the beginning of the 1990s, the anatomy of much education in the developing world is
being laid bare. The terms of the debate emphasise the great failures of the systems: the
drought in textbooks and materials; the indulgence in highly over-subsidised higher
education; the evidence of declining enrolments at the primary level. (King, 1991:274)

A recent review of education aid over the last twenty-five years painted a gloomy
picture of education in developing countries. The number of children of primary school
age who do not attend school has doubled since 1970; of those who enter primary
school, less than half complete it; in many middle-income countries unacceptable
differences in educational opportunities persist between rich and poor, rural and urban,
and male and female (Verspoor, 1993:103). International aid programs have not been
able to change these matters, but unless there is Significant change the situation can only
get worse (Verspoor, 1993:104).

Commentators therefore vary in their views of how useful aid to education is, but tend
to agree that there are broadly three divergent schools of thought (Hurst, 1981:119;
Tilak, 1988:313). Hurst reviewed a series of papers which were published to review the
1980 World Bank Education Sector Policy Paper, and found these three broad views on
the usefulness of education; i) external aid is highly beneficial to education; ii) aid is
largely irrelevant to the main problems but could be made more useful; and iii) aid to
education is irredeemably irrelevant or actually harmful to the interests of developing
countries (Hurst, 1981:119).

Those arguing that aid to education is highly beneficial claim that the proportion of aid
directed to education (about 10 per cent, above) is invested mainly in capital works
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programs and technical assistance, a source of finance and skills that developing
countries would not otherwise have (Hurst, 1981:119).

Those arguing that aid to education is largely irrelevant but could be made more usefut
point to the continuing failure to improve the quality of education in most developing
countries. The reason for this failure, they argue, is the way aid programs are initiated,
designed, put together and managed. They vary in the degree of optimism about how
easily such reforms can be achieved. Obanya claims that in Africa there is too much
rhetoric and too little substance in education reform documents, which usually are the
basis of attracting aid. He claims that some documents are more important for their
titles than their contents ("Education for Self Reliance"; "New National Policy on
Education"); that some reforms are as insignificant as a change in class timetables, or
that they are simply the creation of new structures within institutions (new directorates
in Ministries of Education), or else are pilot projects or experiments (Obanya, 1989:3335). He claims that most of the attempts at educational reform in African countries have
focused on the training of educational managers: planners, administrators, education
economists and finance personnel. In his view, the effectiveness of such training is
doubtful, because the people chosen for such training tend to be those already well off:
technocrats, academics, senior administrators and politicians. He suggests that if
reforms in this area are to have desired effects, the administrative climate needs to be
changed in the light of answers to the following questions:

•

Who decides who should be trained in educational management courses?

•
•

Who actually participates in such courses?
What is the attitude of such participants to the theories and principles taught in
such courses?

•

Into what national administrative/ political structures do such trainees return?

•

To what extent are the trainees willing to try out the theories and principles they
have learnt?

•

To what extent are they allowed to practise what they have learnt abroad on
educational management? (Obanya, 1989:338-9)

Psacharopoulos reviewed the record of East African countries and concluded that if
attempts to reform education are ever to achieve anything, two conditions must be met:
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i)

Any policy statement should be concrete and feasible in terms of objectives,
including a timetable, source of financing of its implementation, and institutional
responsibility; and

ii)

The substance of a policy should be based on research-proven cause-effect
relationships, not on goodwill or intuition. (Psacharopoulos, 1989:193)

Sarnoff disputes this, arguing that this emphasis on quantifiable objectives which could
be tested has led to excluding goals articulated by African leaders on the grounds that
the goals were deemed too difficult to quantify and therefore impOSSible to test. So,
although the goals are often specified in national education policy statements,9 they are
usually ignored. He argues that this failure to include such goals has led to increased
dependence on external funding agents and the adoption of their agendas. Hopkin, on
a positive note, claims that the Botswana government insisted on incorporating its own
development plans into its Primary Education Improvement Project, funded in part by
USAID. As a consequence, the government ensured that the deployment of aid and the
outcomes of the project were "owned" by Botswana. Moreover, Botswana's
dependence on aid has fallen since the early 1980s (Hopkin, 1994:395-8).
Those arguing that aid to education is irredeemably irrelevant or actually harmful claim
that such aid is a palliative to divert attention from the fundamental economic, social
and political inequalities between developed and developing countries; they may also
argue that such aid is a weapon used to reinforce and exploit these inequalities. Orivel
and Sergent reviewed aid to education in 41 sub-Saharan African countries and
concluded that:

Foreign aid does not make a strong enough impact to bring about any
perceptible improvement in (the education systems of sub-Saharan Africa); it
sometimes even aggravates difficulties or creates new ones ... Foreign aid is

Sarnoff (1993:191-2) gives these examples of goals in national policy statements on education:
Implant and nurture an inquiring and critical orientation toward the local setting and the world at large
and foster the sense of curiosity that makes learning self-rewarding;
it) Promote national unity and especially the national integration of diverse ethnic, cultural, religiOUS,
racial, and regional communities;
iii) EqUip and encourage young people to become effective citizens in their society;
iv) Develop in young people a sense of individual and collective competence, self-reliance, and selfconfidence; and
v) Reduce the elitist orientations students are inclined to adopt, promote in students a sense of national
responsibility, and develop arnong students a respect for manual labour.
9

i)

45
basically unsuited to solving the existing problems, even if it were more
intelligently planned and allocated. (Orivel and Sergent, 1988:459-460)

The main reason for their pessimism is that aid flows do not necessarily go to the most
needy countries. They cite the tendency for aid, on a per capita basis, to go to countries
with smaller populations regardless of income or degree of backwardness in school
enrolments, and for such aid to go to the smaller sub-sectors of education such as
teacher training and higher education (Orivel and Sergent, 1988:462-5; Lewin, 1994:161).
Tilak agrees, quoting claims that in 1976 10 per cent of World Bank assistance went to
countries whose per annual capita income was less than $120, 37 per cent went to
countries whose per capita income was between $120 and $250, and 53 per cent went to
countries whose per capita income was between $251 and $750 (Tilak, 1988:323).

Donors usually give aid not solely on the basis of need, but also on a country's
demonstrated capacity to achieve agreed education objectives. Buchert, reviewing
Dutch aid, says that such aid is now given only to countries with economic policies that
aim at sustainable economic development (Buchert, 1994:148). Reviewing British
educational aid for the period 1989-91, Lewin identifies the tendency for the smaller the
population the greater the level of aid per capita; he suggests that the reason for this is
that small countries are attractive to donors since a given level of assistance will
represents a greater proportion of total educational effort. Other tendencies identified
are that countries with lower illiteracy rates appear to receive more assistance; countries
allocating higher proportions of GNP to education as a whole have a tendency to receive
more assistance per capita; the higher the Gross Enrolment Ratio at primary level, the
greater the per capita assistance; the higher the Human Development Index (that is, the
better the quality of life) the greater the educational assistance (Lewin, 1994: 167,172).

Orivel and Sergent claim that aid aggravates educational inequalities and intensifies the
problems which education systems face in Africa. They cite figures to show that the
construction of school buildings needs ten times the current amount of capital aid in
order to keep up with population growth; books need to be five times cheaper than they
are if families are to be able to afford them, but donor countries consider textbooks as
items for commercial export; technical assistance accounts for almost half of direct aid,
but much of it can be regarded in developing countries as a foreign concept with no
local relevance; overseas fellowships contribute to the brain drain and even when
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fellows do return to their own country they tend to have acquired foreign values that
make it harder for them accept local working and living conditions, to have taken up
specialities which are not easily transferable to the very different economic and technical
environment to which they have returned, or to be doing work that has little bearing on
the specialised training that they received overseas. lO In Higher Education they claim
that there is over-investment (34 per cent of aid programs) and bad investment inferior
quality of higher education, unsuitability in the light of existing needs, unfavourable
cost-benefit ratios, and inequitable nature of financing (Orivel and Sergent, 1988:466-8).

Nagel and Snyder reviewed educational development in Liberia between 1972 and 1985,
fOCUSing on the role of international funding agencies. They identify three areas in
which these agencies worked as impediments to educational development: the policies
that guide development agencies, the structure of development projects, and the
competition for control of development funds. In Liberia, a change in lending policy of
the World Bank between 1971 and 1976 at the international level resulted in a shift away
from secondary and tertiary education towards primary education. This in turn left the
secondary and tertiary sectors, which had previously enjoyed World Bank support,
without adequate financing, eqUipment and staff. The structure of development
projects was based on creating autonomous units such as the Project Implementation
Unit (PIU), which were supposed to be able to cut across bureaucratic red tape and
implement projects efficiently and effectively; in practice, they compounded the
problems of communication and implementation. Competition for control of
development funds was exacerbated by the multiplicity of external funding agencies in
Liberia (UNESCO, ILO, UNDP, USAID, USIS, World Bank, African Development Bank,
etc). The interaction of different policies, illustrated above for the World Bank,
worsened the development of the education sector; in tum the competition of the
funding agencies for control of the education sector worsened an already bad situation
(Nagel and Snyder, 1989:10-20).

10 One senior officer, a colleague of the present author during his work in the countries which make up
the case studies, had spent ten years gaining his Bachelor's, Master's and Doctoral degrees in overseas
universities. When he returned, he told the present author, he was considered by all his colleagues to be "a
black man with a white heart", and so not wholly accepted by them. He was put in charge of the physical
fadlities and human resources of the head office of the Ministry of Education, a job which made no
demands on the knowledge or skills gained by his postgraduate studies.
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Because most aid agencies have a requirement to satisfy themselves that there is a need
for the particular items requested by a government, there is an "enormous" trade in
appraisals, review missions, sector assessments, manpower reviews, evaluations and
completion reports, most of which are carried out by the agents providing the funds.
King traces this growth from the 1960s, when many developing countries achieved their
political independence and started up aid negotiations with individual donors other
than their former colonisers, and multilateral donors. This led to a growth of aid
agreements; one central African state in 1986 had 53 separate aid agreements in
education alone. At the same time as developing countries have become more
dependent on aid, aid donors' vision of the educational requirements for poor countries
has increased in sharpness of focus, confidence and authority (King, 1991:1-3).

Verspoor suggests four main reasons that external aid to education has been less
effective than it could have been. Firstly, education aid has been quantitatively
inSignificant and has declined in real terms during the 1980s. Secondly, operational
practices have constrained the potential impact of aid. Many donors have been
reluctant to finance local costs and recurrent costs, and have preferred to concentrate on
indirect support to teacher education, curriculum development, and planning centres.
Much aid is project aid, which transfers resources for educational development through
participation in the financing of discrete investments; this emphasises the detailed
costing of investment inputs and the careful planning for their timely delivery over a
four-six year period. This model is not suitable for broad support for basic education.
Thirdly, the intellectual basis for action has been weak. The planning of education
development requires answers to the complex questions about the determinants and the
external effects of educational achievements, the cost and financing of educational
services, the effectiveness of educational interventions, and the implementation of
improvement programs. While much of this type of information is available for
developed countries, it is highly context-specific and not easily transferable to
developing countries; they do not have such information. Moreover, much of the work
on education in developing countries has remained philosophical and descriptive;
research on the effectiveness of specific interventions, and managerial and institutional
strategies for implementing them, remains limited. Finally, program design and
implementation have suffered from a shortage of well-trained and experienced
professionals (Verspoor, 1993:104-6).
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There has been a trend since the 1970s at least for agencies to unite towards a particular
option or set of options for education in developing countries. King traces this tendency
from the early work of the Rockefeller and Ford Foundations and the Bellagio
conferences of this period through to the 1990 Education For All conference (Kin&
1991:12-17). There is a risk that this international strategy will lead to donor
coordination according to an international agenda rather than specific national ones, and
may even ignore the specific circumstances and wishes of recipient countries (Buchert,
1994:155).

2.3.3

Necessary reforms in education sector aid

In his review of the criteria and methods of generating education cooperation projects
for external fundin& Phillips states that the first set of criteria are that the aid sought
should be clearly requested by the recipient country and meet a defined area which
cannot domestically be met, quantitatively or qualitatively, and that it is consistent with
the national development plan (Phillips, 1981:204). However, Hurst claims that a
cornmon pattern is for donors to assume a substantial degree of responsibility for
identifying and designing the project, while implementation and evaluation are
supposedly the recipient's concern (Hurst, 1981:124). Olsen agrees with this
observation, reporting on his experience with a radio education project in the
Dominican Republic. He stresses the importance of host-country personnel being part
of the design stage of a project; if they do not participate, the danger is that the donor
will produce an extant model that it will wish to implement (Olsen, 1984:332). London
claims that a major reason for the failure of the Third Education Project in Trinidad and
Tobago lay in the planning of it according to orthodox World Bank criteria, rather than
in its implementation (London, 1993:265, 270-1). As stated earlier, Hopkin claims that
the high degree of involvement of the Botswana Ministry of Education in the conception
and inception of the Primary Education Improvement Project, with the assistance of
USAID, was a factor in the project's successful implementation and conclusion over ten
years (Hopkin, 1994:397). The principle of recipient involvement in a project's
identification and design is largely accepted. More at issue now is the level of recipient
involvement, whether, apart from the national government, it includes provincial and
district government and/ or minority groups (Kin& 1991:22; Buchert, 1994:148).
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Haddad, when a senior education adviser with the World Bank, claimed that assistance
in developing national capacity is one of the first areas where the international
community can make a difference to the situation in developing countries. External aid
cannot be fully effective unless the countries concerned have the necessary capacities to
identify critical needs, negotiate appropriate assistance and manage the resources thus
acquired (Haddad, 1990:530). However, in most developing countries the local capacity
to analyse their own educational priorities is no stronger in the 1990s than it was in the
early 1970s; what little educational research is actually conducted in these countries
today is more dependent on external funding than it was in the 1970s (King, 1991:18-19).
Moreover, these national capacities, and especially the capacity to identify, design,
implement, monitor and evaluate, rest upon the availability, reliability and validity of
relevant education statistics. Too often, data is not sufficiently available, reliable or
valid, let alone analysed, in developing countries. King reports on the growing amount,
and availability, of data held by bilateral and multilateral agencies, and pre-eminently
by the World Bank (King, 1991:5-7). He claims that the data available in reports of these
agencies and the clarity and confidence with which it is interpreted contrasts with the
tremendous scarcity of good national analyses of educational issues and problems in
many of the poorer countries (King, 1991:9). Puryear claims that national leaders tend
to focus on data relating to expanding enrolments and ignore data on educational
performance - unit costs, pupil:teacher ratios, size of classes, etc. He claims that, in
general, the poorest and worst educated countries also have the least reliable education
statistics, and the smaller Caribbean countries report only limited data. He also claims
that national capacity for data collection and analysis is often weak because
governments have not allocated the funds necessary to establish, equip and staff a
proper education statistics unit. The officers may not have been trained for data
collection and analysis, and they may lack expertise in computerising data. As a result,
he claims, education policy is too often based on imprecise data, guessing, or purely
political considerations. Mtewa claims further that lack of accurate data was a
contributing factor to the failure of the first Five Year Plans of some African states
(Mtewa, 1980:163; Puryear, 1995:79-86; see also Chapman and Boothroyd, 1988; Obanya,
1989:340; Coyne, 1993). Heyneman claims that some countries might even have a
vested interest in not producing more accurate data. He quotes one African country
where the Ministry of Education claims it has 60,000 more teachers than the Ministry of
Finance believes it has. Salaries for teachers are paid in a block by Finance to EdUcation,
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so it is in the interests of Education to keep reporting the higher number of teachers. In
this way, Education retains a higher operating budget (Heyneman, 1993:381).

The International Institute for Educational Planning (lIEP) similarly stresses the
importance of building national capacities for policy making, programming and
management as a prerequisite for moving towards sustained educational development.

It points out that recent trends towards deconcentration and decentralisation have also
increased the numbers and the variety of people needing these skills. l l However, they
then note that no matter how skilled these well-trained specialists are, they cannot put
into practice what they have learned unless there is an appropriate institutional
development of the bureaucracy. In many developing countries the situation here has
actually deteriorated over recent decades because of lack of appropriate infrastructures
and equipment, low salaries, bad morale and declining staff status, as well as outdated
procedures and control mechanisms. Major efforts are needed to reform public
administration in these cases. In addition, demand for policy advice and expertise
amongst decision-makers has to be stimulated; without this, the best trained people in
the best equipped ministries will remain idle. The lIEP concludes its review by calling
for donor agencies to make more use of national competencies in preparing and
implementing their aid programs, and less use of external consultants (lIEP, 1994:1-2).
To meet the demands for new assistance strategies, Verspoor puts forward four
recommendations (Verspoor, 1993:107-111):

a)

A shift to sub-sector programs of external assistance

Sub-sectors of education are primary, secondary, tertiary, adult education, etc.
Verspoor claims that concentration on sub-sectors allows a longer and more realistic
time frame for development, and should be based on specific policy measures,
institutional development priorities, investment programs, and recurrent cost
implications. National staff take full responsibility for sectoral analysis, project
development appraisal and supervision of the implementations of the specific
investments of the sub-sectoral program. Responsibility for the appraisal and
supervision of projects should usually be discharged through an agency for the
11 This is precisely the case for Solomon Islands. Even though it had a population of about 340,000 in
1994, it had seven provindal governments, with Ministries of Education in each province and a need for
planners and managers at this level.

51
government, known as the intermediary. Bank appraisal then can focus on the subsectoral development program, and the effectiveness of the institutional arrangements
of sub-project preparation, appraisal, implementation, and evaluation. Bank
implementation support focuses essentially on the intermediary. In those countries
where national institutions or ministries are not yet equipped to carry responsibility for
all the above, the sector investment loan can be adapted and limited to only those
elements where national agencies exist and are sufficiently experienced to manage a
sub-sectoral investment program.

b)

A broadening of the purpose of aid programs to make them a vehicle for

sharing ideas and experience as well as for transferring resources

Educational development needs to be conceived deliberately as a learning process
fuelled by information from other contexts, where similar problems have been
addressed, and by information on the outcomes in different local settings.

c)

The inclusion of clear incentives for evaluation of learning outcomes and

applied research

Proper evaluation of development projects is dependent upon empirical research. It is
therefore necessary that development assistance programs include explicit and well
funded assistance for building local capacity for research.

d)

The strengthening of training programs for the next generation of education

planners and researchers

It is a paradox of educational development that in most developing countries, the
Ministry of Education - which usually attracts 20 per cent or more of the national budget
and employs 30-40 per cent of the public service, is among the weakest public agencies
in terms of the research, planning and managerial capaCities. These capacity issues
cannot be addressed by proViding foreign technical assistance experts and short term
training of national staff; the problem requires broad based and long term programs of
training, support and international professional cooperation focused on institutions
rather than on individuals or on specific products. Hopkin claims that Botswana's
Primary Education Improvement Project was successful in part because local staff were
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successfully trained to take over the staffing and management of the Department of
Primary Education in the Faculty of Education of the University of Botswana (Hopkin,
1994:397).

2.4

OVERVIEW OF THE ISSUES

Although there is not universal agreement on the effectiveness or even the desirability
of external funding for education, even the strongest critics of such funding usually
agree that with appropriate reforms the funding can be made far more effective. While
critical focus is sometimes limited to several necessary measures of reform, the reforms
proposed are in general harmony. The following measures therefore emerge from the
foregoing and need to be put in place in order to improve aid to education:

•

Ensure aid can and does lead to independence, rather than dependence: ensure
that it does not lead to unsustainable recurrent costs, place unrealistic demands
on existing and anticipated administration workloads, that it develops and is
likely to retain the services of trained personnel.

•

In designing aid projects, national goals and aspirations should be included, but
care must also be taken to ensure that the projects are based on policies which
are concrete and feasible in terms of objectives, and preferably based on researchproven, cause-effect relationships. Policies based on goodwill or intuition should
be avoided.

•

Do not let the policies and practices of external funding agencies corne to
dominate or set the rules for aid programs in education. This leads to a
worsening of the situation. In particular, avoid letting the situation develop
whereby funding agencies compete amongst themselves for a major role in
determining education policies, priorities and practices.

•

The way to avoid this is to ensure that the recipient country has, or develops, the
capability to identify its education needs and priorities, and does or will later
play the major role in designing programs and projects to meet these needs and
priorities.

•

This in tum highlights the need for training. There needs to be a strengthening
of the institutional capacity for strategic planning and management at the
national or regional level, and for operational planning and implementation at
the district and school level. In selecting who should be trained, consideration
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must be given to training those with local knowledge of schools and
communities, rather than simply selecting for training those whose careers have
been mainly in head office; in particular, avoid any suggestion of nepotism or
choosing only from the pool of those already well off or well connected in social
or political terms. After training, they should be permitted and encouraged to
apply what they have learned.
•

When development aid is being delivered, it is best to adopt a modified form of
aid project. Focus on sub-sectors of education, allow a long time frame, and
ensure that national officers are responsible for sectoral analysis, project
development appraisal, and supervision of the implementations of the subsectoral program.

•

In setting up aid projects, it is essential to ensure that whatever management
units are created are fully and competently staffed, and that the deployment of
the unit staff does not seriously weaken the administrative staff of the Ministry
or the Public Service from which the personnel of the unit was drawn.

In brief, development must start at the beginning of the aid program. Aid programs
must involve national officers in their design and their management as well as their
implementation. In addition, the aid programs must contain a significant element of
transfer of skills and knowledge, values and attitudes.

At the same time, the aid programs must not impose intolerable strains on the limited
skilled human resources available. The danger in this regard is that project emphases
on meeting conditions of aid, especially conditions imposed under a loan program by
such as the World Bank, will lead to a concentration on achieving quantifiable goals
within a previously agreed time frame and budget, according to previously agreed
strategies, rather than adapting to local circumstances and being more flexible about
developing human resources.

In all this, there is an indication that small states might merit special consideration from
aid donors. Small states are the only countries to show a correlation between
investment and aid, and this occurs in those small states where aid makes up 15 per
cent or more of the country's GOP.
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The next chapter will examine World Bank policies and practices in development aid
assistance in the Education Sector, with a view to checking on how these policies and
practices compare with "Best Practice" listed above.
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CHAPTER 3

WORLD BANK POLICIES AND PRACTICES IN EDUCATION SECTOR AID

The term "World Bank" is commonly used to denote the United Nations Multilateral
Development Institution whose purpose is to assist its developing member countries
further their economic and social progress. The term refers to two legally and
financially distinct entities: the International Bank for Reconstruction and Development
(IBRD) and the International Development Association (IDA). The IBRD and IDA have
three related functions: to lend funds, to provide economic advice and technical
assistance, and to serve as a catalyst to investment by others. Their overall purpose is to
reduce poverty. "Poverty reduction must be the benchmark against which (the Bank's)
performance as a development institution is judged" said the Bank's President in April
1993 (World Bank, 1993a:ll).

IDA was officially established in September 1960, with the role of promoting
development through the provision of "finance to meet their important development
requirements on terms which are more flexible and bear less heavily on the balance of
payments than those of conventional loans" (World Bank, 1982b:4).

In 1993 IDA had 152 member countries, with action pending on membership
applications for a further 8. During that fiscal year it lent a total of $6,751.4 million, of
which $5,921.3 million went to the poorest countries - those with per capita annual
incomes, in 1991 terms, less than $635 (World Bank, 1993a:4,15-6). This study is
concerned with IDA, and all references to the World Bank should be so understood
unless otherwise stated.

3.1

METHOD OF OPERATIONS OF IDA

3.1.1

Purpose of, and eligibility for, loans

In determining where to lend, IDA decided in its early years to allocate funds to
countries on the basis of their characteristics, rather than on the particular features of a
project or sector. Three principal criteria were developed to determine eligibility for
funds, and these are still in use (World Bank, 1982b:22; Ibid, 1993a:57). The criteria are:
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i)

The recipient's poverty, measured by per capita income

IDA has always felt that it should lend primarily to the poorest countries, defined in
1993 as those with per capita annual income of $695 or less; however, exceptions could
be maintained for those countries with per capita income above this level but which are
not creditworthy for IBRD lending, and for small island states. In practice, this has
meant some countries with per capita income up to $1,305 are eligible for IDA assistance
(World Bank, 1993a:57-9; Ibid, 1994f:1).

ii)

The recipient's limited creditworthiness for borrowing from conventional
sources

IDA is intended to supplement, not substitute for, finance from conventional sources.
Assessments of a country's creditworthiness are necessarily judgmental and are based
on long term factors (World Bank, 1982b:23).

iii)

The recipient's economic performance, including its ability to make effective
use of resources and the availability of suitable projects.

IDA's Articles of Agreement require it to pay "due attention to considerations of
economy, efficiency, and competitive international trade and without regard to political
or their noneconomic influences or considerations" (World Bank, 1982b:23-4).

A considerable amount of judgment is involved in applying these criteria. They do not
always point in the same direction, and some are not readily quantifiable. One country
may be relatively poor, but its economy may be well managed and it may be able to
borrow commercially to meet its needs. Another country with a higher GNP per capita
may have export earnings that fluctuate Widely and hence may be deemed a poor credit
risk (World Bank, 1982b:23).

In 1982 IDA claimed that one effect of its criteria was that the size of a country's
population was one of the most important determinants of IDA allocation. Although
the average size of the loans to small countries was smaller than those to larger
countries, the per capita loan was larger in small countries than in larger countries. One
reason for the higher per capita lending to small countries is that a minimum size and
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number of projects are considered necessary for efficient operations (World Bank,
1982b:25). In 1993 IDA agreed that exceptions to the operational cut off in terms of per
capita income would be maintained for small island countries (World Bank, 1993a:57-9).

In recent years IDA has focused on three main objectives to support economic
development in the poorest countries: poverty reduction, economic adjustment and
growth, and environmental protection and improvement (World Bank, 1993a:ll).

3.1.2

Conditions of loans

IDA makes loans, not grants, and loans must be repaid. However, the loans - known as
credits - are "soft". They are interest free, but carry a low 0.75 per cent annual
administrative charge; they are very long term - 35 or 40 years - with an initial 10 years
grace period of no repayments1 (World Bank, 1994f:1).

Loans are expressed in Special Drawing Rights (SDR). The value is calculated daily by
uSing a weighted basket of the currencies of the G-5 countries - France, Germany, Japan,
the United Kingdom, and the United States (World Bank, 1993a:9). Its value will vary
with the value of the currencies in the basket, but in 1995 its value is approximately
US$1.3

= SDR.

3.1.3

Co-financing

As mentioned at the beginning of this section, one of IDA's functions is to serve as a
catalyst to investment by others. One way of doing this is to enter into co-financing
arrangements with other lending agencies and donors. In 1993, about 48 per cent of all
fDA assisted projects and programs were co-financed; the largest source of co-financing
was official bilateral and multilateral development institutions which, together,
accounted for $7,759 million, or 69 per cent of the total amount of Project Co-financing
(World Bank, 1993a:71).

I Allowing for depreciation and interest fref' credit over the 50 year period, IDA estimates that the net
effect of its credits is a grant of 85-90 per cent of the loan (Private communication with Bank officials).
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3.1.4

Research

The Bank's research program is intended to provide information and guidance to
member countries and operational staff on different development processes and policies
as they apply across a wide range of countries. The Bank's management sets priorities
for the Bank's work, and these priorities are reflected in the topics of research projects.
The major area of emphasis continues to be poverty, equity, and social-welfare issues,
although work in the areas of environmental analysis and human-resource development
is growing. Within the area of Human Resource Development, the Bank referred in its
1993 Annual Report to studies on fertility, the production of cognitive skills in basic
education, job mobility, the role of human capital in economic growth, and the economic
impact of adult mortality (World Bank, 1993a:90-1).

3.1.5

Training

The strategic objective of the Economic Development Institute (EDI) is the mobilisation
of the knowledge and experience accumulated in the World Bank and elsewhere for the
purpose of strengthening development decision making in the Bank's member
countries. The EDI seeks to attain this goal through its training activities, through its
programs of institution building, and through its publications program. In 1993 it
carried out 152 training activities, mostly outside Washington and mostly in
collaboration with local partner institutions. In addition, EDI prepares and publishes
training materials on policy analysis and reform; 65 new titles were published in 1993
(World Bank, 1993a:87-9).

3.1.6

Technical assistance, small states and the World Bank

Of all the categories of development aid, technical assistance is ripest for reassessment.
(UNDP, Human Development Report, 1991, quoted in World Bank, 1993b:i)

Many who are experienced in designing and providing technical assistance are of the
opinion that the personalities of those involved, as well as some element of luck, are
responsible for at least lzalj of the success in Project Related Technical Assistance.
(Lethem and Cooper, 1983:34).
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3.1.6.1 Technical Assistance
Technical assistance commonly means the transfer of knowledge and skills. Within aid
programs this transfer usually takes place within a project, and across cultures; the
technical knowledge and skills are usually those derived from Western culture (Leach,

1994:217-222). The World Bank sees the distinguishing feature of technical assistance as
its concentration on establishing and sustaining the organisational frameworks and
processes that ensure the continued production of satisfactory goods and services rather
than on the direct production of goods and services (World Bank, 1993b:9). The Bank
illustrates the work of technical assistance as including assessments, training, adding
new organisations, restructuring existing organisations, workshops, seminars to install
new systems or processes, special conferences (World Bank, 1993b:4). The people
providing such technical assistance are usually referred to as adviser, expert, or
consultant. The term "expert" has generally dropped out of use in recent years as a
title; the term" adviser" is most frequently used for a medium to long term in-country
technical assistant; the term" consultant" is generally used to described a technical
assistant who is in-country for a short period for a very specific task. 2 In this writer's
recent experience, the term" consultant" is used as a title for someone who will come incountry to provide such specialist services as a short course in some specialist areas
such as test development, text book editing, or assistance with the conduct of a high
level planning conference. Metwa gives these definitions of technical assistance (Metwa,

1980:166).

Expert:

One who has tried, proved and known by experience (sic).

Adviser:

One who advocates or proposes laws, gives counsel, or interprets things

Consultant:

A specially trained and experienced person who has demonstrated some

depth in knowledge and scope in solving problems.

What is common to these definitions is the concept of an experienced person who is able
to provide advice on solving problems. What is missing is the notion that the person
would then act on the advice he or she had offered; that is, he or she would supervise or
assist in the implementation of the advice. Lloyd and Packer also consider that this
2 This writer was known officially as a "Colombo Plan Expert" when he worked for the Australian
government in Malaysia and Cambodia between 1%7-1970. The term "expert" is now not normally part of
one's title, but can be used to describe the authority of a person. AusAID defines "long term" as being incountry for six months or more. Consultant is also the term used by AusAID for the organisation which
has the contract to administer an AusAID funded project.
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technical assistance can include assistance in implementation of this advice. They
consider that another feature of this technical assistance is its independence and
objectivity. They give the follOWing definition of a consultant.

Consultant:

(One who provides) an independent and objective profeSSional service in

identifying organisational problems, analysing situations, recommending actions and, if
required, assisting in the implementation of these solutions (Lloyd and Packer, 1994:11).

Mtewa claims that the main use made of technical assistance by the World Bank is as a
preliminary source of professional expertise that possesses enough knowledge of the
potential recipient's problems to prescribe adequately a diagnosis in the form of a
feasibility study (Mtewa, 1980:187).

This study confines itself to the role and function of long-term, in-country technical
assistance concerned principally with institutional development; that is, where the
technical assistance is involved in identification of issues, the design, supervision,
implementation, monitoring and evaluation of the necessary activities, as well as related
and necessary staff training. This role and function will vary according to the nature of
the employment of the technical assistant(s).3

Basic to technical assistance is the concept of the transfer of knowledge and skills: the
technical assistant's expertise. However, the expertise of a foreigner (aSSOciated with
higher degrees from overseas universities, experience in developed and other
developing countries, sometimes age when the technical assistant is older than many of
the local officers,) may also be the hallmarks of status ascribed to foreigners but not to
local people. Fry and Thurber (1989:19) warn of the tendency to equate expertise with
status superiority, to assume falsely that expertise is the basis for status in all societies. 4

:3 In Solomon Islands, where the adviser was provided by the Australian government, the use of his
services was only rarely diverted to non-project matters by the most senior officers of the Ministry of
Education. In The Gambia, where his services were provided as part of the World Bank Education Sector
loan, the adviser was regarded as a fellow employee whose services could be, and often were, sought for
matters not directly related to the project. The adviser was also given considerable executive responsibility
in The Gambia, being designated Deputy Chief Education Officer, Planning in lieu of no Gambian officer
being appointed to the post.
4 One case that the writer was told of in the South Pacific concerned an engineer trained in a New
Zealand university. Upon returning to his small island state he was unable to command his labourers to
perform manual work for his engineering projects because he was from a very low class; this counted for
more than his overseas training.

61
Smith gives some examples of what a foreign technical assistant can do that his
counterpart cannot do, regardless of expertise: take problems up to the level of
permanent secretary when necessary; disagree publicly with the most senior officers in
his ministry; visit institutions without prior permission; travel around the country at
will; have ready access to an agreed budget for transport, workshops, etc (Smith, 1995:45). The danger for technical assistance is to ignore or be ignorant of the privileges that
their ascribed status allows them in carrying out their work, and to assume that these
privileges will similarly be bestowed on their counterparts as knowledge and skills are
transferred. Technical assistance must include an element of morale raising, of status
consciousness, for counterparts.

However, technical assistance is not simply the transfer of knowledge and skills, for
technical assistance involves the meeting of minds. Fry and Thurber warn that the most
complex, confusing and controversial aspect of advising and consulting abroad is the
issue of role. They claim that advisers and consultants can play up to six roles, which
they classify as analytical, political, economic, operational, informational, and cultural.
The titles of the roles are self-explanatory, but within each role are further sub-roles (Fry
and Thurber, 1989:17-18). One does not have to agree completely with this analysis, but
it is clear that technical assistance does have to playa variety of roles, and these roles
can be in conflict. The evaluation of technical assistance presents a further problem,
since there is an interaction between the qualities of the technical assistance and the
context within which it operates. Fry and Thurber identify ten chief contextual factors
which they claim affect the success of technical assistance:

•
•

nature of the colonial experience of the host country;

•

nature of bureaucracy in the host country;

•

quality of planning for, specification of, adviser's role(s);

•
•
•
•

extent of local financing of advisory services;

•
•

level of economic development;

nature of adviser's organizational affiliation;
host country's commitment to developmental goals;
partiCipation of host country in selection of adviser;
pattern of communications in host country; and
elements of chance and luck. (Fry and Thurber, 1989:81)

62
This underlines the point made previously, that much of the nature of the success of
technical assistance lies beyond its immediate area, and is significantly dependent upon
the context of the country in which it operates. In terms of the roles it is called upon to
perform, and the context in which it operates, technical assistance may face significant
problems in carrying out the tasks for which it is engaged. This is particularly the case
in small states, especially with their more personalised styles of bureaucracy and more
limited human resources, which can make constant and sometimes conflicting demands
on its technical assistance.

In order for technical assistance to perform its work properly, it is obviously important
to have clear, prior mutual agreement about the roles and functions of the parties
involved with technical assistance - the technical assistant, the agency prOViding the
technical assistance, and the client. Technical assistance may not operate effectively
because of faults in the design of the technical assistance project, failure of the client to
specify what it wants the technical assistance to do, conflicting instructions from the
international agency employing the adviser, and a consequent lack of a clear
understanding by the technical assistance of what are its roles and functions (Lloyd and
Packer, 1994:11-3).

A clear definition of objectives facilitates the type of technical assistance needed whether short term (help meet the implementation needs of particular projects or
programs) or long term (develop local institutions). In addition, the objectives should
define whether the goal is to develop local capabilities in all technical phases, or just
simply to develop managerial capacities. Only when these goals, objectives and
priorities have been sorted out will the type of function needing support from technical
assistance become clear. Bank experience is that agreement on objectives and expected
outcomes should be reached with the borrower at an early stage, and that these
objectives need to be pragmatic and sequential (World Bank, 1993b:15-17).

In practice, where often the duty statements for technical assistance refer to "advising",
"participating", "training" and assisting", they may in fact become "directing" and
lI

"performing". The World Bank is now acknowledging this problem, stating that the
role of technical assistance must be transformed from the performer/substitute model to
the collaborator/mobiliser model (Leach, 1991:170; World Bank, 1993b:l0). Placing
advisers in direct line management is not desirable, and should be avoided (Luteru and
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Teasdale,l993:304). Nevertheless, it is a common practice. Leach cites the case of one
project as rather typical of the problems of expatriates trying to pass on their knowledge
and skills to local officers. Whereas curriculum revision was the main objective of the
project, certain routine organisational activities were required if this was to be achieved;
these activities included arranging regular meetings, setting up committees, organising
occasional seminars and conferences, carrying out routine reporting, coordinating
activities between individuals and departments, and implementing plans already
agreed upon. Little of this was done by the local staff, and so both expatriate specialists
and project managers spent much of their time (up to two-thirds according to one
specialist) on general administrative and organisational tasks. In fact, they saw the
main benefit of their presence in terms of general organisation rather than in their
specialisation (Leach, 1994:222).

The reasons for the reluctance of local staff to become involved in these routine
administrative and organisational tasks are varied and complex. In Africa and other
developing regions, local staff are reluctant to perform tasks that they perceive as
beneath them professionally or socially; moreover, if these tasks involve being
dependent upon poorly trained and motivated local secretarial and other clerical
support staff, the local professional staff are not willing to rely on this support or even
to compensate, for it (Leach, 1994:223). Leach also identifies certain cultural differences
in the perception of what are appropriate duties for a professional and therefore what
constitute valid knowledge and skills for transfer within a project. Chief among these
differences were:

•

Expatriates believed that the barriers between the respective duties of the
professional and technician had to be broken down. Local professional staff saw
no benefits to this, and saw the proposal as a threat to their status.

•

There was a difference over what constituted valid training for local
counterparts. Local officers viewed training as the acquisition of formal,
academic qualifications. Expatriates saw training in the project context in terms
of practical "hands on" experience, where the local counterparts learned to apply
their eXisting knowledge and skills to practical, problem-solving situations. This
could best be acquired through workshops, seminars and working closely with
their expatriate colleagues.
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•

There was a difference in interpretation of what were the needs of the
organisation. Expatriates saw an urgent need for a better understanding of the
complexities of organisational structures and processes, and a commitment to
thorough planning, good management, and the meeting of institutional goals.
The majority of local officers saw the cause of their institution's failure to
function effectively as lying primarily in its inadequate level of funding (Leach,
1994:224).

Other problems include the actual hours worked on and off the job by technical
assistance compared with their counterparts, and difficulties in providing suitable
counterpart and back up staff (Leach, 1991:170-171). In such circumstances the technical
assistance is in an ambivalent position: they can be regarded as stepping beyond their
proper role if they actually implement, but held accountable for delays in
implementation if they do not adopt a "hands on" approach; they can be considered as
neglecting their duties if for some reason they do not spend "sufficient" time in
providing on-the-job training for counterpart staff.

A further problem with technical assistance is that experts may have little or no
familiarity with the special cultures, economies, and needs of a small state or its region,
and may take a long time to become familiar with the culture of the country, and to
become accustomed to and accepted by the public service within which they work
(Curle, 1968:13; Rapoport et aI, 1971:155; Knapman, 1986:149; Bray, 1992a:48; Luteru and
Teasdale,l993:303). The ultimate danger for technical assistance is that the assistance
may be blamed for tardiness in project implementation which is actually beyond its
control.

Finally, the extent to which it is reasonable to expect a transfer of knowledge and skills
has to be considered in the administrative context in which the externally supported
development project must operate. Development projects are mainly deSigned by
donor headquarters personnel, many of whom are from Western countries or have been
trained in the West and now live in the West. The projects are designed according to
Western concepts of organisation and management, reflecting such organisational
practices as strategic planning, explicit statements of goals and performance targets,
clearly defined tasks and prescribed duties for individuals (Leach, 1994:225). However,
in African and other developing regions, bureaucracies operate very differently. These
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bureaucracies operate on a network of informal, personal relationships in which
individuals tend to have two different agendas: the formal agenda which is concerned
with meeting a mutually agreed minimum of institutional demands and the informal
agenda which is concerned with personal goals - having secondary jobs, meeting family
obligations. In Western bureaucracies it is assumed that these two agendas can largely
be reconciled, in developing bureaucracies the extremely low salaries;5 low morale, lack
of career opportunities, and family and kinship demands create a second set of goals
which cannot be met by official means. Given the different administrative cultures
which characterise the project and host institution, it is not surprising that development
projects may fail to meet their stated objectives, including the transfer of technical
knowledge and skills (Leach, 1994:225-6).
3.1.6.2 Technical assistance and small states
Technical assistance has been criticised because in some cases the outside expert comes
from a large country and tends to bring in preconceptions and produce
recommendations which tend to be based on typically western, large country models.
Even when the special characteristics of small states are recognised by outside experts,
they may choose to regard these as deviations to be rectified and strive to fit small state
practices into standard management theory. If so, such outside experts may experience
great frustration (Knapman, 1986:150; Lloyd and Packer, 1994:8). This can produce a
further problem if the recommendations are accepted uncritically by local officers, either
because they do not have the technical knowledge to evaluate the recommendations
properly, or because they have also been educated in large countries (Higginson,
1987:144-145; Bray and Packer, 1993:137).

Planning is a special problem for small states; most do not have trained, experienced,
full time planners of their own, so have to hire outside planners. These too often have a
particular point of view, and the result can lead to more planners being engaged to
review proposed plans. Higginson quotes the case of one small Pacific state which
conducted six assessment surveys in respect to planning for a national training
5 In The Gambia in 1990, the Minister of Education received an official salary of 60,000 Dalasi (about
U5$6,000); his Permanent Secretary received 30,000 Dalasi (U5$3,000), the principal of a large secondary
school about 10,000 Dalasi (U5$1,000). In Cambodia in 1994, government salaries were between U5$10-25
per month; the World Bank calculated that this covered about half the cost of a typical household's
monthly rice consumption. The result is Widespread absenteeism and corruption in the public service
(World Bank, 1994. Cambodia: From rehabilitation to reconstruction:114). There is a saying common to
many developing countries with low salaries for its public servants "The government pretends to pay us,
and we pretend to work".
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institution. Most were carefully done, contained points for reflection, and suggested
lines of action. Not one was acted upon (Higginson, 1987:146).

The small and personalised nature of small state bureaucracies can lead to rivalries
between sectors or individuals, which in tum can lead to a paralysis of decision making
and implementation, and undermine local initiative. Documented examples include
rivalry between primary and secondary divisions, failure to agree on local production of
textbooks, and competition between two very senior officials for over a decade. In such
cases the bureaucracy may call for and become more reliant on outside assistance (Bray
and Fergus, 1986:97; Farrugia and Attard, 1989:27; Lloyd and Packer, 1994:8). Should
this happen, the technical assistance may become open to the criticism that (s)he is
imposing his or her own values and systems on the bureaucracy, and the technical
assistant can then be the subject of criticism from any quarter which might disagree with
the technical assistant's system - even though there was no alternative system which
could be implemented.

3.1.6.3 Technical assistance and the World Bank
Technical Assistance (TA) has always been related to the Bank's operations, and
widespread policy changes in developing countries have made this operational link
even more important. However, many of the Bank's borrowers lack the institutional
capability to address the policy changes involved. Consequently, the Bank is taking an
increasingly active role in providing TA in areas of policy reform, institutional
development, and capacity building. TA for institutional development (" so ft" TA)
which addresses the areas of policy development and capacity building, now dominates
T A financed through Bank lending. The purpose of such T A is both technical and
policy oriented. The Bank describes T A in this way:

In the technical domain, technical assistance may be called upon to provide
advice on the reform of government machinery, address civil-service salary
scales, or introduce computer technology into national tax or customs agencies.

On the policy side, it may provided adVice to governments on a range of
national poliCies in such areas as economic restructuring, education,
environment, industrial protection, and privatization. These are areas on which
national consensus is not always present. As a result, the management and
implementation of technical assistance for institutional development are far more
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problematic than of technical assistance with physical investment (World Bank,
1993a:92).

TA is increasing as a proportion of Bank lending, and assistance for institutional
development is rising as a proportion of technical assistance; the volume of technical
assistance in which the Bank (IBRD and IDA) is involved as lender, provider, or
administrator has doubled in the past decade. In 1992 project financed TA amounted to
$2.5 billion (World Bank, 1993a:92).

The Bank attempted a significant review of what made TA successful in the early 1980s.
It began by identifying T A as having four basic models (Lethem and Cooper, 1983:3740):

•

The performer or substitute model, also called the client-expert model, assumes that the
TA recipient (or donor agency) correctly identifies the needs, communicates them
correctly to the expert, and accurately assesses the capability of the expert to
perform the required services.

•

The prescriptive model, also called the patient-doctor model, assumes that the adviser
who is brought in to diagnose a problem will find out what is wrong. This model
assumes that the "patient" will be willing to reveal the kind of information that the
II

•

doctor" needs to make the diagnosis.

The counterpart-adviser (apprentice-teacher) relationship is based on the view that
development consists mainly of the diffusioon or transfer of skills and technologies.
The outsider is placed in an advisory role, but he is expected to contribute technical
adVice and to transfer skills to the national counterparts. The difficulty with this
Widely espoused model is that the designer's training expectations are rarely
realised, largely because long term advisers too easily slip into the performer role
when the counterpart is unassertive or unavailable. When such a situation occurs,
donor agency staff are concerned that the whole enterprise may fall apart as soon as
the adviser leaves.

•

The central problem in the foregoing models is one of finding a balance between an
adViser with no authority and little responsibility and one who does all the work
himself and gives local staff little chance to gain experience. The collaborative model
seeks to find a balance by ensuring that the local staff perform key functions and
share the responsibility for the success or failure of these activities.
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The review noted that TA must be both technically competent and familiar with the
policies and procedures of the aid agency and the recipient. In addition, the adviser
must have the "right personality". His or her personal attributes should include
adaptability, flexibility, dedication to the assignment, patience, resourcefulness, tact,
empathy, political sensitivity, and skills (including linguistic ability) in cross-cultural
communication; those involved in training should also have pedagogical skills (Lethem
and Cooper, 1983:12).

Following the review, further lessons were learned. It seemed that advisers with all or
even some of the attributes of the "right personality" were in short supply or
unavailable. As for the models of TA, their success was too dependent on the client
knowing what needed reform or assistance, or (if the client did know) sharing this
knowledge with the TA and donor agency. In 1992, therefore, a Task Force was
established to suggest ways to improve the developmental impact of T A, and special
efforts were made to implement its recommendations. As part of these efforts, each of
the Bank's six regional offices prepared an action plan to improve its management of
technical assistance. Among the common concerns that these action plans addressed
were the following:
•

heighten the emphasis in country economic and sector work (CESW) on
institutional constraints, particularly in cases in which these constraints are
systemic;

•

include in country-assistance strategies actions to resolve systemic issues
identified in the CESW;

•

secure, through joint consultations with borrowers, country commitment to
ameliorate these constraints; and

•

include in project documents the expected time frame for major milestones.
(World Bank, 1993a:92-3)

Also arising from the recommendations was the publication of a Handbook on Technical

Assistance, published by the World Bank in 1993 (World Bank, 1993b). This handbook
describes T A as a means of either substituting the skills of the borrower/recipient
agency or developing existing local skills (World Bank, 1993b:65). TA is one of the tools
used by donor organisations such as the Bank to further institutional development. The
concept of an institution means the rules, roles, and structures developed by people to
organise their joint activities. Institutional development can be a daunting task, carried
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out in discouraging public service conditions, economic crises, lack of counterparts,
absence of local commitment, time constraints, deciding what action to take (or not to
take), and identifying the most effective points for intervention. Sometimes this means
removing obstacles to development, sometimes restructuring incentives, installing new
processes or systems, revising or reorienting existing programs, and sometimes
changing the rules of the game so that clusters of organisations can interact more
effectively (World Bank, 1993b:3-6). The World Bank sees institutional development as
focusing attention on the following objectives:
•

improving the functioning of inter-institutional relationships and the
environment for their interaction;

•

strengthening the capacity of institutions to set goals, evaluate alternative
courses of action, and exercise leadership;

•
•
•

making better use of human and financial resources in meeting client needs;
building social support for long-term effectiveness and legitimacy; and
sustaining capacity over time, including capacity to learn and evolve
constructively in response to changing circumstances and demands (World
Bank, 1993b:6)

In seeking to achieve these objectives, the use of Technical Assistance includes
assessments, training, adding new organisations, reorganising existing organisations,
workshops, seminars to install new systems or processes, or special conferences. The
Bank acknowledges that the use of TA to achieve institutional development is staff
intenSive, hard to design, and often leads to results that are difficult to measure (World
Bank, 1993b:4). The ultimate goal of institutional development is to leave capacity
behind when the T A departs. To this end, the Bank also claims that TA "concentrates
on establishing and sustaining the organisational frameworks and processes that ensure
the continued production of satisfactory goods and services rather than on the direct
production of goods and services". According to the Bank therefore, the role of TA
must be transformed from the performer/substitute model to that of the
collaborator/ mobiliser model; the role of performing a task and/ or substituting for an
absent counterpart should be changed to one of creating an effective partnership
between consultant and advisee (World Bank, 1993b:9-10).

The Bank has begun to question the effectiveness of the current model of T A in terms of
the expert-counterpart relationship. It claims that the role ascribed to the expatriate
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expert has gradually evolved to an advisory role in development projects and programs.
At the same time it notes that experts have tended to assume an all-embracing operating
role; that experts have generally proved to be good technicians but rather poor trainers;
that foreign experts may not always have the right qualifications or the appropriate
expertise, knowledge of local circumstances, and ability to adapt to different
sociocultural settings; that remuneration gaps between experts and counterparts are
excessive; that assignment and retention of qualified and motivated counterpart staff by
the recipient government have proven difficult (World Bank, 1993b:l03-4).

Nevertheless, the use of T A continues and the Bank therefore counsels the follOWing:

•

Ensure that the objectives of T A in general, and institutional development in
particular, are clear, specific and understood. Trade-offs and limitations of T A
projects should be analysed, particularly concerning the conflict between short
term objectives - getting the job done - and long term objectives - developing
local institutions (World Bank, 1993b:13-15).

•

Where T A is recruited to substitute for lack of a country's needed expertise, it
should be at the specific request of the borrower, and the arrangement should
specify the precise nature of the desired end product and emphasise timing, cost
and adherence to design specifications. Substitution T A prOVides direct
operational support for day-to-day tasks, principally routine administrative
matters. However, substitution TA does not contribute to capacity building, nor
is it an appropriate means of prOViding counterpart training (World Bank,
1993b:19-22).

•

Ensure that there is a real commitment by the borrower to TA. Many
agreements reached at the top levels of government are often highly tenuous,
and T A is often requested not because it is needed, but because it might pave the
way for financial assistance (World Bank, 1993b:37).

•

Ensure that the scale and complexity of the proposed T A does not exceed the
absorptive capacity of the recipient agencies (World Bank, 1993b:68).

71

•

TA which is concerned with Institutional Development addresses mainly
qualitative issues. They are often embedded in political and cultural factors and
may require attitudinal or behavioural changes in the recipient. Therefore, the
Terms of Reference (TOR) for the TA should be designed with a fleXibility that
combines well-defined objectives with a flexible agenda for implementation. The
TOR should include the following:

a)

Objectives which are defined as clearly and specifically as pOSSible; these
objectives can be classified as:
•

Problem solving: identifying recurring problems and methods for
solving them;

•

Change oriented: identifying appropriate changes required in
structures or procedures and the particular methods of effecting
changes;

•

Innovative: calling for new technolOgies, approaches, or services;
and

•

Strategic: defining top-level strategic policy direction of the
government.

b)

Scope of work: the tasks should be dis aggregated into activities that will
result in key outputs and indicators that can be monitored. With
Institutional Development, too many details about task programming
and excessive preoccupation with deadlines could be counter-productive,
if they impose constraints on the creativity, freedom, and ingenuity of the
T A provider.

c)

Duty statements for TA and the counterpart staff (World Bank,
1993b:74-6).

•

Justify the purchase of equipment. T A activities include the financing of the
equipment needed to achieve T A objectives; common examples of such
equipment are vehicles, computers, copy/printing machines, phones/faxes,
office furniture. Supervision of the use of the equipment is often overlooked,
which can result in the equipment's misuse and lack of maintenance. Often, a
borrower's primary purpose in accepting TA is that it provides this equipment.

If this is the case, the danger is that T A is doomed and the equipment will be
squandered (World Bank, 1993b:87-9).
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•

In recruiting counterparts, requirements for counterparts should be checked
carefully against actual availability as early as possible. In order to ensure the
availability of counterpart staff, specific agreements should be made during
negotiations, and strict control measures should be built into the legal covenants.
If qualified counterparts are not assigned, this should be treated as a violation of

the Loan Agreement and a probable cause to delay the delivery of T A (World
Bank, 1993b:l05-6).

3.1.7

Measuring the performance of loans

In January 1992 the representatives of donor governments - the IDA Deputies - met to
review plans for IDA activities for the period 1 July 1993 to 30 June 1996. As part of the
review, the deputies expressed concern about the quality of IDA's project portfolio,
which showed a declining percentage of satisfactory projects, primarily in sub-Saharan
Africa. The deputies agreed there was a need to improve the quality of project design
and implementation; they also affirmed the need to improve borrowers' sense of
ownership of projects and asked IDA to encourage borrowers to take the lead in project
identification (World Bank, 1993a:56-60).

Then in February 1992 a Portfolio Management Task Force was established to examine
the quality of the IDA portfolio and to make recommendations to reverse the decline in
the proportion of successful projects over the last decade. While the Task Force
reported that more than 75 per cent of Bank assisted projects demonstrated good
performance during implementation, it found that the share of projects with "major
problems" during implementation had risen from 11 per cent in 1981 to 18 per cent in
1992, while the proportion of projects judged satisfactory by the Operations Evaluation
Department (OED) in its annual review of evaluation results had fallen from 85 per cent
in 1981 to 63 per cent in 1991 (World Bank, 1993a:60-1).

The Task Force accepted that changes in the international economy had adversely
influenced the environment in which many of the projects had operated; nevertheless, it
concluded that there were also aspects of Bank practice that either may have contributed
to portfolio-management problems or that were insuffiCiently effective in resolving
them. Underlying many of these aspects was the Bank's pervasive preoccupation with new
lending at the expense of effective implementation of the programs and projects that it financed
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(Italics by this author). As a result, the quality of projects at the time of their entry into
the portfolio - quality being defined to include implementability and sustained local
commitment - was not always what it might have been. Evidence that local
commitment was not always what it should have been was the fact that the covenants
included in loan agreements with borrowers - provisions intended to ensure effective
implementation - were too rarely met (World Bank, 1993a:62).

The Task Force therefore concluded that the status of the Bank's portfolio could be
improved and its services to its borrowers strengthened through a wide array of
changes aimed at giving increased attention to the implementation of ongoing projects
and at achieving an appropriate balance between implementation and the preparation of
new operations. The Bank's Executive Directors endorsed the general thrust of the Task
Force's analysis, conclusions and recommendations. As a result, the Bank has begun to
implement certain changes in its policies and practices. Skill gaps have been identified
(mainly in the areas of procurement, private sector development, environment, the
financial sector, the social sciences, population and human resources), and public-sector
management, and the Bank's needs were reflected in the recruitment program for 1994
and later. One effect should be to reduce the proportion of economists in the overall
staffing of IDA. In addition, the attention of managers will be focused on staff
performance in ensuring effective project implementation and monitoring and
assistance, promoting client/beneficiary participation and commitment. New
promotion criteria, which give added weight to portfolio-management work, went into
effect in 1994 (World Bank, 1993a:62-4).

3.2

CONCLUSIONS

It is clear from all the foregoing that IDA is a formidable influence on development
policy and practice throughout the world. This is especially in the poorest countries and
in small states, both of which are a special focus of IDA. Its objective is to reduce
poverty, and in support of this objective in 1993 it had 152 member countries and loaned
a total of $6,751.4 million. It further encourages development assistance through cofinancing, mainly with other multilateral and bilateral agencies; this co-financing
accounted for 48 per cent of all IDA assisted projects and programs in 1993.
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It has a significant research activity and this is influential throughout the Bank and

member countries. In addition, other Bank agencies such as its training arm EDI help
disseminate research findings and Bank policies and practices widely. It also supports
Technical Assistance to a significant extent, and this technical assistance in tum, through
its advice, assistance and training, helps spread Bank policies and practices - espeCially
in the key areas of policy reform, institutional development and capacity building.

Despite this formidable structure and influence, the Bank has recently had to review its
orientations and methods of operations. In the field of Technical Assistance, it has had
to look at how to address ways of overcoming institutional constraints in-country
especially where these constraints are systemic, resolving these systemic issues, and
securing country commitment to ameliorating these constraints. The Bank is beginning
to recognise the conflicts faced by TA in achieving short term objectives (getting the job
done) and long term objectives {institutional strengthening}; it is beginning to recognise
that agreements reached at the top levels of government are often tenuous and
sometimes made for motives different than those stated; it is recommending that if
qualified counterparts are not assigned as agreed, this should be grounds for delaying
the delivery of all aspects of TA. All this suggests that the Bank is becoming more
aware of the actual problems faced by technical assistance in attempting to help
borrowers implement their projects. It remains to be seen how strictly the Bank will
insist on borrowers meeting these conditions for T A.

The overall performance of its portfolio of loans has also been of recent concern, because
of a declining percentage of satisfactory projects during the last decade. One
contributing factor to this was the Bank's pervasive preoccupation with new lending at
the expense of effective implementation of the programs and projects that it financed.
As a result, the quality of the projects at the time of their entry into the portfolio was not
always what it might have been; local commitment was also less than it should have
been. As part of the resolution of this problem, the Bank is now widening the skills
available in its staff through its recruitment program a.t:ld moving away from its major
focus on economic skills. Managers now focus their attention more on staff
performance in ensuring effective project implementation and monitoring and
assistance, and promoting borrower participation and commitment; new promotion
criteria which give added weight to portfolio management went into effect in 1994.
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While IDA has therefore begun attempts to improve its performance in implementing
programs and projects, it has still not begun other key reforms identified by its critics. It
has not attempted to reform its formidable requirements in the areas of Project
Identification, Preparation, Appraisal, and Negotiation, except to offer more technical
assistance to applicants. Its reforms regarding Technical Assistance do not address the
real issue of what exactly TA does in resolving the conflict between advising and acting
in the management of projects. Although it now gives special consideration to the
circumstances of small island states in determining eligibility for a loan, there is no
evidence in its reports that it provides special attention to, or special assistance to, these
small island states.

The reforms concerning project implementation, monitoring and evaluation within the
Bank are welcome, but only time can tell how effective they will be in the context of the
Bank still handing responsibility for implementation of the contract loan to the
borrower.

3.3

WORLD BANK AND EDUCATION SECTOR AID: ORIGINS AND
DEVELOPMENT

Belief in the value of schooling as an essential component of national development
began to be formally articulated in the early 196Os, when manpower specialists
theorised that economic growth was essential for developing countries, and the first task
of an education system was to serve this economic growth by playing its part in
providing the requisite trained manpower (Beeby, 1980:453). Chief among these
manpower specialists was the economist Rostow, who theorised that a country would
have to pass through certain critical stages of economic growth in order to reach the
modem "developed" stage (Beeby, 1980:439). From this it was a lOgical step to theorise
that education played a role in national development through the formation of human
capital (World Bank, 1991:33-34).

This belief in the contribution of education to national development was formally
recognised by the World Bank when it gave its first loan to the education sector in fiscal
year 1963. It elaborated its education finance policy in a memorandum from the
PreSident of the Bank in 1%3. The policy emphasised that the Bank would aim to assist
in meeting the needs for trained manpower as defined in the development plans of the
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countries concerned, and would concentrate on projects in technical and vocational
education at various levels, and, in general, secondary education. Technical assistance
and software were largely excluded (World Bank, 1980:78).

In the late 1960s the Bank decided that it should broaden the scope of its projects and
determine lending priorities by examining the education system as a whole, rather than
by areas of eligibility already designated by the Bank. In 1971 the Bank issued its first
Education Sector Policy Paper, which recommended a systematic study of the total
education sector of a country as a pre-requisite to financing. The aim was to improve
the quality of education as well as meet the need for trained manpower. There was
increased finance for Technical Assistance, and new areas of lending in non-formal
education and training, educational radio and television, support for curriculum
development including local production of learning materials, and more comprehensive
aid to administration and management (World Bank, 1980:78).

In late 1974, a second Education Sector Working Paper was issued in which it was
argued that an overemphasis on the modem sectors of the economy in many
developing countries had caused an over-allocation of resources to secondary and
higher education at the expense of primary education and needs for education and
training in rural areas. A new and broader education policy was announced, based on
four principles:
•

at least a minimum basic education should be provided for all as soon as
available resources permit;

•

further education and training beyond the basic level should be provided to
meet critical needs for manpower;

•

the efficiency of education systems should be improved and formal and nonformal methods integrated; and

•

opportunities should be equalised in the interests of both increased productivity
and social equity (World Bank, 1980:78).

Summarising its activities over the period 1%3-1979, the Bank reported that it had
financed 192 projects in 81 countries. Over that period there had been an increase in
lending for technical education at the expense of general education, and less support for
formal agricultural education. The principal outlay continued to be on the construction
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of physical facilities, although there was a noticeable increase in lending for Technical
Assistance (World Bank, 1980:7).

In 1980 the Bank published its third Education Sector Policy Paper, in which it reviewed
education developments in developing countries and its own policies and practices
since 1963. It stated that its principal aim in lending for education was now to assist
member countries in developing their human resources, in bringing about educational
change and expansion, and in achieving the technical capacity and experience they
needed to become genuinely self-reliant to design and manage educational development
(World Bank, 1980:86).

The Bank then summarised its broad principles in seeking to promote balanced
educational development, which it saw as a reinforcement and extension of its 1974
policy; these policies were:
•

Basic education should be provided for all children and adults as soon as the
available resources and conditions permit...

•

To increase productivity and promote social equity, efforts should be made to
prOVide education opportunities, without distinction of sex, ethnic background,
or social and economic status.

•

Education systems should strive to achieve maximum internal efficiency through
the management, allocation, and use of resources available for increasing the
quantity and improving the quality of education.

•

Education should be effectively related to work and environment in order to
improve, quantitatively and qualitatively, the knowledge and skills necessary for
perfOrming economic, social, and other development functions.

•

To satisfy these objectives, developing countries will need to build and maintain
their institutional capacities to design, analyse, manage, and evaluate programs
for education and training. (World Bank, 1980:86-7)

These principles were to constitute a policy framework within which the Bank would
seek to foster development objectives that would be tailored to the needs of its
developing member countries; the needs would vary among borrowers, because of
differences in cultural and historical backgrounds, economic development, financial
capacities, and other factors. However, the Bank then described the broad application of
these policies in terms of level of income of countries. For low income countries it saw
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the emphasis should be on the development of low cost, basic education programs; for
middle income countries the emphasis should be on improvement of quality and equity
in opportunity of first-level education and the development of secondary and higher
level education. 6 In all countries, measures to improve the internal efficiency of
education should be stressed, and implementation of these measures will precede or
coincide with support of further efforts to expand the system. Finally, the improvement
of managerial and planning capacities in all countries would be emphasised, while the
development of analytic skills would be stressed more for middle-income countries
(World Bank, 1980:87).

The Bank's implementation of this policy was ineVitably influenced by the economic
climate of the 1980s, which was a period of economic change and deterioration for many
countries. For most of the developing world it was a period of increased economic
indebtedness, which brought these countries to accept the necessity of the microeconomic stabilisation and adjustment measures determined by the IMF and the World
Bank. In addition, developing countries became more dependent upon aid. King
claims that in education, the search commenced for adjustments that could parallel and
reinforce the larger economic strategy of adjustment being imposed by the Bank. He
says there was increasingly a Bank education policy that sought to remove the state
from monopolising the provision and financing of education. At the university level,
state over-subsidisation of students came under attack, as did all schemes that offered
protected employment. The private education and training sectors received strong
encouragement, along with strong support for diversifying the financing of education
away from the state, through such cost-sharing schemes as user charges and community
financing (King, 1991:xii,xv).

The Bank described developments in its own lending programs for education during the
period 1980 -1995 as characterised by six major shifts:
•

The total volume of education lending has tripled and its share in overall Bank
lending has doubled.

6 It is relevant to note that the Bank is not considering countries in terms of size of population or any
other indicators of smallness, which might influence their capacity to manage an education sector project.
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•

Primary and secondary education are increasingly important and now account
for half of all lending for education; primary education now attracts double the
share of lending that it did in 1980.

•

Girls' education is now receiving explicit focus.

•

Bank funds are now used more for educational inputs (textbooks, teacher
training, technical assistance, research, etc) and less for civil works; the latter's
share of funding has fallen from more than half to about one quarter of
education funding.

•

A narrow project approach is increasingly giving way to a broad sectoral one.

•

Lending is now significant in all regions, having previously been concentrated
on Africa, East Asia and the Middle East (World Bank, 1995a:105-110).

In March 1995 the first World Bank overall sector review of education since the 1980

Education Sector Policy Paper appeared, entitled Priorities and Strategies for Education
(World Bank, 1995a). The Bank restated its belief that education is a major instrument
for promoting economic growth and reducing poverty. It expressed the view that
economies and labour markets are changing dramatically throughout the world and
that these developments have created two key priorities for education: a) it must meet
economies' growing demands for adaptable workers who can readily acquire new skills,
which increases the importance of the basic skills learned in primary and general
secondary schools; and b) it must support the continued expansion of knowledge,
largely the role of higher and postgraduate education (World Bank, 1995a:1-7). It stated
that four major challenges remain in education: i) increasing access; ii) improving
equity, mainly for girls and the poor; iii) improving educational quality; and iv)
reducing the delays in refOrming education systems (World Bank, 1995a:15-25).

The review focused on reforms necessary in the present systems of education finance
and management to meet these challenges. It identified six key ways in which the role
of government should be redefined: i) a higher priority for education; ii) greater
attention to outcomes; iii) public investment focused on basic education coupled with
more reliance on household financing for higher education; iv) greater attention to
equity; v) greater household involvement; and vi) more autonomous institutions (World
Bank, 1995a:59-95; 113-114).
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The Bank stated that its lending for education in all countries will be concerned with the
policy environment and with the strengthening of institutions, with the subsectoral
allocation of lending usually following countries' own resource allocation priorities. The
Bank's main contribution will be advice designed to help governments develop
education poliCies suitable for the circumstances of their own countries. Bank financing
will generally be designed to leverage spending and policy change by national
authorities. Future operations will therefore adopt an even more explicit sectorwide
policy focus in order to support changes in educational finance and management. The
Bank acknowledged that this strategy may increase both the resources and the elapsed
time needed to prepare projects, as key stakeholders must be involved in the
preparation of changes; the stakeholders will include not only central government but
also other levels of government, communities, parents, teachers and employers (World
Bank, 1995a:xxiii).

In the broader environment the Bank saw its programs as encouraging governments to
give a higher priority to education and education reform, particularly as economic
reform takes hold as a permanent process. It predicted that projects will take more
account of outcomes and their relationship to inputs. This insight will be gained
through explicit use of cost-benefit analysis and participatory methods in project design
and of learning assessments and improved monitoring and evaluation during and after
project implementation (World Bank, 1995a:xxiii).

The Bank sees a problem in recent years with the implementation of education sector
projects. Since 1992 there has been an increasing proportion of such projects whose
progress has been rated unsatisfactory or highly unsatisfactory in terms of their
progress and of the achievement of their objectives; moreover this rating is worse than
that of all Bank projects (World Bank, 1995a:112). The Bank feels that education sector
projects are not performing as well as might be expected because projects:
•

are often designed without the use of economic analysis, partly due to weak
country data and the fact that the social sectors are not formally subjected to cost
benefit analysis under Bank operational guidelines;

•

do not always have well designed impact evaluations;

•

are increasingly complex and increasingly supporting decentralisation and
private sector involvement;
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•

are greatly affected by the level of national and local planning, management and
implementation capacity;

•

are greatly affected by the pervasive problem of insufficient counterpart funding
for project implementation and inadequate recurrent cost financing for operation
and maintenance of facilities. (World Bank, 1995a:113)

The Bank proposes to take measures that it considers appropriate to overcome these
problems. These and other proposals already outlined will be reviewed in the next
section of this chapter.

3.4

EV ALUATION OF RECENT WORLD BANK EDUCATION SECTOR
REVIEWS

This section reviews recent World Bank Education Sector Papers, focusing on their
implications for project identification, design, implementation and management.

3.4.1

Project identification and design

The 1980 Education Sector Paper attracted commentators and critics. Williams pointed
out that the preparation and monitoring process, regarded by the Bank as so essential to
the efficient functioning of a project, is an extremely heavy cost to developing countries,
especially in terms of the investment in time in negotiations with the Bank, and in the
preparation of the large volume of documentation needed. Williams claimed he had
seen the education planning units of small countries virtually incapacitated for months
by a process of getting a Bank loan (Williams, 1981:153). Hurst agreed, claiming that the
Bank's style of Project Management over-emphasises identification, design and
appraisal at the expense of implementation, and planning at the expense of
management or administration (Hurst, 1981:192). Iredale, from the (British) Overseas
Development Administration, claims that some african countries have to devote a whole
section of the Ministry of Education to a continuous year-long servicing of donor
identification, planning and appraisal missions (Iredale, 1990:164). As noted in Section
2.5.1g, the Bank has admitted that it may ghave been previously pre-occupied with new
lending at the expense of effective implementation of existing projects it was financing
(World Bank, 1993a:62).
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Figures 3.1 and 3.2 illustrate the Bank's idea of the stages of project planning,
preparation and appraisal. They show how complex the process is, how time
consuming and expensive it must be, and what enormous demand it must make on the
resources of the country requesting the loan (Bruce, 1982:2,11).

According to Williams, one commonly adopted answer to this problem is to put the
work of arranging and implementing loan agreements into the hands of specialists in
project units and consultancy teams financed and staffed under technical assistance
from the Bank. He claims that this seeming solution carries seeds of possible disaster
through the development of a wide gulf between the technical operations of the project
and the ongoing life of the regular education system. The dependence of local policy
makers on the technical experts can grow to unacceptably high proportions. Decisions
may be taken by the technical specialists which the local administrator might barely
understand but which have serious implications for policy. The lack of sufficiently
qualified staff in small states, who are well able to put forward their points of view,
makes it easier for the views of donors such as the Bank to prevail. He cites the report
by the Zambian Ministry of Education on the Zambian World Bank Education Project,
which mentions many examples of a large project which had got out of control of the
local Government. It reports that the Planning Unit had no experience in evaluating
proposals such as those made by the consultants, and that there was little evidence that
there was any significant spin-off effect from the project in terms of trained manpower,
development of professional knowledge in project management and construction skills
(Williams, 1981:154). Other commentators make similar observations (Bacchus, 1989:8;
Mtewa, 1980:187; Baker, 1990:408).

Writing in 1991, King thought there had been some recognition in certain elements of
the Bank in the 1990s, that there needs to be much greater intellectual ownership by
developing countries of Bank project assumptions and objectives (King, 1991:26). Since
then, there have been at least three major Bank publications acknowledging that the
intended beneficiaries of a project must participate in project identification, design, and
operation if successful implementation, operation and maintenance are to be achieved.
The first major publication identifies a number of ways in which these intended
beneficiaries can be so involved (Bamberger and Aziz, 1993:xxiv-xxviii). The 1995
Education Sector Review supports this view, proposing a strategy to involve key
stakeholders in the preparation of education sector projects. At the same time, the Bank
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acknowledges that this strategy of increased involvement might delay the
implementation of projects (World Bank, 1995a:xxiii).

The Bank does not yet recognise that the delay might be increased because a key area of
involvement it proposes is educational finance and management, and the Bank's own
proposals for increased community charges and efficiency measures such as double
shift teaching are often controversial and unpopular. In suggesting increased
consultation, to include controversial proposals, while inSisting on extremely rigorous
and detailed planning prior to project agreement, the Bank still has far to go before
achieving realistic involvement of what it terms key stakeholders in education sector
projects it finances.

3.4.2

Policy environment

Williams also claims that the Zambian Ministry of Education was unhappy with some
of the policy changes demanded by representatives of the Bank as a condition of loan
assistance. Educationalists considered that some of the Bank's views were
professionally suspect. At a political level there was considerable resentment at what
was interpreted as the Bank's unwarranted attempts to influence domestic policies. At a
basic level, for example, the Bank insisted on introducing double decker beds in
secondary school dormitories even when this was not wanted by either the Ministry of
Education, the teachers or the pupils. The Bank also originally wanted to expand the
existing secondary schools to accommodate over 1100 pupils; this was not a sound
policy, because of problems with administration, transport, and water. At the
curriculum level, the Bank insisted on a series of prevocational courses in secondary
schools which were not wanted by Zambian officials or students. Williams concludes
that the Bank needs to recognise that it cannot change education systems through
attaching conditions to loans for buildings and equipment. Moreover, these are not the
sort of inputs that many developing countries most need (Williams, 1981:155).
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Figure 3.2
Detailed flow chart of the project preparation/appraisal process
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Sarnoff agrees with this observation of Williams. He points out that there has been an
increasing reliance on World Bank support in education, and that this support helps
perpetuate dependence. In Sarnoff's view, the demand for external funding from such
agencies as the World Bank is a natural outcome of the inexhaustible demands for
capital in education; it is now considered normal that new initiatives and reform
programs require external support, and that these initiatives and reforms should be
tailored to the agendas and preferences of the funding agencies. Sometimes these
funding agencies may make the provision of support conditional on the adoption of
specific policies, priorities or programs. Once funding is agreed in this way, the agency
assumes broad control. External influence includes the provision of overseas training
and education which may involve the intellectual socialisation of those who assume
positions of authority when they return home; they are more inclined to approach
problems, specify relevant factors, and delimit solutions in terms of a particular
understanding of development/ or economics, or education. This internalisation within
African and other developing countries of world views, research approaches and
procedures for creating and validating knowledge effectively perpetuate Africa's
dependence and poverty (Samoff/ 1993:185-6).

3.4.3

Bank monitoring and evaluation of projects

Sarnoff is critical of the way management actually functions in the World Bank. He

claims that disbursers of funds prefer certainties to tentative propositions, large projects
with visible impact to more numerous but far less visible small projects, and projects
with clear short term outcomes to projects whose implementation is likely to be uneven
and slow and whose consequential outcomes may be years into the future. Professional
advancement within the Bank is often a function of the rapidity with which projects
deemed successful are developed and funded; project managers who have little concrete
to show after a few year's work are unlikely to be promoted very quickly. Similarly,
since each small project may require as much preparation time and administrative effort
as a single large project, the general inclination of project managers is towards the large
project with its apparent economies of scale. Those project managers who are most
successful in moving money relatively quickly may well have other responsibilities
when the longer-term consequences of the projects they funded become fully visible
(Sarnoff, 1993:189). Little makes similar points, claiming that loan officers tend to be
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judged by the amount of money they can disburse; by the time a project can be shown
to have been bad they are somewhere else (Little, 1987:45).

The 1995 Education sector review also acknowledges some of these criticisms. It speaks
of improved monitoring and evaluation during and after project implementation, and
promises that "Bank staff will pay increased attention to implementation" (World Bank,
1995a:xxiii). However, there is no mention of whether the size of the loan will influence
this increased attention of Bank staff. This will have implications for small states, which
usually have comparatively small loans.

3.4.4

Quality and influence of Bank research

Project managers need to know "what works" before making decisions to fund a
project, and what works must be specified in explicit and quantitative terms. This need
to know is compounded by the need to generalise; it is usually impOSSible to address
fully the particularities and uniqueness of each setting for funding. So managers
become dependent on research findings to provide the basis for generalisations on
"what works". However, the appropriate research is often complex to administer and
relatively expensive to undertake, which leads to an increasingly prominent role for the
agencies with the resources and professional staff most able to initiate and support an
appropriate research program. This leads to the situation of a largely uncritical reliance
on claimed findings generated by a particular sort of research in a setting where the
arbiters of research quality are also the providers of funds. Both research and funding
are poorly served by this arrangement (Sarnoff, 1993:189-91). To compound the
problem, the research is sometimes written in technical language which is unnecessary
and daunts those not trained in the particular discipline, usually economics (Sarnoff,
1993:196). Nevertheless, the Bank continues to devote a significant part of its own
activities to the conduct and reporting of research and training in related activities.
Some idea of the breadth of this research can be gained from the Bank's own catalogues
of its research work, such as Hom and Kollodge (1987) and EDI Catalog of Training
Materials (World Bank, 1995c) and Copple (1990).

The dependence of Bank project managers on research findings is worsened by the
uneven quality of some of the research work, even of the World Bank. Sarnoff details
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flaws in the research of two World Bank studies in East Africa (Kenya and Tanzania),
summarising them as:

The Significant differences between the two countries weaken the natural
experiment. The general findings depend on heroic assumptions and on a very
high level of confidence in what may be seriously flawed measures of the basic
factors. Statistical association is regularly described as correlation. Identification
of the prime cause rests at least in part on a shallow understanding of national
education policy and its implementation. Findings about the sample actually
studied are frequently overgeneralised to larger populations that it does not
adequately reflect. And notwithstanding the decade that has passed since these
data were collected and the major conference at which these findings were
initially presented, there is hardly any attention to subsequent research or later
events. (Samoff,1993:202)

Sarnoff also reviews a series of eight papers, commissioned and published by the Bank,
to provide a comparative overview of education reforms in eastern and southern Africa.
He claims that the case studies vary from detailed to shallow, and informed readers will
find them superficial; those with little background on African education will find the
jargon frustrating and confusing; policy makers will not find them very useful. The
papers reflect the Bank's willingness to accept insubstantial work from competent Third
World scholars and its effort to institutionalise a particular set of understandings and
constructs in research on education (Sarnoff, 1993:203-5).

Sarnoff further argues that the need for certainty combines with the influence of
economists and the premises of contemporary behavioural science to demand
quantitative data wherever possible. Data is accepted uncritically. The difference
between allocated finance in a budget and later expenditure is ignored too often. The
margin of error may be greater than the observed variations in budgets, but the
variations are taken too often as evidence of changes in policy. Similarly, the Bank is too
prone to combine research in different settings that may vary Widely in orientation,
assumptions, methodology and quality, to support particular propositions: A diverse
U

body of literature demonstrates" is a common Bank statement (Samoft 1993:209).
This amalgamation of funding and research nurtures an intense but usually ephemeral
fixation on a particular understanding or strategy. Periodic fads flourish in an
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environment which regards what works as more important than understanding why it
works, that emphasises relatively rapid tangible outcomes at the expense of attention to
the quality and consequences of process, and that prefers technical-administrative to
social-political explanations and solutions (Sarnoff, 1993:211-2).

Another consequence of the integration of education and development funding and
research is the pervasive treatment of education as technique and administration.
Policy-oriented research is more likely to talk about delivery systems than learning,
about inefficiency than the realisation of human potential, and about returns on
investment than nurturing curiosity or encouraging innovation or the creative
expression of ideas and insights (Sarnoff, 1993:212; for examples of Bank research
referred to see: Psacharopoulous and Woodhall, 1985: Lockheed and Hanushek, 1987;
Lockheed and Longford, 1989).

The 1995 Education Sector review acknowledges that country data is often weak, and
the Bank aims to help countries improve their education data (World Bank, 1995a:115).
On the other hand, criticism that Bank research is too generalised, too often
unsubstantiated, is still valid as shown in the 1995 Education Sector review. This
contains such statements as (this author's italics) "Recent studies confirm the importance
of education, and especially primary education, for growth"; "considerable evidence now
exists that improving the educational status of the poor, of women and of indigenous
people also increases economic growth and reduced poverty"; "Around the world,
parents and communities are becoming more involved in the governance of their
children's schools" (World Bank, 1995a:5, 77, 83). There are not even qualifiers in such
statements such as "suggest", "could", "might".

3.4.5

Local capacity to plan, implement and manage

Bank reviews seem to assume that local capacity to plan, implement and manage is fully
taken into account in the project appraisal stage and that no funding would be
forthCOming without sufficient guarantees from the borrower that it could plan,
implement and manage the project. While the circumstances of each country will be
different, it seems that the Bank is not sufficiently insistent on examining the reliability
and validity of key data on which the intended project will be based, on the implications
for manpower _ especially scarce senior and skilled manpower - of the public service
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and particularly the Ministry of Education of the project, and on ensuring that basic
infrastructures will be in place, before agreeing to the loan and disbursing the finance.

Counterpart provision and funding are a special area of concern here. Qualified,
skilled, competent counterpart staff are almost always in short supply, especially so in
small states with their limited public service staff. To identify them usually proves
difficult, to relocate them may be difficult for personal or political reasons, to place them
in a special project unit may also be difficult.

In all the foregoing, the special circumstances of small states need to be considered by
the Bank.

3.4.6

Conclusions

The 1995 World Bank Education Sector review is welcome evidence that the Bank is
learning from its experience in funding education sector projects, and many of its
statements indicate that it is proposing reforms along lines that its critics have been
suggesting since at least 1980. On the other hand, the Bank is the largest single source
of external finance for education in developing countries, accounting for about one
quarter of all external support (World Bank, 1995a:l0S) and it has enormous internal
resources of its own to call on to guide its own operations. Well aware of its hegemony,
the Bank has not changed its fundamental thinking - that it possesses the necessary
answers because of its extensive, long term involvement in education development
including its own extensive research base. Whatever claims that the Bank may make
about widening its scope of consulting with all major groups involved in education,
such statements indicate a type of thinking which sees itself as having the answers and
makes it more difficult for those being consulted to consider themselves as having much
to contribute, let alone to being thought of as equals. That is, Bank "consultation" in the
policy formulation and project design stages runs the risk of being superficial and one
sided, especially in areas such as recurrent funding. Its discussion of such efficiency
measures as increasing the pupil-teacher ratio, double shift teaching and multigrade
teaching still fails to take account of how unpopular these measures often are, especially
with the middle class, and it has no view of how to overcome such unpopularity except
by programs of public education (World Bank, 1995a:33-3S).
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Moreover, the Bank still thinks in terms of countries as being either unique, being
grouped according to geography, or to such economic characteristics as Gross Domestic
Product and derived per capita income. The 1995 Education Sector review makes no
mention of small states in any way (World Bank, 1995a:97-115).

3.5

ISSUES ARISING

The foregoing study of the World Bank's own official reports, and a review of critics of
the Bank, has revealed the following issues concerning the World Bank and its influence
on educational development.

i)

Identification of education needs and preparation of documentation

Both the Bank and its critics agree that the best practice is for the identification of
education needs and the preparation of necessary documentation to be carried out by
nationals of the country concerned. However, the country may not have officers of such
calibre, or the work may tie them up for too long a period; this problem is more
pronounced in small countries with fewer specialised staff. As a result, a country's
national plans in education may become tailored to meet World Bank lending
requirements, leaving design and appraisal to be carried out mainly by Bank officers.
There is evidence that the Bank has recently become well aware of this issue, and is
taking steps to assist national officers and others (what the Bank terms "key
stakeholders") to playa more Significant part in this stage of a project. It is too early to
tell how successful such attempts will be.

ii)

Implementation of loan agreements

The Bank's style of Project Management over-emphasises identification, design and
appraisal, at the expense of implementation, and planning at the expense of
management and administration. The issue is the extent to which this responsibility
should be left to the borrower. Again, the Bank has recently shown its awareness of this
issue and is taking steps to strengthen borrowers' capacity to implement, while at the
same time placing more responsibility on its own Task Managers to assist with
implementation. Only time can tell how successful the Bank will be in instituting these
reforms.
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iii)

Policy changes tied to conditions of lending

The Bank attaches conditions to lending. These conditions may relate to matters seen by
the borrower as domestic or political matters about which its own officers know best.
Moreover, the Bank's inputs may be not the type most needed by the country's
education system. The issue is that the Bank's efforts may be perceived as unwarranted
interference in the affairs of a sovereign state. The Bank's recent emphasis on what it
terms the policy environment, and the increasing tendency for donors to coordinate on
what they see as key areas and priorities for aid, may sustain or even increase the
tensions here.

iv)

Bank disbursement of funds is based on policies and practices which may not
be in accord with the best interests of the borrower

Bank policy and practice is to tend to favour:
•

projects with certainties of outcomes rather than projects with tentative
propositions or outcomes;

•

projects with clear short term outcomes rather than projects whose
implementation is likely to be uneven and slow; and

•

large projects with visible impact rather than more numerous but far less visible
small projects.

The potential for conflict between Bank and borrower is evident. Even when outcomes
may seem certain and relatively short term, there may be disagreements over their
desirability. For example, increasing the participation rate of students in senior
secondary schools, significantly and abruptly lowering the repetition rate in primary
schools, and running short term courses to upgrade unqualified primary school
teachers, may seem worthy to a Bank, but impractical within the time frame advocated
and not in accord with the priorities the government has announced.

v)

Bank policy on lending is based upon research findings

All lending by the Bank is based upon the findings of a Staff Appraisal Report, which is
itself research by the Bank. The report is also heavily influenced by research conducted
by the Bank in other countries and in other times. This research can be of uneven
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quality, and may not command significant support beyond the Bank. The research may
also be written in very technical language that local officers cannot fully understand.
The effect of all this can be for the Bank to insist upon policies and practices which are
not those wanted by the recipient government, or not fully understood by local officers,
or not necessarily agreed by governments, or not necessarily agreed upon by experts
outside the Bank. It can also lead to undue reliance on Technical Assistance in the
stages of negotiation, establishment and implementation of a project, by the borrower.

vi)

The Bank's Policies and Procedures lead to a demand for quantitative data

In order to identify problems, strategies, resources, schedules, and establish criteria for
evaluation, there is a great need for objective data: financial data, statistics on pupils,
teachers, schools, buildings, equipment, etc. Such data may not exist; if it does exist it
may be so imperfect that it may be misleading; if it is gathered it may be tailored to meet
the needs of the Bank loan (telling the Bank what it knows the Bank will want to hear)
and may therefore be highly suspect. There is a danger that the Bank's demand for
quantitative data may lead to the production of unreliable and/ or invalid data, which
will in tum influence the design, implementation and outcomes of the project.

vii)

The amalgamation of funding and research leads to an intense fixation on a
particular understanding or strategy.

There is a distinctly Bank approach to education development. This can lead to an
emphasis on relatively rapid tangible outcomes at the expense of attention to qualiryand consequences of process. It can also lead to an emphasis on process in management
terms (delivery systems, efficiency, rates of return on investment) rather than outcomes
in educational terms (learning, realisation of human potential, nurturing innovation and

creativity).

viii)

The long term effect of overseas training is to internationalise domestic
administration, and to increase dependence

Overseas training means both training received in-country from overseas officers, and
training received in overseas locations; in-country training includes both specific courses
conducted by overseas officers and on-the-job training and experience from overseas
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officers. The long term effect of all such training is to move local officers away from
"local" ways of perceiving situations, developing strategies, formulating and
implementing plans, and moving towards a more "international" way with a possible
increased dependence on imported goods and services (Foreign Technical Assistance,
photocopiers, computers, faxes, four wheel vehicles), and increased recurrent costs at a
level inappropriate and unsustainable in relation to national resources.

ix)

Education comes to be treated as technique and administration rather than
learning, creativity, innovation, understanding

The long term danger is that the process of education, and of the management of the
project, becomes more important than the educational outcomes.

From the foregoing it is clear that there are significant areas of disagreement between
the Bank and its critics, in terms of the effects of the Bank's policies and procedures in
lending for education. Some of these areas have been identified as being of particular
concern to small states. It is now time to look closely at the special circumstances of
these small states, to see how these circumstances are affected by the Bank's policies and
procedures in lending for education.
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CHAPTER 4

SMALL STATES

The purpose of this chapter is to identify the special characteristics of small states,
especially in administration, in relation to their general potential to manage aid
projects.

A small state is defined as one having a population of less than 1.5 million in the year
1993; three quarters of small states are classified as developing countries. The reasons
for the recent growth of interest in small states are explored, and attention is drawn to a
recent study that claims that small states may be a model for larger states in how to use
aid effectively.

Some general observations are made on the political, economic, social, and geographic
characteristics of small states, and on their international relations and technical
cooperation. The characteristics of small states in relation to their administration are
then examined in detail, in order to consider the potential ability of their administration
to manage aid projects.

The chapter concludes that small states need careful consideration of their special
circumstances in the identification and implementation, monitoring and evaluation, of
aid projects.

4.1

SMALL STATES

4.1.1

Definitions of small states

Before discussing the characteristics of small states in relation to their administrative
structures, it is necessary to define what is a state, and what constitutes "small" in small
states. The literature on small states has been growing in recent years, and much has
been written on this topic, but at the end of the discussion the authors do not agree on a
definitive list of small states. Since this study is concerned largely with administration
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within small states, particularly two small states, it will not spend much time on fine
definitions of small states, but define them empirically.

i)

What is a state?

A state is an elusive concept to define, and the word has had various meanings at
different periods and according to the context of each period. The United Nations is
composed of member states, but has never defined the term "state". Under traditional
law it has been commonly assumed that four criteria must be met before an entity can
be said to be a state. It should possess a permanent population, a defined territory, a
government, and the capacity to enter into relations with other states. It has been
further contended that to be termed a state a community should in fact govern its own
territory, maintain a reasonable degree of law and order and reasonable security for
foreigners legitimately present, and be able to exchange goods and servicesl (Rapoport
et aI, 1971:126-7; Dommen, 1985:1-7). There are therefore legal, political, diplomatic and
pragmatic definitions of what constitutes aI/state".

This study is concerned with administration, particularly with that of education, and so
cannot enter into detailed discussion of what constitutes a state. The point is that while
there may be disagreements among political scientists, politicians, and international
organisations over what exactly constitutes a state, when lists of states are drawn up
they generally agree on which countries to include.

ii)

What is a small state?

People are fascinated by picturesque little places such as Liechtenstein and San Marino,
and enough stamp collectors take their sovereignty seriously to keep their post offices in
business. For the political scientist, however, these small entities are a reminder of the
richness and multiplicity of polities and of the difficulties of defining sovereignty.
(Rapoport et aI, 1971:183)

1 Not every state meets every criteria listed. The territory constituting Israel is still in dispute with other
states; in case of war; international convention recognises the existence of a government-in-exile which has
been temprarily deprived of all its territory; the Vaticart does not possess any numerically significant
permanent population (Dammen, 1985:1-5).
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Just as commentators do not agree completely on what constitutes a state, there are
various definitions of what constitutes "small" in a state. Reviews of this have
considered population, area and Gross National Product, or of some combination of
these, as indicators of size (see, for example, Schahczenski, 1990:71-2). Most
commentators have settled on population as the defining characteristic of small states,
but have failed to agree on what size population. Hein gives a list of writers and their
different definitions of small states in terms of their populations. He groups these
definitions into High Population, with a cut-off point of 15 million people; Cut-off point
around one million; Low cut-off point. In this last category, most writers have an upper
limit population of between 300,000 and 500,000 and use terms such as mini territory,
micro-states or mini-states (Hein, 1985:23-5; see also Rapoport et aI, 1971:29-43;
Atchoarena,1993:14). In 1990, the conference organised by UNESCO in Mexico on
"Planning and management of educational development" decided on a limit of 1.5
million population to define small states (Atchoarena, 1993:17). Two years later
UNESCO studied how it might provide more help to small states; the study defined
small states in terms of area (less than 10,000 square kilometres) and per capita income
(less than U5$2,(00), but population was defined as less than one million (UNESCO,
1992:Table 2). The World Bank defines small states as having a population of less than
one million and so reports them separately from other countries (World Bank, 1991:271).

Of two recent books on the subject, one used the definition of a population of less than
1.5 million (Bray and Packer, 1993:xx), while the other used 1.0 million as the cut off
point (Baker, 1992:11). Bray and Packer produced a list of 79 states and territories with a
population under 1.5 million, while Baker produced a list of 73 states and territories
(which he termed "microstates") with a population of less than 1.0 million. Both of
these studies listed both dependent and independent states. However, one of the
contributors to the Baker study focused only on small sovereign states (which he also
defined as haVing a population of less than one million) and so produced a list of 32
states (Raadschalders, 1992:29).

This study therefore uses a population of less than 1.5 million to define a small state,
because it is a very common definition and is the one generally used by the
Commonwealth Secretariat which is the most active participant, and arguably the most
influential authority, in the study of small states in the education sector.
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Since this study is concerned with small states and the World Bank, the study initially
concerns itself with only those states which are listed by the World Bank in its annual
publication The World Bank Atlas. Other states listed by other authors are presumably
not recognised by the Bank for the purposes of arranging an independent loan; they
would not be therefore be relevant to this study of World Bank loans to the education
sector and the administration of these loans by the small states. In The World Bank
Atlas 1994, 64 of the states listed have a population of less than 1.5 million (The World
Bank Atlas, 1994:8-9). These states are listed in Table A2.1, showing their Population,
Political Status, Gross National Product (GNP), GNP per capita, Level of Official
Development Assistance (aDA), World Bank Loans, Degree of Urbanisation, Human
Development Index, and Annual Population Growth Rate. Further details of these
states, concerning their membership of the United Nations and some of its agencies, of
other international and regional organisations and of multilateral banks, are given in
TableA2.2.

However, while the general characteristics of small states are discussed in this section,
the focus of the study is the relationship between IDA Education Sector loans and small
states. The first criteria for eligibility for IDA loans is that a state must have a per capita
annual income of less than $765 , although in practice there are other circumstances
which can make states eligible for IDA loans either wholly or in conjunction with IBRD.
The maximum per capita income in 1993 was $1,305, with special consideration being
given to small island states (Section 3.1.1.i of this study). This study will therefore focus
on those small states classified as Low or Lower Middle Income, two of which will
prOvide the case studies - Solomon Islands and The Gambia. This is a total of 7 small
states with Low Incomes, and 19 with Lower Middle Incomes, a grand total of 26 small
states.

iii)

Why study Small States?

The small developing state may have something to teach us about the nature of
developmental change. (Schahczenski, 1990:69)

Interest in small states, including small island states, is not a recent phenomenon.
Writers on political theory such as Plato (fourth century Be), More (sixteenth century)
and Owen (nineteenth century) considered an ideal state to be one with only a few
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thousand citizens. Small states were a model for larger states. Until the nineteenth
century and the growth of the modem nation states such as Germany and Italy through
unification, the existence of small states has been the rule rather than the exception
(Hein, 1989:4). It is the relatively recent increase in the number of small states following
their independence which has brought about an increased interest in their economic,
political, strategic, ecological, social, administrative characteristics. When the United
Nations was created in 1945 it had twelve small member countries and three islands Cuba, Haiti and the Dominican Republic. It was really the admission of Cyprus in 1960,
with its small area and population (9,250 square kilometres and 500,000 inhabitants)
which paved the way for other small states to enter the international community
officially, so that by 1989 about one third of all countries had a population of less than
one million (Kaminarides, 1989:xii, xv).

Small states as a group are beginning to attract the attention of international
organisations. Following an increasing realisation that small states constitute a growing
number of its members, and wishing to help them become more fully integrated into the
international order, UNESCO established a Unit for Relations with Small States in 1990.
The Commonwealth Secretariat has been active in organising conferences and seminars
on small states (which constitute a significant majority of member states of the
Commonwealth) since the early 1980s, with a special focus on the education sector; it
has published papers and reports of most of these meetings. The World Bank has, since
1991, published annually a table of chief indicators of development of small states
(UNESCO, 1990:2; World Bank, 1991:271; Lockhart et al, 1993:1; Commonwealth
Secretariat 1985, 1987, 1989c, 1994).

The strategic importance of small states, especially small island states, is being rediscovered by the major world powers. These states often command important sea
lanes; they can serve as conveniently remote sites for the stationing of dangerous
weapons or other tight security installations; they may possess, or through the territorial
waters surrounding them control, valuable resources. 2 Historically, islands have often
been the first places to be incorporated into expanding empires, forming staging posts
en route to further conquests; the Phoenicians expanded first to Cyprus, the Greeks to
2 In The Gambia the US rocket re-entry program depends upon Yundum airport's runway in case of
early malfunction of a rocket launch. The French Nuclear Testing Program has depended upon the remote
island of Muraroa for its testing site.
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Sicily, the Romans to Sardinia; the Spanish acquisition of the Canary Islands, where
Christopher Columbus spent some years, was the prelude to its acquisition of its Latin
America empire. Small islands placement on trade routes explain the British acquisition
of Singapore and Hong Kong (Clarke and Payne, 1987:xvi; King, 1993:21).
The political and strategic importance of small states has been demonstrated recently in
the case of Falklands Islands (2,000 people), when Britain and Argentina went to war in
1982; the United States invaded Grenada (91,000 people) officially to protect its own
citizens in 1983; an alliance of 25 countries, led by the United States, invaded Kuwait (1.5
million people) to liberate it from Iraq in 1991 (Brock, 1988:167; Baker, 1992:9). The
strategic importance of small states to Australia had become evident during World War
II, when Solomon Islands (now 346,000 people) almost became a major Japanese base
for the bombing and possible invasion of Queensland.3 Since at least the late 19705, the
Spratly Islands in the South China Sea, which are rich in oil reserves and mineral
deposits, have been the subject of dispute by six countries in the immediate region - and
Spratly, the main island, covers just six acres. Their strategic importance was
demonstrated in World War II, when Japan used them as the base for the naval and air
operations which led to the invasion of the Philippines, Indonesia and Malaya (Harden,
1985:10). The islands therefore have importance to individual countries in the region,
the regional grouping of states (Association of South East Nations - ASEAN), and the
big powers - China, Japan, the USA. France has inadvertently found to its cost how
small states can command the attention of the world, with its plan to test nuclear
devices in French Polynesia (population 213,000 in 1993) in 1995-%. Official French
thinking seemed to be that the islands were sufficiently small and remote for it to ignore
whatever opposition there might be to the resumption of testing. World wide
demonstrations, confrontation with its European Union partners, condemnation by the
South Pacific Forum, international boycotts of its goods, have demonstrated that small
states cannot be ignored; moreover, modem communications have shown that no place
on earth is remote any more from instant reporting on TV screens everywhere. Small
states now have the capacity to cause major upheavals

a~

the United Nations and in

world capitals (Harden, 1985:4; Lemon, 1993:47-54; The Economist, 29 Apri1199S:29;
Ibid, 9 September, 1995:54).

3 Population figures are for 1993 (World Bank Atlas 1995:8-9). In the case of KUWait, over half its
population consists of "guest workers" who by definition are not permanent residents, making it a much
smaller state than its apparent population of 1.5 million.

101
There is a growing interest in the problems, characteristics and policies concerning the
economic development of small states (see for example Kaminarides et at 1989;
Lockhart et al, 1993). There is also a growing interest in academic and administration
areas of matters concerning small states. Malta is a small state, and the University of
Malta offers a postgraduate diploma in educational planning and management in small
states (University of Malta, 1994). The World Bank has begun to look at small states as
an entity; it now provides select data on countries with a population of less than one
million, and has produced a study on education in the small states of the Caribbean
(World Bank, 1991:271; Ibid, 1993c). Recently there has been a concern to develop a new
theory of small states, particularly in educational development (Bray, 1991; Bray and
Packer, 1993:225-238).

Within the field of education, there is an increasing number of specialised conferences
and studies focusing on education and small states. Most noteworthy have been
conferences organised by the Commonwealth Secretariat on educational administration
(1984, 1985, 1987a, 1987b) and on educational consultancy (1994a). The Secretariat was
also instrumental in producing reports on educational administration (l991a, 1991b)
including a focus on the work of senior educational administrators (1989a). It supported
a report on post-secondary education in the South Pacific (1994b). UNESCO
commissioned a report to advise on its future work among the small states of the South
Pacific (1988). It included a section on educational planning and management in small
states at its international congress in Mexico City (1990), and commissioned a training
manual for educational planners in small states (1992). There is a new focus on
specialised areas of education within small states and their regions, as shown by the
Pacific Curriculum Conference held in Fiji in 1991 (Bray, 1992b), the World Bank
sponsored seminar on South Pacific post-secondary education, held in Fiji in 1992
(World Bank, 1992b) and the conference on higher education in small nation states held
in Brunei Darussalam, also in 1992 (World Bank, 1992c).

Small states in general have achieved and maintain a significantly better track record
than larger developing states in certain key areas. Small developing states tend to have
a higher GNP per capita, a higher school enrolment ratio, lower mortality rates, and
they receive more development assistance per capita, and on more favourable terms,
than larger developing countries. Lewin, reviewing British aid over the period 1989-91,
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shows that the smaller the population the more aid per capita is received (Baldacchino,
1993:30; Luteru, 1993:179-181; Lewin, 1994:167).

For Australians, the main reason for studying small states is that many are our
neighbours. The following small states lie in the Pacific and Indian Oceans or nearby:
American Samoa, Seychelles, Kirabati, Tonga, Federated States of Micronesia, Guam,
Vanuatu, Western Samoa, New Caledonia, French Polynesia, Maldives, Brunei
Darussalam, Solomon Islands, Fiji. Not included in this list of countries (the list is from
those countries with which the World Bank deals) are these other small states from the
same regions: Tokelau, Niue, Nauru, Tuvalu, Wallis and Futuna, and the Cook Islands
(Bray, 1992a:14). Altogether, there are 20 small states in Australia's geographical area
of interest. The special characteristics of so many of our neighbours, most of whom are
significant recipients of Australia's aid program, are surely worthy of study.
At the United Nations, where each member state has one vote, small states constitute a
significant proportion of votes and their opinions and support must be sought by other
countries, especially when they form a regional bloc. Of 168 sovereign states in 1986, 47
of these (28 per cent) were small states (Bray and Packer, 1993:xxiv; Boone, 1994b:18).
They are now organising themselves into groups to give themselves more recognition
and power on the world stage. The Commonwealth countries of the Caribbean have an
association known as CARICOM, and the Organisation of Eastern Caribbean States
(Barrett,1986:201). The states of the South Pacific have the South Pacific Forum; 12 of its
15 members are small island states (Department of Foreign Affairs and Trade,
Environment, December 1994:4). There is now an Alliance of Small Island States
(AOSIS) with 41 member states (Panos, 1994:5). In recognition of the importance of
small island states, and of their special problems, in April-May 1994 the United Nations
sponsored a Global Conference on the Sustainable Development of Small Island
Developing States, held in Barbados (United Nations, 1994:1-2). Some small island
states have also formed their own international sports contest, since they are usually too
small in popUlation to have any chance of success against larger states in the Olympic
Games. These island games, begun in 1985 on the Isle of Man, are held every two years;
the event in 1995 is expected to attract 1,800 athletes and officials (The Daily Telegraph,
5 July 1995:44).
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In the field of foreign aid programs, small states may be a model for larger states in how
to use aid effectively. Chapter 2 referred to a recent study by Boone of aid programs
over the period 1971-1990 in % countries, which concluded that only in small countries
where foreign aid makes up more than 15 per cent of Gross Domestic Product is there a
significant correlation between investment and aid; in all other countries, aid is spent
entirely on consumption (Boone, 1994a:4; Ibid, 1994b:22). The present study hopes to
make a small contribution to this aspect of foreign aid, by examining World Bank
Education Sector aid programs to small states.

Given the foregoing reasons for studying small states, the study of their administrative
structures becomes more important. Their administrative models are the same as those
of larger countries, and are often derived directly from a large colonial power. It is
questionable whether small states need such large and complex structures, and whether
they are effective. In Solomon Islands (335,000 people), there is one national
government, and seven provincial governments each with Ministers in charge of
Ministries staffed by public servants. Education, for example, is a national ministry and
has 4 Provincial ministries (Coyne, 1990). In St Helena, with a population of 9,000, two
thirds of the active population work in the public service (Baker, 1992:10). This study
will offer three case studies which will look at the relationship between the size and
distribution of the population of the state and the size and structure of its public service,
especially in education, and the effects of this on the management of World Bank loans
in the Education Sector.

iv)

General Observations on small states

Details of small states are given in AppendiX 2, in relation to their political, economic
and social characteristics, geographic groupings, international relations and technical
cooperation. Table 4.1 classifies them by income and region. It is apparent that most
are developing economies; most have a largely rural population, with high rates of
popUlation growth; the poorest states are mainly in Africa, and the lower middle

......

TABLE 4.1

S2

Classification of small states by income and region
INCOME GROUP

Low
Income

SUB-SAHARAN AFRICA
East & Southern Africa

West Africa

Comoros

Equatorial Guinea
Gambia, The
Guinea-Bissau
Sao Tome & Principe
Cape Verde

Lower Middle
Income

Djibouti
Swaziland

Upper Middle
Income

Botswana
Mauritius
Mayotte
Reunion
Seychelles

Gabon

East Asia & Pacific

MIDDLE EAST

AMERICAS

South Asia

II

Bhutan
Maldives

Guyana

I
i

Fiji
Kiribati
Marshall Is.
Micronesia, Fed5ts.
N.Mariana Is.
Solomon Is.
Tonga
Vanuatu
Western Samoa

Belize
Dominica
Grenada
St.Vincent

America Samoa
Brunei Darussalam
Guam
Macao
New Caledonia

Andorra
Gibraltar
Isle of Man
Malta

Antigua & Barbuda
Aruba
Barbados
Bermuda
French Guiana
Guadeloupe
Martinique
Netherlands Antilles
St.Kitts & Nevis
St.Lucia
Suriname
Trinidad & Tobago

Iceland
Luxembourg

High Income: OBCD
countries
French Polynesia

High Income: NonOBCD countries

TOTAL

EUROPE

ASIA

8

6

15

2

Channel Is.
Cyprus
Faroe Is.
Greenland
San Marino

Bahrain
Kuwait
Qatar

Bahamas, The
Virgin Is.(USA)

11

3

19

Source: World Developllltmt Report 1994: Infrastructure for Development. World Bank, Washington, DC. and some modifications from sources in Table A2.1.

105
income states are mainly in the Pacific; and most are members of the United Nations
and of its agencies, which offer significant development assistance. In addition, the
organisations provide an opportunity for the small states to have an influence on the
conduct of the affairs of other countries which small states feel effect themselves. While
individual small states may appear weak, isolated and vulnerable, collectively they can
make themselves heard to a significant extent.

4.1.2 Special features of small states relating to administration

There is need for documentation on administration in smaller countries and analysis of
ways in which it can be improved, taking account of the differing circumstances in these
countries. Much of that literature may have to be written by officials of the small states
themselves OT by foreigners who have worked closely with them over substantial periods.
(Rapoport et aI, 1971:160)

Within the last twenty years, and especially the last decade, there have been some
significant reviews of the characteristics of small states. In general, the reviewers agree
on the general characteristics which concern the administrative organisation of small
states (Rapoport et aI, 1971:148-162; Jacobs, 1975:136-141; Brock, 1984:31-33; Dommen,
1985:1-13; Commonwealth Secretariat, 1986:3; Bacchus and Brock, 1987:1-7; Farrugia and
Attard, 1989:17-19; Kaminarides, 1989:xii-xili; Persaud, 1989:16-17; Bray, 1991b:1-4;
Baker, 1992:11-20; Raadschelders, 1992:26-33; Farrugia, 1993:221-226; Bray and Packer,
1993:3-13). However, apart from the size of their populations, it is difficult to define one
unique characteristic of all small states; their distinguishing characteristics are more a
collection of features possessed by a majority or at least a significant minority of small
states. More recent reviews of the characteristics of small states, especially the
administrative characteristics, debate over the extent to which these characteristics are
an advantage or disadvantage (Clarke and Payne, 1987:227-8; Doumenge, 1989; Jacobs,
1989; Persaud, 1989; Baker, 1992:14; Baldacchino, 1993:305; Chieuw, 1993:49-57; Luteru,
1993:179; Teasdale, 1993:144-150). The United Nations seems to emphasise the
disadvantages of small island states; the United Nations report on the Global
Conference on the Sustainable Development of Small Island Developing States
produced a long list of disadvantages that derive from small size. Chief among these
are a narrow range of resources, excessive dependence on international trade, high
population density, overuse of resources and premature depletion, threatened supplies
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of fresh water, costly public administration and infrastructure, limited institutional
capacities and domestic markets (United Nations, 1994:7).

The following section attempts to define special features of small states in terms of
administration characteristics rather than development characteristics, in order to lead
into an understanding of how these features, especially in the case studies, can impact
upon the World Bank's system of education sector aid projects. However, since most
small states are also developing countries, it is difficult to distinguish between
administration characteristics arising from small size and those arising from the
developing nature of the state, except in terms of degree of impact on individuals, and
the capacity of individuals to have a significant impact on other individuals,
organisations and SOciety. The characteristics discussed are mainly those identified and
largely agreed upon by previous reviewers.

4.1.21 Mainly English as the official language

The list of 64 small states in Table A2.1 shows that in 39 (including Vanuatu) English is
the official language, reflecting these states' common background of British, British
Commonwealth or American colonial or dependent territory status. This is important
for several reasons in a study of administration: the English speaking states tend to have
a similar administrative structure derived from a common model, they tend to share
certain key common values inherited from their common colonial past, and they tend to
have similar groupings of communication. It is noteworthy that in Africa for instance,
English speaking states will often relate more closely with each other than with their
more immediate neighbours who have another officiallanguage. 4 The two countries
which are the basis of the case studies are both former British territories: The Gambia
was a colony, Solomon Islands a protectorate, and both have English as their official
language. Smawfield also points out that small states often share a similar background
of development under Christian Churches; the influence of the Church of England is
noteworthy here and especially in education; this is not unique to small states, but the
4 The Gambia, for instance, has much closer relations with Ghana, Sierra Leone, Liberia, and Nigeria
than with its French speaking neighbours Senegal, Mauritania, Mali, Burkina Faso, Togo, Benin,. Niger and
Ivory Coast, or with its Portuguese speaking neighbour Guinea-Bissau. It is to its English speaking
neighbours that it looks for places at university and technical training institutes, and for technical
assistance. It meets them within the bond of the (British) Commonwealth Association. It attempted to
phase in a political union with Senegal in the 1980s, termed Senegambia, but found that it couId not
accommodate to a Francophone tradition of politics and economics, apart from problems stemming from
the size of its much larger neighbour (Hughes, 1987:147-9).
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extent of the influence is important (Smawfield, 1993:33). Solomon Islands, for example,
has Selwyn College, an Anglican secondary school to which many of the brightest
young men from South Pacific Islands such as Solomon Islands, Tonga, Kirabati,
Tuvalu, Vanuatu, etc were sent from the 1920s onwards, and its alumni now include
many famous South Pacific Islanders (Solomon Islands Ministry of Education, Annual
Report 1960:1-3). Small states may also share an examinations board because of their
common language and education systems (Smawfield, 1993:33). In the South Pacific,
the South Pacific Board for Educational Assessment (SPBEA) caters for small states in
the region; the Caribbean Examinations Council performs a similar function for small
states in the Caribbean. The University of the South Pacific, and the University of the
West Indies, similarly cater for small states in their regions (Packer, 1991:524;
Smawfield, 1993:33).

4.1.2.2 Mainly developing countries

Most small states are developing countries, with problems of poverty, malnutrition, and
indebtedness (Rapoport et aI, 1971:149; Lowenthal, 1987:32). Of the small states in Table
A2.1, 48 (75 per cent) are classified as developing countries. This is shown in a number
of ways in the table.

i)

Economic Development

Of the 48 small states with per capita incomes less than $8,626 in 1993, 8 are classified as
Low Income (per capita GNP less than $6%), 16 are classified as Lower Middle Income
(per capita GNP more than $695 but less than $2,786), and 24 are classified as Upper
Middle Income (per capita income more than $2,785 but less than $8,626).

ii)

Level of official development assistance (ODA) and World Bank Credit Loans

In 1991 some small states had high levels of Official Development Assistance (aDA).
Among Low Income states Guinea-Bissau for example, with an annual per capita Gross
National Product (GNP) of U5$210, had per capita aDA of US$123, which represented
61.5 per cent of its GNP; at the same time it had received a total of US$182.9 per capita
of loans from the World Bank. In general, small states attract high average per capita
aid compared with other developing countries. In 1988, for a sample of 54 small states,
average aid per capita was US4463 compared with US$12 for all developing countries
(Lloyd and Packer, 1994:5).
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aDA and World Bank assistance cannot be compared directly. ODA figures are an

annual statistic, for the year 1991, while World Bank figures are a cumulative total to
mid 1993; moreover, they are not solely IDA loans. The list of 64 small states derives
from the World Bank list of states registered with it in 1994. Of these, 27 had taken out
loans with the Bank by 1993: 278 loans totalling U5$2,762.2 million and averaging
U5$9.9 million. Nevertheless, a rather rough comparison of level of assistance can be
made from Table 4.2.

iii)

Recently independent

This is an indirect measure of development: how recently a country has gained its
political independence from a colonial power and had to resume responsibility for its
own economy. If one leaves aside those states which gained their independence during
or before the Second World War, and those which are self governing, or overseas
territories, regions or regions, there are 40 independent small states. These gained their
independence between 1960 and 1986, the median year being 1974. The majority of
small states are therefore still comparatively new to learning to administer their own
affairs.

iv)

Human Development Index (HDI)

The Human Development Index (HDI) is calculated according to a formula which takes
into account Life Expectancy, Literacy level and Years of Schooling, and GDP per capita
(Human Development Report 1993:100). The United Nations classifies countries into
three levels: Low (less than 0.500), Medium (0.500 to less than 0.82) and High (0.82 or
higher). Table 4.3 shows the 38 small states for which there is data, according to level of
income and Human Development. The table shows that there is a certain level of
correlation between level of income and Human Development. Low income countries
score low on the Human Development Index; Medium Level income countries are
mainly in the medium level of the Human Development Index (with a corresponding
move out of low Human Development and into High Human Development Index as
one moves from Lower Middle to Upper Middle), and the majority of High Income
countries being classified in High Human Development Index.

TABLE 4.2
Levels of aid per capita: official aDA and World Bank loans
Income Level

Aid & State

aDA per capita (1991)

Total World Bank loans per capita (to 1993)

Highest

Lowest

Median

Highest

Lowest

Median

US$

480

34

145

362.9

102.97

153.24

State

Sao Tome &
Principe

Bhutan

Maldives/
Equatorial
Guinea

Guyana

Equatorial
Guinea

Maldives/
The Gambia

268

60

170

287.65

49.5

101.9

Cape Verde

Swaziland

Grenada

Western Samoa Tonga

Solomon
Islands

200

13

100.5

333.67

20.83

147.21

State

Seychelles &
St Lucia

Barbados

Suriname/
Botswana

Mauritius

Malta

Gabon

US$

92

10

71

585.73

30.85

180.46

State

Bahrain

The Bahamas

Cyprus

Cyprus

Luxembourg

Iceland

I

!Low
,

i
I

Lower Middle US$
State
Upper Middle US$

High

"'"

~
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4.1.2.3 Comparative complexity of organisational structure

No matter what the size of their populations, all states have certain administration
responsibilities. In education there are schools to provide, equip and maintain, teachers
to train and support, curricula to develop, examinations to set and administer, policies
and procedures to develop and implement, and an administrative staff to develop,
supervise and evaluate all the foregoing. In small countries, the result of these
administrative responsibilities is often that senior managers become overloaded with
work (World Bank, 1993c:19).

Some small states may also have layers of administration and government at national,
provincial and local levels which will add to the administrative burden. These layers
can be partly because of historic divisions based on language, tribal allegiances,
geography, colonial history. For example, Solomon Islands consists of seven provinces,
reflecting the fact that there are many tribes and languages, that the country is made up
of many islands, and the country is an artificial product of a trade off in South Pacific
territories between Britain and Germany in the late nineteenth century.s In such
circumstances, national governments have to contend with powerful local and regional
forces, which are officially organised and recognised as Local Government Councils and
Provincial Governments (see Premdas, 1982, and Larmour, 1985, for a review of the
forces leading to the establishment of prOVincial governments, their powers and their
relationships with the National Government).

The bureaucracy of small states can also be very complex and complicated. It can be
complicated because of the sharing or devolution of functions imposing a strain on
limited resources, and complex because of the interplay of the personalised nature of the
bureaucracy referred to above. In The Gambia, access to the Minister of Education was
restricted in many ways because the Minister was also Vice-President of the country.

5 In 1886 the governments of Britain and Germany reached agreement over their respective spheres of
influence in the Western Pacific, and all territories south of Bougainville under German administration
became British. FollOWing the formation of the British Solomon Islands Protectorate in 1893, further
territory trade-offs between Britain and Germany between 1898 and 1900 added more islands to the
protectorate (Ramo, 1991:265; The Europa Year Book 1994:2653).
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TABLE 4.3
Small states: income level and human development index
Income level

Human Development Index

TOTAL

Low

Medium

High

Low

7

1

0

8

Lower Middle

4

7

0

11

Upper Middle

0

8

4

12

High

0

3

4

7

TOTAL

11

19

8

38

Within the education systems of some small states, the changeover from colonial status
to independence has brought some complications. Under the (largely British and
Australian) colonial system it was common to have a Director as head of the
Department of Education. The Director was a professional officer, and recruitment to
the professional branch of the public service required a university degree or professional
qualification of equivalent level. To become a chief professional officer in charge of a
government department, one needed years of experience in both the professional and
administrative areas (Bacchus, 1%7:155-6; Goodridge, 1985:80-1). The achievement of
self-government and independence brought in the full Ministerial system, with a
number of changes in the public services which had important effects on the
relationship between professional and administrative officers. Firstly, executive
authority and responsibility for policy formulation was shifted from the Chief
Professional Officers to the elected ministers. Secondly, the post of Permanent Secretary
usually replaced that of Chief professional Officer as head of Department, and these
permanent secretaries were mostly drawn from the administrative group, not the
professional group. Although Permanent Secretaries were very senior and experienced
administrative officers, entry to the administrative branch of the public service
demanded only the equivalent of high school graduation (Bacchus, 1%7:158;
Goodridge, 1985:81-2; Boich, 1991:15). Under this post-independence system there
tended to emerge a fairly sharp division between the professional staff and the
administrative and clerical staff (Bacchus, 1%7:158; Boich, 1991:16-8). This is shown in
Figure 4.1.
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(Bacchus, 1%7:160)
Figure 4.1
Organisational chart of a department of government after self-government
or independence, ego Ministry of Education

This new organisational structure brought certain changes, the chief being:

•

Changes in the relationship between professional and administrative staff

In departments providing professional services such as education, the "production
work" was done by those public servants with profesSional or technical training.
However, professional staff could not direct the work of administrative staff so that, for
example, a professional officer was now expected to go through the normal channels of
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requesting his chief professional officer to ask the permanent Secretary to give
instructions to the Accounts officer (Bacchus, 1%7:161-2).

•

The chief professional officer did not function as closely to the minister as did the
permanent secretary

Bacchus quotes the case of Guyana, where the chief professional officer had to send
minutes to the minister through the permanent secretary, and normally saw the
minister only in the presence of the permanent secretary. Professional officers there
alleged that since the executive head of the department was recruited from the
administrative branch, greater emphasis was put on technical administrative detail
rather than on the programs or projects which were to be executed (Bacchus,
1967:162-3).

•

The new organisational structure shifted authority and decision making
significantly away from the chief professional officer and his senior professional
staff to the permanent secretary and his senior administrative staff (Bacchus,
1%7:165-6).

•

In Guyana, the administrative branch of the public service, including the
permanent secretary, saw the most important purpose, and pOSSibly the only
major goal of the organisation, as the making of policy decisions. Every effort
was made to ensure that all the resources of the organisation were available to
the minister for policy decision making. On the other hand, the professional
officers saw as the main goal of the organisation the execution of programs and
projects and the provision of profesSional services to the population (Bacchus,
1%7:173).

4.1.24 Transport and communications

Transport and communications can present a special problem in small states, despite
their small population and their often small area. In tropical countries, where the
monsoon can last up to six months, roads can be impassable for long periods because of
rain and floods causing swollen rivers, and bridges being washed away. Power lines
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can be blown down, and radio telecommunications can be effected by the atmospheric
conditions. In small island states, where travel between islands is necessary, travel can
be hazardous and shipping sometimes irregular.6 The World bank has noted some of
these problems among the small island states of the Caribbean (World Bank, 1993c:186).
A major problem in this regard lies in the perception of outside agencies and
administrators. Where roads are few in number and poor in quality, small distances
count for little, especially if travel is unpredictable, arduous, dangerous or long. Where
transport may be largely by ship, and then only once every two months, distance is
again largely irrelevant. Where financial resources are limited, so vehicles (especially
expensive four wheel drive vehicles) are few and fuel is scarce, transport may be of only
limited availability. Sometimes its availability is not to be counted on. Even when
arrangements are made for transport well in advance, these can be countermanded later
and without warning by higher authority.7

So a popular perception of a small state being one in which transport and
communications should not present problems of the same magnitude as in some larger
states, may be misleading. This has implications for administration, especially in the
management of projects. Transport and communications can be a major problem,
despite small land areas.

4.1.2.5 Appropriate, reliable and valid data

In small states such as the Caribbean, the small size of planning units is also associated
with inadequate levels of operational resources to develop efficient information systems,
collect and analyse data, and even undertake some research. In addition, problems of
transport and communications in small states can lead to problems with obtaining data,
especially data which is reliable, valid and up-to-date. When it is difficult to collect data,
because of problems with transport and/ or communications, such data as is available
6 In Solomon Islands inter-island travel is by light plane, small ship or canoe; canoe travellers must wear
a life jacket at all times. This author once spent 8 hours in a canoe, most of the time with a storm raging,
just to visit a school for one hour. A colleague visiting the same school later was almost drowned when
her canoe was wrecked.

7 The author had many such experiences of this. Several times when travelling in the provinces of
Solomon Islands he and his party of officials were delayed because the very limited number of four wheel
drive vehicles had been requisitioned by provincial politicians for their duties. In The Gambia, the
Planning Unit's new four wheel drive vehicle was usually the first one to be reqUisitioned for long trips by
senior officials even though the Planning Unit's work would be interrupted.
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may not be very helpful or be misleading. This can lead to the collection and
presentation of very simple data which is descriptive rather than analytical and which is
not verified. Data therefore concerns numbers of schools, teachers, students, with some
pupil-teacher ratios, rather than data on unit costs, availability and condition of
textbooks, furniture and equipment. Additional data arising from associated research,
such as tracer studies of school graduates, which can provide vital information on the
goals and achievements of education, are too often not undertaken (World Bank,
1993c:190-1).

4.1.2.6 Staffing of Planning Unit

There is also the problem of manpower in the data gathering sections of administration.
Lack of qualified technical staff, lack of a career in these sections, lack of senior
managers able to understand technical data and appreciate its proper use, all lead to a
lowering of morale in data gathering sections, and a consequent deterioration in the
collection, compiling, and analysis of useful data. The World Bank has noted that in the
Caribbean, planning units are often relegated to the status of statistics units, and
planning specialists are expected to serve also as project implementation officers. The
consequences are insufficient time for effective planning activity and limited access to
the highest levels of policy making within the Ministry of Education (World Bank,
1993c:190).

4.1.2.7 Personalised bureaucracy and managed intimacy

A special feature of small states is that their small scale leads to the formulation of a
closely knit, integrated but open community with highly personalised relationships
(Chieuw, 1989:12-3; Farrugia and Attard, 1989:17; Coyne, 1992:74; Farrugia, 1993:221).
This scale factor and social dimension influences the work of senior education
administrators, which tends to be more diffused yet more interrelated and complex than
that of their counterparts in larger countries (Farrugia and Attard, 1989:19). For
example, a curriculum development specialist can also be called upon to be a school
inspector, run in-service courses, lecture in a Teachers' Training College (not always in
Curriculum development), sit on committees relating to teachers (placement,
promotions, salaries, conditions, discipline), answer parliamentary questions, or teach
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their subject specialisation in schools (Barrett, 1986:206; Brock and Smawfield, 1988:230;
Farrugia, 1987:31, in Bacchus and Brock, 1987; Farrugia, 1993:14).

The point is made tellingly and amusingly by Weeks (Commonwealth Secretariat,
1989b, reproduced in Appendix 6) and Swartland (Commonwealth Secretariat,
1989a:44-46). Effective management in such circumstances is dependent upon the cooperation and goodwill of others, yet maintaining this can intrude upon the efficiency,
effectiveness, and timeliness of project implementation (Ramo, 1991:282).

A consequence of comparatively large bureaucracies with comparatively small
personnel is that some positions, especially senior ones, are given or acquire too many
responsibilities. As a result, too much of their time is spent on routine administration,
with insufficient time to allow them to fulfil their role of policy development, planning
and monitoring (Chieuw, 1989:14; Ramo, 1991:272; World Bank, 1993c:xvi,xx,186).

Another feature of a small and personalised bureaucracy is that officers at middle and
senior levels may be able to define their roles and functions in terms of their own
interests and self-perceived abilities, rather than their qualifications and experience. So
the officer may perceive himself and may be perceived by others as being hard working
and efficient, yet may not be working according to his original duty statement or the
Ministry's organisation chart. Alternatively, a position can be defined in terms of the
officer's abilities; in Solomon Islands, the Ministry of Education was restructured partly
in line with the abilities of the two under secretaries (Murray, 1985:188, 194; Hassan,
1990:9; Ramo, 1991:268, 272, and personal communication). Murray also reports on the
review of Solomon Islands administration, when individual officers were formally
assigned duties outside their ministry - an official might be a senior official in a ministry
who served also as a clerk to the High Court when the Court sat; or he might be a clerk
to a minister who was also a member of a board managing a utility (Murray, 1985:188).
One result of this is that in a small bureaucracy, when reviews of function and efficiency
are undertaken, it is the individual who is evaluated rather than the job description
(Murray, 1985:195; Hassan, 1990:9). The effect of all this is that institutional structures
and values cannot be divorced from personal qualities and values - institutions cannot
be discussed independently of the officer holders within the institution. As Warrington
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says "The distribution of power among a relatively small network of persons is as
significant as impersonal tasks, procedures and structures" (Warrington, 1992:21).
Interpersonal communication can be informal and rapid, as people meet in the streets,
shops and clubs. Often people know personally the officer who makes decisions with
which they are concerned. This can present problems when policy making and decision
making should remain anonymous. Many necessary decisions and actions can
otherwise be modified, adjusted and sometimes totally neutralised by personal
interventions and community pressures. In extreme cases, close personal and family
connections can lead to nepotism and corruption (Rapoport et al, 1971:150; Hope,
1983:56; Bacchus and Brock, 1987:4; Farrugia, 1987:27; LowenthaL 1987:30,40; Farrugia
and Attard, 1989:24-25; Farrugia, 1993:222-3).

As a result of the personalised nature of small bureaucracies, decision making can too

often be personalised (Attwood and Bray, 1989:71). At the lowest level, this can lead to
appointments being made by individual officers as favours to friends, relatives or
members of the same tribe. These appointments, which are not legal, may also lead to
unsuitable people being employed, such as drivers who have a police record (Ramo,
1991:273; Baldacchino, 1994:48; see also Solomon Islands Ministry of Public Service
circular in Appendix 5.1). The small scale of small states, with closely knot and highly
personalised relationships, can also produce a depth of factional feeling in which people
are more likely to consider each other as friends or enemies according to whether they
agree or disagree on politics (Richards, 1982:158-160; Warrington, 1992:11).

Observers have frequently noted that, in small communities, the same individuals are
brought into contact over and over again in various activities - economic, political,
religious, kinship. Relationships thus tend to be particularistic rather than
universalistic, with the result that who a man is matters much more than what he does.

In addition, these particularistic relationships often lead to intense factionalism (Clarke
and Payne, 1987:xi; Bacchus, 1989:9; Farrugia, 1993:223). However, people in small
states, including bureaucrats, learn to get along with people they know and meet in
many different contexts over the course of their lives. They become adept at muting
hostility, deferring their own views, containing disagreement, avoiding dispute, in the
interests of stability and compromise, in what Lowenthal terms "managed intimacy"
(LowenthaL 1987:39; Coyne, 1992:75-77; Warrington, 1992:14; Baldacchino, 1994:47).
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This can mean that in public meetings and in meetings of bureaucrats people may
seldom express opinions dogmatically and may be reluctant to voice divergent views.
Meetings may open with prolonged periods of silence because no one wants to be the
first to speak (Lowenthal, 1987:39; Smith, 1995:5).

It can sometimes be very difficult to control staff, especially when individuals can

proclaim and command expertise in a particular skill or resource. Baldacchino
interviewed one such person who felt that his head of department had not granted him
the discretion, assertiveness and self-responsibility for which he felt he was entitled.
The aggrieved employee said:

I clashed with my head of department. He issued a warning; I paid him back by
taking a week of sick leave. He eventually tore up the warning. He had better
keep his distance because he will be the one to suffer. I spent a week at home
watching videos. (Baldacchino, 1993:50)

4.1.2.8 Limited promotion opportunities

In small bureaucracies, a typical structure is skewed with large numbers of employees

at the bottom of the salary scale and very few positions at the senior salary scale.s In
such cases there is intense competition to gain the coveted higher paid positions
(Atchoarena, 1993:70; Rapoport et al, 1971:154). One way to do so is to gain overseas
training and qualifications (Bacchus and Brock, 1987:5; Farrugia and Attard, 1989:32;
Farrugia, 1993:225). One way to gain this overseas experience, it is widely believed, is to
become involved with Aid Projects. As a consequence, one may find local officers
concerned to be appointed to aid projects, and if appointed, focus their activities on
going overseas as quickly as, and for as long as, possible.

8 To take an extreme case such as Tuvalu: when it became politically independent in 1976 the Police
Department was the second largest department with a total of 23 officers; its structure comprised one chief
of police, under him one police inspector, under him one sergeant, then three corporals and a senior
warden, and sixteen constables (Murray, 1985:198).
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4.1.2.9 Limited management capacity and resources

By definition, small states have limited human resources,9 and most have limited
financial and physical resources. At the same time, they are called upon to provide an
administrative structure which often mirrors that of much larger and better endowed
states. Consequently, resources become stretched, officers may find themselves doing a
variety of tasks. Because of the small size of units, it is not easy to replace a staff
member who is absent because of illness, holidays, or for professional reasons. At the
technical level there is often a shortage of qualified, experienced, competent staff,
especially in the technical areas of planning, accounting, legal affairs and statistics,
which are essential to administration in education (Farrugia, 1987:31; Farrugia and
Attard, 1989:19-22; Boich, 1991:13; Atchoarena, 1993:70; Farrugia, 1993:224).

Management capacity can also be adversely effected by political intervention.
Increasingly, political parties when in power insist that they, not public servants, make
policy and so departments and department heads can be relegated to the sidelines by
political action. The public service may have limited planning, policy analysis and audit
capabilities with a near-absence of objective measures of performance. The politicians or
their appointed heads of departments may institute highly centralised management
systems emphasising control and process rather than results, characterised by crisis"
1/

management. As a result, the public service can experience a prolonged crisis of morale,
lack a sense of mission, and effective leadership; this in turn can lead to a decline in its
prestige, to mutual mistrust and misunderstandings with politicians and the public; the
pUblic service may come to resist change. All of the above were found to be operating
to a certain extent in the public service of some countries in the Eastern Caribbean
(Boich, 1991:21).

Another result of such a technical shortage is that attempts to correct this by providing
consultancies and overseas training can, in the short term at least, create more problems
than they solve. Consultancies are sometimes carried out which are unable to be
understood and evaluated by the administration, and so are not implemented.
Sometimes the consultants, lacking necessary technical guidance from the
9 A few wealthy small states, such as Kuwait, try to overcome this shortage of human resources by
importing workers at all levels, from street cleaning and household work to highly Specialised scientific
and industrial work
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administration, produce reports which are of little use since they are not fully
knowledgeable of the small states' circumstances. Overseas training, whether for short
medium or long term periods, by definition creates vacancies in the administration
which are either difficult or impossible to fill adequately. This may impact on the
management of an aid project (Ramo, 1991:271, 281).

Limited resources can also result in the public service being unable to provide necessary
in-service training to prepare public servants for their next promotion positions. The
consequence is that many appointments are made on an acting basis while officers learn
"on the job". This is one reason for the lower level of ability noticed by many observers,
and the limited decision making (Ramo, 1991:270). Officers, especially those in an
acting position, are concerned not to make mistakes which might jeopardise their
chances of being confirmed in their position or their next promotion (Smawfield,
1993:39). The common practice of making appointments on an acting basis with people
who are not properly experienced, trained or qualified is also a cause of problems with
Project Implementation Units. These are supposed to be staffed by suitably qualified
and experienced officers, but often are staffed on a personal basis by people who are
appointed in an acting capacity while they learn" on the job" and are trained under the
project.

4.1.2.10 Technical assistance

Small states have a relatively small pool of human resources on which to draw in order
to achieve their high level manpower requirements, including education. Few small
state Ministries of Education can provide expertise across the whole spectrum of
educational services; indeed, many cannot provide even a fully trained and qualified
teaching service for either the primary or secondary education areas. Small states also
have difficulty in developing their pool of high level manpower, because most lack their
own national universities; at best, the majority of small states have a single postsecondary institution with a limited capacity to provide advice and assistance to
ministries (Lloyd and Packer, 1994:6-7). Because of their limited human resources,
especially in technical areas, small states are often heaVily reliant on technical assistance.
This technical assistance is usually provided on the understanding that it will be short
term rather than long term, and that it will emphasise the transfer of skills to local
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officers (Higginson, 1987:147; Lloyd and Packer, 1994:6-8). The first difficulty with this
approach is that there may not be suitable counterparts available. In Botswana this lack
of suitable counterparts was a source of complaint from aid agencies (Hopkin, 1994:403).
However, in one Pacific island it was estimated that if counterparts were made available
for all projects requesting them, 65 per cent of the entire public service - not just the
Ministry of Education - would have had to be reaSSigned to aid projects in the education
sector alone (Higginson, 1987:147). The second difficulty is that when a counterpart is
identified, he or she will probably have many other simultaneous responsibilities official, traditional and personal- and not be able to devote all the necessary time to
learning alongside the technical assistant (Higginson, 1987:147). The technical assistant
also may not be able to function as well as planned because of his or her lack of
integration into the system, caused by cultural and other differences (Barrett, 1986:209).

4.1.211 Linking into International Programs of Assistance

Attracting aid produces certain problems, one of the most common in education being
that the Ministry of Education often does not have a highly developed administrative
structure; senior officers may find themselves being overloaded with dealings with
donor agencies (Atchoarena, 1993:73-4; World Bank, 1993c:19). At the most senior level,
officers may find themselves representing their country at international conferences and
international organisations which are also a significant source of aid. Nevertheless, this
attendance can detract from the efficiency of their work (Farrugia, 1987:27; Farrugia and
Attard, 1989:30-31; Farrugia, 1993:224-5; Smawfield, 1993:40).

Because of their limited number of public servants, and their limited technical abilities,
small states have difficulty in maintaining contact with international organisations. This
difficulty is exacerbated by distance from the organisations (Higginson, 1987:141,143).10
These small states are also disadvantaged by the procedures by which funding decisions
are made, which funding agencies insist upon (Higginson, 1987:141-142). Too often, the
preparation of documentation in applying for a loan is greatly time consuming, and it is
the time of very senior and valuable officers taken away from their normal duties
10 For small island states in the South PacifiC, this isolation is a serious matter. The islands are connected
by small, regional airlines which fly regularly but sometimes only several times a week. Arranging
Connecting flights can be difficult, and even the best connections can still lead to a considerable increase in
travel times and discomfort. For a Solomon Islands delegate to travel to UNE5CO's office in Western
Samoa for a 5 day conference, an extra 5 days was always allowed for travel.
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(Knapman, 1986:149). Moreover, funding agencies insist that education reforms or
innovations be based upon research, for which small states usually do not have the
facilities or institutions (Higginson, 1987:143). The World Bank has noted that in the
small states of the Caribbean, there is a tendency for donors to concentrate upon capital
aid linked to the provision of technical assistance and overseas training. It suggests that
limitations on regional and national capacity for policy analysis and planning contribute
to this focus on project aid, and argues that it would be preferable in the short to
medium term to target the strengthening of national and regional capacity for policy
analysis, design and implementation, and the improvement of management systems
(World Bank, 1993c:1%-7).
It is also believed by some that small states find difficulty in getting aid, because their

small size means that the aid requested is comparatively small (Habu, 1985:11).

4.1.2.12 Small states attract less attention

For a variety of reasons, not always connected to the size of their populations, small
states may get less attention from other countries and organisations than they would
like or might deserve. The sudden outbreak of War in small states such as the Falklands
or Grenada was a dramatic example of the danger of this comparative neglect.
Nevertheless, because of small populations, geographic isolation, lack of economic
power, or because they still live in the shadow of their former colonial masters, many
small states receive less attention than they might deserve. Peter Higginson, Chief of
Mission UNESCO Office for the Pacific States, has observed that little is known about
small island Pacific States outside the region; the states are visited less often than other
regions, not only by UNESCO head office, but even by the regional office in Bangkok.
When UNESCO regional technical staff have to choose between servicing a large or a
small country, they tend to be compelled to choose the larger country (Higginson,
1987:141, 143). The same tends to occur in the case of loans from the World Bank, where
the size of the loan may be very small by Bank standards, and Bank officers tend to pay
attention to larger loans.

This is also shown in the timing of visits by consultants, who too often visit small states
at times convenient to themselves rather than when it is more convenient to the
administration. For example, there is a tendency in education for consultants to visit
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when there are term or semester vacations in their own country. This may lead to visits
when most administrators are away on extended Christmas vacation, as happens in
largely Christian small states in the South Pacific.

4.1.2.13 Political nature of decision making

While it is generally recognised that all significant decision making within a Ministry is
political in nature regardless of the size of the state, there are certain characteristics of a
small state which mean that the political process in these states takes place in ways
different from those of larger states (Grant, 1993:27).

Hope has observed that in the Caribbean, with the achievement of political
independence, decision making and executive authority was transferred from the
colonial governors and secretaries to local politicians serving as ministers. While this is
not unique to small states, Hope argues that in the small states of the Caribbean this
relationship between politicians and administrators is aggravated by the highly
personalised environment and the very sensitive political atmosphere in which political
sympathies tend to be generally known and administrators become over-exposed in the
political arena (Hope, 1983:50).

Murray has questioned the extent to whether the ideal of neutrality in decision making
is attainable in small states and quotes the case of Niue: with the exception of the
members of the House of Assembly and the pastors, almost every adult in employment
Was

employed in government. The idea of independence, and detachment from

po~itics

and political influence, presupposes a society in which the public service forms only a
small part, and is not the largest employer (Murray, 1985:199).

The unusual framework of political decision making in small states, especially in the
education sector, suggests that in small states, the personal and emotive has a higher
priority than the impersonal and the purely rational Oones, 1976:79-80). This helps
explain the development of layers of government which cannot be justified in terms of
rational administration, ability to staff properly, or economic rationale. These layers are
the result of political decision making, rather than administrative decision making.
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This partly explains why attempts to share institutions with other states are not as
successful as logic and economics would appear to make them (Larmour, 1985:101-102).
For example, attempts to establish one regional university to cater adequately for the
main needs of small states in the region have not been as successful as was originally
planned. The University of Botswana, Lesotho and Swaziland progressively dissolved
into three separate universities; the University of Guyana split from the University of
the West Indies; the University of the South Pacific (USP) has been weakened by the
formation of a university in Western Samoa, and the drive by Solomon Islands to have
its own university (Brock, 1988:174; Atchoarena, 1990:37; Bray, 1990:14-5; Packer, 1990:78; Atchoarena, 1993:49-54; Crossley and Louisy, 1994:1103).

4.1.2.14 Vulnerability

Small states are vulnerable - militarily, politically, economically, technically, socially,
culturally, and ecologically (Alford, 1985; Commonwealth Secretariat, 1985:14-22;
Diggines, 1985; Faber, 1985; Ramphal, 1985; Espindola, 1987; Atchoarena,

1990:28-~O;

Panos, 1994:3). Reference was made earlier in this section to the sudden wars in
Falklands, Grenada, and Kuwait. In addition, many small island states are in
hurricane/ typhoon/ cyclone areas and storm damage to their economies can be
devastating (Rapoport et al, 1971:145-8; Commonwealth Secretariat, 1985:19; Srinivasan,
1985:13-7; Bray, 1987:297; Warrington, 1992:4-6; Atchoarena, 1993:42-3; Baldacchino,
1993:31-3).

In order to prepare to deal with such eventualities, small states need to tie up more of
their available resources to insurance than do other countries (Srinivasan, 1985:15).
However, because of their high risk status, insurance can be either unavailable or
exorbitantly expensive, with adverse consequences for investment, production costs,
government finances and infrastructure. Furthermore, because the per capita income of
small island states tends to be higher than developing countries as a group, they tend to
have limited access to concessionary resources. However, these per capita incomes can
by as much as 20-30 per cent in a single year, because GDP is often boosted by migrant
remittances, preferential market access for some major experts and assistance from the
international community. All these sources are neither endogenous nor secure, and are
easily adversely affected by natural and man made disasters, difficulties in the
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international commodities market and recession in the developed economies (United
Nations, 1994:8)

Small island states usually have only a narrow range of resources which forces undue
economic specialisation, excessive dependence on international trade, and therefore a
much higher than normal degree of vulnerability to global economic developments.
Many have a costly public administration and infrastructure, including transportation
and communication, while their limited export volumes, sometimes from remote
locations, lead to high freight costs and reduced competitiveness. A number of small
island developing states also face severe population stresses which increase the
pressures on limited natural resources and impact upon the rate of economic growth. A
number also have minimal renewable fresh water resources (Persaud, 1989:17-9; Newitt,
1993:2; UN General Assembly, October 1993:54; Baldacchino, 1994:47; United Nations,
1994:7).

4.1.2.15 Size and individuality

Small islands are never happier with insularity than when asserting that they are
completely different from their neighbours, particularly in regard to language, customs
and laws, legal and administrative regulations, currency, system of government and all
other symbols which demonstrate the small self-contained universe. (Doumenge,
1985:102)

At the personal level, the smallness, isolation, and need to assert their identities as small
countries in a world of large countries induces the inhabitants of small states to link
their personal identities closely with that of the state itself (Lowenthal, 1987:29). At the
national level it is not uncommon to find states delaying or rejecting models of
development which have been tried successfully in similar small states, just because
they wish to preserve their own identity (Higginson, 1987:141). The present author
attended a conference in Fiji in 1989 which was entitled "Economies of Scale in Postsecondary education in the South Pacific"; of the eight Pacific Island Countries
attending, seven were small states. The conference was not a success, partly because the
organisers attempted to generalise about education issues such as "Quality of

126
Education" without taking the circumstances and development of individual states
sufficiently into account (World Bank, 1989d; Bowden and Chernick, 1990:20-2).

All the foregoing sections of this chapter have attempted to show common features of
small states, in order to distinguish them from medium to large states. The analysis has
been conducted with a focus on the possible impact of these features on administration,
since this study is concerned with management of education aid projects. However, a
note of caution is necessary in the interpretation of small states; whatever common
features they might have, they often robustly defend their differences from other small
states and from other states. It is always necessary therefore to keep in mind that, no
matter what similarities can be discerned among small states, they fundamentally guard
their individuality and their interests with as much rigour and alertness as do other
states.

4.1.3

Conclusions: special features of small states which can affect the efficiency of
their administration

Small states are defined in terms of their small populations. However, each state needs
some minimum sized government administration system, which is limited by the
numbers of specialists and the amount of expertise available (planners, accountants,
computer operators). Four-fifths of the countries listed as small states in Table A4.1 are
classified as developing, which indicates they also have very limited financial resources.
The bureaucracy is often personalised, with appointments often being delayed for long
periods while complex personal and tribal/regional power structures are sorted out.
Sometimes appointments experience a long delay because the administration cannot
provide formal in-service training, so officers are appointed on an acting basis and then
have to learn on the job". Under such circumstances, they may be reluctant to make
II

important decisions for fear of making a mistake or giving offence. Under such
circumstances, they may be reluctant to make important decisions for fear of making
mistakes or giving offence. When training is prOVided, it often creates vacancies which
cannot be properly filled or covered because of limited human resources.

The comparative complexity of government and administration in small states can also
effect efficiency of administration, especially in those states which have a regional as
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well as national government structure. In such situations, resources may be extremely
strained, officers may have a great variety of responsibilities, and it may not be clear
exactly who is responsible for a particular decision, whose task it is to implement the
decision, or what resources are properly available for implementation.

When positions are diffuse and yet interrelated, there may be delays while the officer
attends to what he perceives as the priorities within his portfolio of tasks. For example,
a curriculum development officer may not be able to fit all his tasks in conveniently with
the proposed timetable of the project, or he may not be able to devote the time or energy
to the tasks relating to the project that the project needs.

Transport and communications can present significant barriers to efficient
administration and management. Where small countries have a small area, it is too
often not appreciated that the infrastructure (roads, vehicles, shipping, radio
communications) may be poor; when the state is made up of islands, the limitations and
hazards of transport by canoe or ship are too often not known or appreciated. Also not
sufficiently appreciated is the difficulty of having reliable transport available when
needed.

Allied to this problem of transport and communications is the problem of securing
reliable and valid data, whose reliability and validity will vary in proportion to the
difficulties experienced in this area. The data collection and analysis is also effected by
the problem of a shortage of qualified technical staff to undertake the work, and of lack
of experienced senior managers who can work with and so demand quality data.

Technical assistance is a short term solution to problems of shortage of suitable
experienced and qualified staff, and can be particularly justified in small states
especially, providing that a significant amount of the technical assistance's time is spent
in training, advising and assisting officers. Where more time is spent on actually

directing and/ or performing in the administration and implementation, the technical
assistance may have no effect on the efficiency of the administration, or even increase its
dependence on Technical Assistance. A further problem is that it can even assist in
corrupting the administration by its advice (where to procure materials), by setting
inappropriate standards (insistence on air conditioners, computers, photocopiers, four
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wheel drive vehicles, phone and fax facilities), by inappropriate examples (arriving at
work early when local staff are not there to notice the arrival, then leaving early when
all local staff can notice the departure).

A final problem is that each small state must be understood and respected for its
individuality. Small size does not lead to more uniformity among small states, and their
special cultures, geography, history, as well as their problems and the solutions they
have adopted for these problems have to be known and appreciated. Unless this
appreciation is evident, outside organisations will experience difficulties with the
administration of small states.

Now that the special features of small states which can effect the efficiency of
administration have been reviewed, it is time to review the policies and procedures of
World Bank funded aid projects with a view to see how these might interact with the
circumstances of administration in small states.
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CHAPTERS

THE WORLD BANK AND SMALL STATES

Previous chapters have looked at desirable general policies and practices for education
sector aid projects, World Bank general policies and procedures in identifying and
implementing loan agreements, and the special circumstances of small states. A
number of key matters will now be identified which concern small states in their
relations with the Bank.

The Bank's full project cycle is examined in detail in this chapter, in order to check Bank
requirements at each stage of the cycle with the likely potential of small states to be able
to comply with these requirements. The relative responsibilities, as defined by the
Bank, of the Bank as lender, and the country as borrower are examined.

The chapter identifies some key matters concerning policy, operations, adiY:i::~~;'!!"!t",·"
and management which need special attention in any evaluation of education sector aid
projects to be funded by the Bank in small states.

5.1

Bank requirements and small states' capacity

The following matters appear of particular concern to small states in relation to their
dealings with the World Bank:

•

In the identification of education needs and preparation of documenh,tuln fn, ;;
World Bank loan, a small state might not have enough officers of sufficient
calibre to carry out these tasks, and so the work might be left significantly to
officers of the Bank.

•

In small states, whose loans are small and whose resources for supervision are
limited, the Bank should be more vigilant in its own supervision of the loan and
not leave responsibility for implementation solely with the borrower.
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•

The Bank needs to be particularly careful that conditions that it wishes to attach
to a loan are not perceived as unwarranted interference in domestic or political
matters. Small states are very sensitive to such matters.

•

Bank policies and practices need to take into account the borrower's perceived
needs and interests, particularly if the Bank's policies and practices might be
unpopular. In such circumstances, especially in small states where
administrators could be held personally accountable for implementing the
policies, conflict can arise.

•

Policy of the Bank, based on research, may not be fully understood by local
officers and/ or not fully agreed by them. In either case, this approach can lead
to an undue reliance on Technical Assistance, for this and other reasons. Small
states, often with few if any local officers technically familiar with research, are
prone to rely on such Technical Assistance.

•

With the Bank's relatively standardised approach to project design and
implementation, there is a danger that the quality and consequences of the
development process are outweighed by the Bank's emphasis on relatively rapid
tangible outcomes.

•

Overseas training provided under aid may serve in the medium to long term to
increase dependence, as local officers become "internationalised" and learn to
become more dependent on imported goods and services.

5.2

The World Bank, project design and implementation, and small states

The World Bank has been lending for education projects since 1963 and there is now a
considerable body of literature reviewing the implementation and effectiveness of the
loans, from within and outside the Bank (For the Bank's views, see for example Habte
and Heyneman, 1983; Verspoor, 1986 and 1991; for reviews external to the Bank, see for
example Ahmed, 1981; Hurst, 1981; Fuller, 1986; Watson, 1988). These reviews have
usually focused on the outcomes rather than the process. Sometimes they have taken a
long term view of the total impact of aid programs on a country's education and
development (e.g. Sifuna, 1983; Banya, 1991); other reviews have looked at number of
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teachers trained, classrooms built, textbooks produced, equipment procured, indicators
of efficiency such as pupil:teacher ratios, costs per pupil and teacher, and social factors
such as gender and equity issues (eg. Kahn, 1989). A study by Nagel and Snyder (1989)
is one of the few to look at the management of a World Bank project by a Project
Implementation Unit (PIU), and that aspect is only a part of its overall review. The
author has found only one independent study which looks at the management of an
education project financed in part by the World Bank (London, 1993). There is therefore
a comparative scarcity of reviews of the ways in which management of World Bank
funded education sector aid projects actually function (eg. Plomp et aI, 1989:65).

A review by the Bank itself of management in education projects that it had funded
looked at the completion reports of seventeen projects, chosen to represent a sample of
education projects from all regions, of different sizes and of different levels of success.
Their costs ranged from US$3.8m to US$60.3m, but none of the projects occurred in a
country with a population less than 1.5 million. For this study, it was the size of the
project, not the size of the country, which was a variable under consideration and the
study reached the general conclusion that larger projects are more difficult to implement
(Middleton et aI, 1986:16-18). It also concluded that planning for Bank education
projects has generally emphasised inputs and outputs, while less attention has been
given to design of management systems which support the effective and efficient use of
project inputs (Middleton et aI, 1986:ii).

In an effort to design such management systems, Middleton, Rondinelli and Verspoor
produced a concept paper on education project management over the course of eighteen
months, developed with the assistance of internal Bank staff seminars. The paper
develops models of different approaches to management for different kinds of projects
implemented in varying social and organisational contexts (Middleton et aI, 1987:v-vii);
unfortunately, in considering the variety of characteristics of World Bank projects, no
consideration was given to the size of any country, but only the scale of a project. The
study is an interesting report on management for change in so far as it advances theory
of management structures, but is silent on the special circumstances of smali states
(Middleton et aI, 1987). A related paper produced by a Bank consultant reviewed the
main research-based findings on what is known about implementing educational
innovations and sought to provide a framework for acting on the findings. It, too, was
silent on the implications for small states, being based on studies of North America and
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Europe in which latter continent there are few small states, and of which there is no
mention in the bibliography (Fullan, 1989). Even when the Bank does report on
countries in its various publications, it reports on countries with populations of more
than one million (see, for example, World Development Report, 1994).

It is only in the last few years that the Bank has begun to concern itself with small states

as a group, such as its sponsorship of the Conference on Higher Education in Small
Nation States in Brunei Darussalam in 1992. Apart from the collected papers of such
recent conferences, there appears to be only one major study by the bank of the special
situation of small states - a review of Bank experience of 11 completed education
projects financed by the Bank in the Caribbean (World Bank, 1993c). This paucity of
focus on small states is curious, especially in a Bank whose purpose is to provide aid to
developing countries. The majority of small states are dependent on aid, and aid
programs can have a noticeable impact in small states; this is one reason that donors like
to provide aid in small states. Other authors have pointed out the general inverse
relationship between the amount of aid and the size of the population: as one looks
down a table of populations of countries in order of decrease in size, the per capita aid
they receive usually is seen to increase (Connell, 1986:60; Bray, 1992a:53). The smaller a
country therefore, the more important the aid component of its budgets. Moreover, aid
in small states can come to dominate a small state's own programs, to the extent that
educational planning can become subordinate to the demands of aid projects, and
education managers become so pre-occupied with reporting schedules that they have
little time for actual execution (Bray, 1992:54-55).

Why the Bank should focus on size of project but neglect the size of the country is
puzzling. Others have noticed this comparative neglect by the Bank of small states. A
Commonwealth report in 1985 criticised the Bank for adopting an informal system of
ceilings for loan allocations to individual countries, based upon size of population and
per capita income (Bray and Packer, 1993:133). The early 1980s saw the beginnings of an
interest of the special issues of small states, by the United Nations and its organisations.
The World Bank Development Committee issued a press statement on 5 September 1982
in which it "noted the problems of small island and landlocked states, and recognized
the urgent need to review mechanisms and adjustment prescriptions appropriate to the
particular circumstances of such states". Two days earlier, the Ministers of the Group of
24 had also issued a press statement which "urged that the international community

133
pay particular attention to small island and landlocked developing states, having regard
to their limited size, their openness, their vulnerability to the vagaries of the
international economic environment...{there is urgent need for) immediate action to
review the mechanism and format of conditionality and the nature and content of
adjustment prescriptions requested by multilateral financing institutions in small island
and landlocked economies". On 19 December 1983, the Executive Board of the
International Monetary Fund considered a paper prepared for the Board, entitled Small

tropical island countries - an overview. Two months later, on 21 February 1984, Executive
Directors of the IMF held a seminar on Special problems of very small economies
(Srinivasan, 1985:8-9).

Nevertheless, the 1980s appear to have passed with scarcely any special action by the
Bank to focus on small states as an entity. One explanation for this neglect by the Bank
may be the study undertaken by Srinivasan for the Bank in 1985, entitled The costs and

benefits of being a small, remote, island, landlocked or mini-state economy.1 Srinivasan was a
Professor of Economics at Yale University, and a consultant to the World Bank, and his
paper could not have been without influence. In the paper, the author addressed two
key issues:

•
•

Do small economies face special problems that call for special attention? and
If so, are these problems already being addressed?

He began by adopting a definition that countries with populations less than 5 million
were "small", and those with a population of 1.5 million or less as livery small" and
termed them "mini-states"; those between 1.5 million and 5 million he termed "small
states" (Srinivasan, 1985:3). Up to about 1985, the time of Srinivasan's paper, most
writers concerned with countries with populations less than 1.5 million used the term
"microstates" (eg. Murray, 1981; Tisdall and Fairbairn, 1983; Hardman, 1984). The term
"microstate" began to fall out of use follOWing the Commonwealth conference in
Mauritius in 1985, which adopted the definition of a small state as one with a
population of 1.5 million or less (Commonwealth Secretariat, 1985:1). When Srinivasan
talks of small states and reaches certain conclusion about them, he is at times talking of
a different set of states from those of most other writers, including this writer. The
1 The paper was published with minor revisions under the same title in The World Bank Research
Observer, 1,2, 1986:205-218. Reference is made here to the original Bank paper which has more details and
which was the original argument within the Bank.
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difference is shown by the fact that Srinivasan's list of states has 33 which are "small"
(more than 1.5 million population) and 67 which are "very small"; one third of the states
which he analyses are not those which most writers would include, including this
writer. It is only when he refers to "microstates" or "mini-states" that he is referring to
a similar set of states.

In his subsequent analysis of very small and small states, there are some notable
deficiencies. In the case of Singapore he was very much out of date. Writing in 1985, he
included Singapore in his list of very small countries, yet in 1984 its popUlation wasaccording to the World Bank - 2.5 million (Srinivasan, 1985:23; World Bank Atlas, 1987).
Yet Singapore's rapid and successful development is one reason that he concludes that
there is no special reason to conclude that small states have special problems.
Furthermore, he includes Hong Kong in his list of small countries and so is able to argue
that some small economies have resources - mainly entrepreneurship and skilled labour
- that appear to have enabled them to have a diversified production structure
(Srinivasan, 1985:16). Such a conclusion looks odd when one considers the list of 64
small states which are the subject of this study.

Another deficiency in his analysis is noteworthy especially because of his argument that
any disadvantage that small economies might suffer with respect to access to private
capital markets is offset to some degree because of their much higher net official
transfers per capita and larger share in terms of IDA loans than larger countries
(Srinivasan, 1985:20). However, the analysis for this considers only 24 "very small"
countries, plus 21 "small" countries that would not fit the conventional definition of
small countries. In addition, Singapore is included in the list of 24 "very small"
countries, which serves to confound the findings.

The paper never makes clear what distinction it is making between" economies" and
"countries". Tables 1 and 2 classify countries according to the size of their population
and per capita income, but from then on the paper refers to economies rather than
countries (Srinivasan, 1985:4-5). However, the size of an economy as measured by GNP
or GOP loses much of its meaning unless population is also considered, to take into
account what effect the size of the economy might be having on the citizens of the
country. Table 5.1 illustrates this for three countries with similar GNP. It shows the
difficulty of generalising about the size of an economy across three income levels, with
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such great disparities between per capita incomes. Any conclusions therefore that
might be drawn about economies, based on size, should be examined with a great deal
of caution.
TABLES.1
Comparison of countries with similar GNP
Income Level

Country

GNP
(millions of
US$-1992)

Population
(OOOs - 1992)

GNP per
capita

Low

Gambia, The

367

929

390

Lower Middle

Cape Verde

330

389

850

Upper Middle

Antigua & Barbuda

395

81

4,870

Source: Table 4.1

The paper nevertheless did attempt to draw certain conclusions, based on the above
criterion. It attempted to answer the two issues referred to earlier by conSidering the
problems that small states are most often alleged to face; these alleged problems are:
economies of scale; vulnerability; remoteness and other factors affecting transport costs;
access to capital markets; macro-economic policy independence; real income
comparison.

The author concluded:
It would appear that many (though not all) of the alleged problems of small

economies are either not peculiar to small economies or can be addressed
through suitable policy measures ... What is being suggested is that causes of
economic and social stagnation in some of these economies cannot be attributed
to their smallness or similar exogenous characteristics nor to the failure or nonexistence of international institutional mechanisms to address their development
problems. (pp.30-1)

It can be seen that throughout the paper, the author conSistently finds against the notion

that in some way or other small states need more special attention than they currently
Were receiving. For whatever reasons, the paper seems to have had an influence on
World Bank thinking. After some consideration in the early 1980s by the World Bank,
no further consideration of the special circumstances of small states seems to have been
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undertaken in economic analysis or in the setting of conditions for loans until the early
1990s. The Bank study on education in the Caribbean region appears to be its first major
attempt to focus on the special circumstances of small states. Even so, it is not clear
whether the Bank was concerned with small states as such or with a region in which the
states happened to be small (World Bank, 1993c:215).

5.3

The World Bank: management design for aid projects

Before agreeing to provide funds for an aid project in education, the Bank has a set of
procedures which it follows in order to assess the capacity of the applicant country to
undertake the project, the rate of return (social, economic, and financial) of the project,
and the capacity of the country to repay the loan (see, for example, Baum, 1993:8-17;
Brinkerhoff and Hopkins, 1990:6. All country Staff Appraisal Reports contain detailed
accounts of such assessments). This set of procedures is known as the Project Cycle,
and involves the follOWing activities: Identification of the project, Preparation of the
project brief, Appraisal of the proposal (technical, institutional, economic, and financial),
Negotiation on necessary measures, Implementation and Supervision of the project, and
Evaluation of the project. The following section outlines each of these activities as they
are meant to be conducted according to the World Bank.

5.3.1

Project aid management of the World Bank: design

5.3.1.1 Definitions: political, administrative, and management process

Neave, in a study commissioned by the World Bank, distinguished between three levels
of process in an enterprise: the political, the administrative and the managerial. He
defines the levels in this way:

The political process involves the negotiation between the various social
partners engaged in the educational enterprise;

The administrative process involves the elaboration and ope rationalisation,
legal definition and assignation of resources to the priorities or courses to action
agreed upon in the political process;
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The management process involves the execution, oversight and upkeep, within
the conditions stipulated and within the resources made available, of the day to
day functioning of the education system (Neave, 1985:1).

Neave further distinguishes between management and administration by claiming that
the latter has the discretion and the capability to change the structures, content and
practice within which management takes place. (Neave, 1985:1)

This distinction between management and administration is followed throughout this
study, which will argue that failure by the Bank and the borrower to recognise the
operational limitations of management, especially in small states, is a contributing cause
to delays in projects. As has been argued in an earlier section, administration and
management in small states are often intertwined; duty statements might not
distinguish nicely between the two functions, nor might the distinction operate in
practice.

There are three aspects to management theory to be considered in relation to
management of an education aid project funded by the World Bank: the project cycle,
project management, and World Bank management design. Fundamental to each of
these is the concept of a project.

A project may be viewed as a one-time set of activities that ends with a specific
accomplishment. It originates when something out of the ordinary has to be
accomplished. A project has the following characteristics:

•
•

a set of non-routine tasks to be performed in a certain sequence leading to a goal;

•

a limited set of resources which may be used on more than one project.

a distinct start and finish date; and

A project is not an ongoing process, such as preparing a weekly payroll or

manufacturing a product on an assembly line. These processes have no real completion
date nor are they in any way unique; rather, they are part of the everyday business
(Lowery, 1990:1). The bank has defined a project as "a discrete package of investments,
inputs and activities designed to remove or alleviate various development constraints in
order to achieve one or more outputs/benefits in terms of increasing productivity and
improving the quality of life of a group of target beneficiaries over a given time-span"
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(Bruce, 1982:1). Subsequent definitions by Bank officials have not changed this
definition significantly (Valdez and Bamberger, 1994:15).

5.3.1.2 The project cycle

Each activity passes through a number of steps during planning and implementation.
This process, called the Activity Management Cycle, is designed to ensure that all
activities:
•

meet the overall development cooperation objectives of the loan or donor
agency;

•

meet the particular country or regional program strategies to which they relate;
and

•

meet their objectives (Baum, 1993:7).

The Bank considers that every project that it assists must contribute substantially to
development objectives and be economically, technically, and financially sound. While
no two projects are alike, each project passes through stages that - with some variations
- are common to all projects. Each stage or phase leads to the next, and the last phases,
in tum, produce new project approaches and ideas and lead to the identification of neW
projects, making the cycle self-renewing. The Bank recognises six phases: i) Project
Identification, ii) Preparation, iii) Appraisal, iv) Negotiation, v) Implementation and
Supervision, and vi) Evaluation (Bruce, 1982:1; Baum, 1993:5; see also Figure 3.1 in
Chapter 3).

i)

Identification

This is the first phase of the cycle, concerned with identifying projects that have a high
priority, that appear suitable for Bank support, and that the Bank and the borrower are
interested in considering (IDA credits are made only to governments, to be passed on, if
necessary, to the entity responsible for carrying out the project). For most small
countries, and for the countries to be considered in case studies for this thesis, they do
not have the capacity to carry out complete economic and sector analyses to the
standard reqUired of the Bank, so the Bank carries out its own such analyses. These in
tum provide a framework for evaluating national and sectoral policies and problems
and an understanding of the development potential of the country; they also assesS a
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country's "creditworthiness" for Bank lending. This analysis provides the basis for a
continuing dialogue between the Bank and a country on an appropriate development
strategy, including policy and institutional changes for the economy as a whole and for
its major sectors. It is then possible to identify projects that fit into and support a
coherent development strategy, that meet sectoral objectives, and that both the
government and the Bank consider suitable. These projects must also meet a prima facie
test of feasibility - that technical and institutional solutions are likely to be found at costs
commensurate with expected results (Bruce, 1982:6-8; Baum, 1993:6-7,25; Valdez and
Bamberger,1994:15-17). At this early stage, therefore, the country may be forced into
agreeing to policy and institutional changes which it may not have considered before
seeking a sectoral loan, and which go beyond the sector for which the loan is sought, in
order to secure the loan. From the outset of a project, therefore, there may be tensions
between the Bank and the borrower, as the Bank's critics have asserted (Mtewa,
1980:187; Williams, 1981:154; Bacchus, 1989:8; Baker, 1990:408).

ii)

Preparation

After a project has been incorporated into the lending program, it enters the project
pipeline, and an extensive period - normally one or two years - of close collaboration
between the Bank and the borrower begins. A project brief is prepared, responsibility
for which rests with the borrower, but the Bank does offer a range of assistance
according to a country's capacity to prepare such a brief. The brief describes the
project's objectives, identifies principal issues, and establishes the timetable for its
further processing. The brief must also cover the full range of technical, institutional,
economic, and financial conditions necessary to achieve the project's objectives, and
consider technical and institutional alternatives for achieving these objectives; the Bank
is looking for solutions which are most appropriate to the country's resource
endowment and stage of development. All this takes time, but the Bank argues that the
time spent in arriving at the best technical solution, in setting up the proper
organisation, and in anticipating and dealing in advance with problems, usually pays
for itself several times over2 (Bruce, 1982:8-10; Baum, 1993:8-10).
2 However, education sector aid projects commonly are concerned with expanding education provision
to deal with rapidly increasing school age populations. Each delay of one school year is therefore seen as a
real loss in human resource terms, and a source of political difficulty for the borrowing government. In the
~se of the Solomon Islands Secondary Education Project, this delay in agreement and subsequent
Implementation was a Significant source of criticism of the project.
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In its review of its experience of education sector projects that it had funded in small
states in the Caribbean, the Bank concluded that as early as possible in the preparation
stage the measurable indicators, education targets, and other qualitative variables
should be laid out so that implementation progress could be assessed during project
supervision and be evaluated upon project completion. Pupil-teacher ratios, teacher
qualifications, provision and condition of equipment and materials, unit costs per pupil,
are just some of these indicators. It also noted that most governments attempted to
introduce education reforms during the period of the project and that Bank funded
projects were used as the vehicle for these reforms. The Bank concluded that where
substantial sector work by the Bank had taken place, and where education reforms had
been carefully planned and supported at the highest level, the projects were suitable
and successful vehicles for the implementation of the reforms (World Bank, 1993c:220).

iii)

Appraisal

As the project takes shape and studies near completion, the project is scheduled for
appraisal; this provides a comprehensive review of all aspects of the project and lays the
foundation for implementing the project and evaluating it when completed. According
to Baum, appraisat which is solely the Bank's responsibility, covers four major aspects
of the project: technical, institutional, economic, and financial (Baum, 1993:11-17).

Technical: The Bank tries to ensure that projects are soundly designed, appropriately
engineered, and follow appropriate standards. More speCifically, technical appraisal is
concerned with questions of physical scale, layout, and location of facilities; in
education, it might look at whether the proposed curriculum and the number and
layout of classrooms, laboratories, and other facilities are suited to the country's
educational needs. A critical part of technical appraisal is a review of cost estimates and
the data on which they are based to determine whether they are accurate within an
acceptable margin and whether allowances for contingencies are adequate. The
appraisal also reviews proposed procurement arrangements, estimates the costs of
operating project facilities and services and the availability of necessary raw materials,
and the potential impact of the project on the human and physical environment (Bruce,
1982:12; Baum, 1993:11-12).
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Institutional: "Institutional building" means that the transfer of financial resources and
the construction of physical facilities are less important in the long run than the creation
of a sound and viable local Jiinstitution", interpreted in its broadest sense to cover not
only the borrowing entity itself, its organisation, management, staffing, poliCies, and
procedures, but also the whole array of government policies that conditions the
environment in which the institution operates. Institutional appraisal is concerned with
such questions as whether the entity is properly organised and its management
adequate to do the job, whether local capabilities and initiative are being used
effectively, and whether policy or institutional changes are required outside the entity to
achieve project objectives. Baum claims that the Bank has come to recognise the need
for a continuing re-examination of institutional arrangements, an openness to new
ideas, and a willingness to adopt a long-term approach that may extend over several
projects3 (Bruce, 1982:12-13; Baum, 1993:12-13).

EconOmic: Projects are subjected to a detailed analysis of their costs and benefits to the
country, the result of which is usually expressed as an economic rate of return. It is not
always possible to do this in education, in which case qualitative assessment must
suffice. Whether qualitative or quantitative, the economic analysis always aims at
assessing the contribution of the project to the development objectives of the country;
this remains the basic criterion for project selection and appraisal. The Bank admits that
every project must have a satisfactory economic return, which serves the best interests
of the country and the Bank itself (Bruce, 1982:14-15; Baum, 1993:13-15).

Financial: Financial appraisal is concerned mainly with financial planning and financial
viability. The Bank seeks to ensure that there is a financing plan that will make funds
available to implement the project on schedule, and that there are sufficient funds to
cover the costs of implementing the project including the cost of debt service to the Bank
(Bruce, 1982:13-14; Baum, 1993:15-17).

Since Baum wrote, the Bank has added four more criteria to assess a potential project:
SOCial, poverty, environmental, and gender (Valdez and Bamberger, 1994:17).

3 In practice, the Bank and its task managers must be mainly concerned with the successful completion
of the project in hand; where it becomes apparent, for example, that the entity is incapable of delivering the
project under conditions agreed the case studies will show - particularly for The Gambia - a lack of such
openness, or of willingness to adopt a long-term or sympathetic approach.
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Social: Social analysis attempts to measure benefits of the proposed project in terms of
those which go to poor rather than rich people, those which are saved rather than spent
immediately on consumption goods, and those which accrue to the public rather than
the private sector (Bruce, 1982:15-16).

Poverty: Poverty alleviation is an area in which the Bank is making efforts to learn from
the results of previous projects. It acknowledges that structural adjustment programs
that it has supported have imposed burdens on the poorest members of society. It is
now looking at "social impact programs", designed to produce a rapid impact on the
conditions of vulnerable groups affected by these social costs of adjustment (Valdez and
Bamberger, 1994: 39,44).

Environmental: Methods of assessing the environmental impact of a project are being
developed. PreViously, traditional economic analysis has been criticised for having an
anti-environmental bias in that the method of discounting future costs and benefits
tends to greatly undervalue any long-term environmental impacts. The Bank is now
concerned with problems of climatic change and biodiversity, and acknowledges that
insufficient attention has been paid to correcting the hazardous conditions of unclean
water, poor sanitation, over pollution and soil erosion - which also affect the daily wellbeing of the world's poorest people (World Bank, 1993d:1; Valdez and Bamberger,
1994:43-44).

Gender: There is a growing interest in the potential impacts of development strategies
on women, and the Bank now uses gender analysis in assessing a proposed project
(Valdez and Bamberger, 1994:45).

The Bank sees room for improvement in this stage of the project cycle, especially in the
case of small island states of the Caribbean. It has recommended that governments and
the Bank need to ensure that education sector projects are not prepared in isolation from
the macro-economics environment and its likely future direction; that demographic data
and its projections be analysed carefully; that the financial implications of future
operations, especially in terms of the government's ability to meet increased recurrent
budget expenditures required to sustain project outputs, be fully assessed; that realistic
analyses of financing expansion through improvements in internal efficiency be carried
out, including more in-depth work when seeking to introduce cost-cutting ideas that

143
impact on social habits, such as double shifting of students; that an assessment be made
of the risks and implications to the implementation and operation phases of the project
in case resources are inadequate. The Bank's overall conclusion was that for a project to
be successful, all issues relating to implementation need to be analysed thoroughly in

the preparation stage, no matter what the previous country experience might have been
(World Bank, 1993c:216-7).

iv)

Negotiation

Negotiation is the stage at which the Bank and the borrower endeavour to agree on the
measures necessary to assure the success of the project. These agreements are then
converted into legal obligations, set out in the loan documents. These documents seek
to ensure that the borrower and the Bank are in agreement, not only on the broad
objectives of the project, but also on the specific actions necessary to achieve them and
the detailed schedule for project implementation (Baum, 1993:17-18).

v)

Implementation and Supervision

The implementation phase refers to the development! construction activities before a
project becomes fully operational. Implementation of the project is the responsibility of
the borrower; the Bank's role is to supervise the project as it is implemented (Bruce,
1982:18). The Bank admits to a possible divergence in sense of priority at this stage
between the borrower and the Bank. The borrower may focus attention away from the
project at the implementation stage; it may be that the borrower shifts attention to a new
project that is coming along, or that there may be many months or years before the
project yields tangible results. Other problems may arise from difficulties inherent in
the development process or from more specific causes such as changes in the economic
or political situation, or in the project management.

The main purpose of supervision is to help ensure that projects achieve their
development objectives, and to help borrowers identify and deal with problems that
arise during implementation. Supervision takes place in a variety of ways. One way is
the production of progress reports by the borrower; these reports cover the physical
execution of the project, its costs, the financial status of revenue-raising or revenueearning enterprises, and information on the evolution of project benefits. Supervision
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also covers procurement of goods and works financed under the loan, and consultant
services. Finally, an annual review of the supervision portfolio as a whole is conducted
to identify major issues of implementation and recommend appropriate changes in
Bank policies and procedures (Bruce, 1982:18; Baum, 1993:19-21).

In its review of education sector projects it had financed in small states in the Caribbean,
the Bank noted that many projects experienced delays of up to three years from
appraisal to implementation. These were caused in the main by problems with the
staffing of the project units, delays in land acquisition, preparation of acceptable
architectural designs, contractor difficulties and procurement delays. In particular, the
Bank concluded that significant delays can be avoided if site acquisition is concluded in
advance of formal project approval, if the local construction industry is evaluated in the
planning stage, and if local staff are involved in all phases of the project preparation
(World Bank, 1993c:217).

vi)

Evaluation

During the period of active supervision, projects are subject to monitoring and
evaluation. It is important to evaluate the project in terms of i) whether the intended
beneficiaries are being reached; ii) whether the identified constraints have been or are
being removed; iii) whether the output targets are being met and if not, why not; and iv)

if the project objectives are not being met, what lessons can be fed back into the selection
and design of new projects? (Bruce, 1982:18-19). Formal evaluation takes place at the
end of the implementation of the project and this evaluation is termed by the Bank an
audit, responsibility for which is carried by the Operations Evaluation Department
(OED) of the Bank. Regular projects staff - or the borrower - prepare a completion
report on the project, and this is then reviewed by the OED which then prepares a
separate audit report. Most audits are based on a desk review of all materials pertaining
to the project. Each audit re-estimates the economic rate of return on the basis of actual
implementation costs and updated information on operating costs and expected
benefits. In addition, an annual OED report reviews all project audits.

From these reports the Bank seeks to learn from experience, and to apply what it has
learnt (or thinks it has learnt) to the design and implementation of future projects
(Baum, 1993:22-24). In the case of education sector projects that it had funded in small
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states in the Caribbean, the Bank concluded that its own procedures could be improved.
It admitted that it should have been stricter in checking local project staff qualifications,

when there was a change from the original staff appointments; moreover, it should have
been more insistent on better appointments and conditions for those local staff selected.
Once project implementation had begun, Bank officials were more concerned to fill
vacancies in project units than to consider the longer term impact of poor staffing on
implementation. The Bank also concluded that while Bank supervision missions were
useful, they tended to concentrate on the physical aspects of the project. Project
implementation would have benefitted more if educators from the Bank had
participated more from the early stages of the projects; in addition, national education
objectives would have benefitted. The Bank also concluded that it should have paid
more attention to coordination of and collaboration with donor agency co-financing,
particularly to ensure proper use of technical assistance (World Bank, 1993c:217-8).
Overall, the Bank concluded that the major weaknesses in the dialogue between the
Bank and the borrower were with regard to the issues of the staffing of project units,
appointment of counterpart staff, and selection and acquisition of sites; in addition, the
Bank should have pushed harder for satisfactory solutions, and not let problems drag
on for months or years (World Bank, 1993c:224).

5.4

PROJECT RESPONSIBILITIES

5.4.1

Management by the borrower

When it agrees to provide funds for education projects, the Bank hands over
responsibility for management of the project to the Borrower. It describes the
responsibility in this way:

Project implementation is the responsibility of the borrower. Responsibility for
project execution is usually assigned to an existing department within the
permanent government organizational structure ... or to a special
implementation unit. In either case, project management is carried out by
nationals of the borrowing country whenever the tasks are within the capacities
of available staff; when necessary, local staff may be reinforced by expatriate
technical experts and consultants. Wherever the establishment of special units is
unavoidable, they are established within the ministry, or entity, responsible for
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the administration of the project items ... with the intention that they should be
developed and confirmed in time as permanent departments responsible for the
development and implementation of all development programs handled by the
ministry concerned. The project unit is responsible for managing all the project
components in accordance with the implementation schedule agreed with the
Bank (World Bank, 1979:12-13).

When the World Bank began to lend to the Education Sector in the early 1960s, it
followed the model common to other sectors by creating a Project Implementation Unit
(rIU) whose function was to spend one hundred per cent of its time on project activities.
These PIUs were frequently sited outside the normal line authority of the Ministry it
was serving, using staff - including expatriates - whose remuneration was higher than
normal and who were isolated from the Ministry. As the objectives of education
lending expanded from filling short term production gaps to general institutional
development, the isolation of PIUs became more apparent and they came to be relocated
within the line authority of the Ministry, staffed by normal public servants. In this way
it is hoped that PIUs will playa role in institution building within the Ministry of
Education (Heyneman, 1985:14).

The Project Management Unit (usually called the Project Implementation Unit - rIU) is
held responsible for managing the project, but in fact other sections of the Ministry of
Education or other Ministries or agencies are involved in planning and management,
particularly in small states with fewer human and physical resources. The complete cooperation of these ministries and agencies cannot always be assumed, and a significant
amount of the time of the rIU may be taken up with keeping" on side" with them. In
this area, the personalised nature of administration in small states is most noticeable.
These Ministries and agencies are, in small states, often multi-functional with
considerable demands on their time and resources. The Public Service Board
(appointment of officers) the Auditor General (annual audits of the project), Attorney
General (review and approval of contracts on behalf of government), Ministry of
Finance (receipt and expenditure of all monies), Ministry of Public Works (construction
of schools or ancillary works), Provincial authorities (location of schools, deployment of
teachers), Teacher Training Department (pre and in-service training of teachers) - all
these have a major role to play in the successful implementation of a project, and their
own status is independent of the project (Bray, 1992a:43-44). They have their own
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agendas which may significantly delay the project. Therefore, while the PIU is held to
account by the World Bank for the successful management of the project, its success
may well depend upon ministries and agencies over which it has very little influence in
the final analysis, and with whom the World Bank has no formal relationship.

The Bank does recognise the shortage of suitable managers in developing countries,
especially in Ministries of Education. Heyneman, a staff member of the Bank at the time
of his writing, is quite blunt in his appraisal:

The most pervasive weakness of educational systems is their management.
Ministries of Education traditionally have a dearth of educational economists
and sociologists to perform sector evaluations. Their auditors and financial
managers are often less experienced than in other ministries. Because high-level
education sector managers are recruited from the ranks of teachers, they are
sometimes not as well trained as those in other ministries staffed by senior
professional civil servants. (Heyneman, 1985:11)

Lockheed and Verspoor, also Bank staff members, agree with this view:

... a ministry (is often) staffed with unqualified and inexperienced individuals
who are unable to manage the overall education system, to formulate and
enhance policies, to routinely plan and carry out developmental tasks, and to
exercise adequate control over resources. (Lockheed and Verspoor, 1990:87)

The availability of suitable staff for the PIU is therefore often a problem, despite
government guarantees, particularly in small states. AppOintment of staff can be based
upon factors other than merit, and can include promotion-in-turn, family relationships,
etc. (Commonwealth Secretariat, 1991a:20, 25-26). Such appointments are highly prized
and sought after, since they carry promises or actual rewards of significant increase in
salary and perks such as private use of project vehicles, overseas travel with attendant
Opportunity to establish important contacts, make money on associated expenses and
buy otherwise expensive goods, and the opportunity for improving academic
qualifications (Leach, 1991:163). In small states which do not have their own degree
granting institutions, the opportunity to improve academic qualifications through
involvement in an aid project is very important. Moreover, involvement in such
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projects may lead to moving beyond project work in one's country to working overseas
permanently (Baker, 1992:16). The problem of recruitment and retention of suitable staff
for a PIU is reported for Trinidad and Tobago's Third Education Project, financed by the
World Bank (London, 1993:272).

The Bank too often fails to recognise the limitations of the Project Management staff and
the circumstances in which they must work, in planning, implementing and exercising
control in projects - especially in small states. This failure is despite a project dating
from 1984 of the Education and Training Department (EDT) of the Bank to review its
experiences with education project management, which produced a series of reports on
the design of management arrangements. The project was coordinated by Verspoor,
whose own review of project management referred to the need for project managers to
deal expeditiously with the unforeseen, and their need for considerable authority to deal
flexibly with the need to adapt implementation strategies and reallocate resources; he
also referred to the need for a degree for autonomy, mainly in financial decision making
and staffing (Verspoor, 1985:28-30). It is the frequent inability of project management to
deal expeditiously, to be flexible, to reallocate resources, and to be autonomous, which
is a major cause of project delay, and the review by the World Bank staffer offers no
solutions to dealing with these problems. In his subsequent review of World Bank
support for education programs during the period 1%3-1984, Verspoor concluded that,
despite Bank Education Sector Policy Papers of 1971, 1974 and 1980 which emphasise
the crucial importance of building a permanent capacity for the management and
administration of education, Bank assistance for this "has not been a very prominent
feature of the lending for educational change" (Verspoor, 1986:11). Part of the
explanation for this comparative failure, it is argued here, is the neglect of the special
circumstances of small states, especially in the areas of fleXibility and autonomy.

5.4.2

Monitoring and evaluation by the Bank

It needs to be kept in mind that the agency prOViding the loan to the education sector,

the International Development Association or IDA, acts as a bank and has the necessary
limits and responsibilities of a bank after it has disbursed a loan Oones, 1992b:136). That
is, it has to ensure that the money it has loaned is being used in the manner and for the
purpose originally agreed. The Bank therefore has a monitoring and supervision
responsibility, as described above. In conSidering small states and education sector aid
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projects therefore, it is necessary to consider the Bank's own record of monitoring and
evaluation of the projects.

The Bank defines monitoring and evaluation in this way:
Monitoring is the continuous assessment of project implementation in relation
to agreed schedules and of the use of project outputs, including infrastructure
and services, by project beneficiaries.
Evaluation is the periodic assessment of the relevance, performance, effiCiency,
and impact of the project in relation to stated objectives. (World Bank, 1994d:8)

The Bank sees its own responsibility as assisting this management by providing
supervision and monitoring throughout the project:

The Bank keeps in close touch with the borrower, principally through project
II

supervision" and "progress review" missions that visit a country to provide
technical assistance to the project unit and to monitor progress in
implementation. In some countries, a resident Bank mission or a regional office
may monitor project progress. At the Bank's headquarters in Washington, the
project is monitored by means of periodic reports provided by the borrower, as
well as by ad hoc communication as problems arise. The Bank attempts to assist
the borrower in identifying and overcoming implementation problems so that
the project can be successfully completed. (World Bank, 1979:12-13)

In a review of the implementation record of projects it had financed in education, the
Bank admitted that

The Bank's education projects have generally been satisfactorily completed,
although with considerable delay. On the average, implementation has taken
seven years rather than the estimated four. (World Bank, 1985a:83)

In listing the reasons for the average delay, the Bank mentioned inadequate preparation
of projects, difficulties of the borrowers in following the Bank's procedures, problems
with local financing and the availability of qualified (local) personnel, and problems
with the technical assistance components of the projects. Of the foregoing, the Bank
Considers problems with local financing - in particular, the inability of borrowers to
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finance fully the operating and recurrent costs of the project- as the greatest single
constraint on the implementation of projects (World Bank, 1985a:83-84). It is
noteworthy in this list that the actual management problems - how management
actually is forced to operate - are only partially alluded to (eg. availability of qualified
local personnel).

Finally, it should be noted that the Bank model of project aid may be itself a problem,
especially in small states. This model is one of "top down" information and direction;
discussions are held with senior officials of the Ministry in which the aid will be
developed and with officials from such Ministries as Finance, Economic Planning,
Foreign Affairs, etc. (Bamberger and Aziz, 1993:xxii). The Ministry of Finance is usually
the official representative of the government with whom the Bank formally
communicates and signs an aid agreement. The rhetoric of the agreement usually talks
of" guarantees" being given by these government representatives concerning
appointment of qualified staff, appropriate resources being prOVided to the project from
the government's own resources, etc. It is argued here that this "top down" model is
not the usual model for successful implementation of a project in small states where
"managed intimacy" and government by consultation and consensus is more the rule
(Bray, 1992a:24-26).

5.5

Implications for the management of world bank funded education sector aid
projects in small states

The foregoing has shown that although the World Bank is often thought of as a
multilateral aid agency, and its soft loans are designed to prOVide development
assistance to the poorest countries, the Bank consistently acts as a Bank: its procedures
in establishing whether a loan will be granted are those of any bank. What is at issue
here is whether the procedures themselves are too time consuming, too complex and too
expensive for small states; they act as a deterrent to effectively apply for, or even
consider applying for, a loan.

Following these procedures, once the Bank has approved the loan it hands over
responsibility for its management to the borrower, confining itself to a superVision and
monitoring role. It is argued that in small states especially there may not be the
desirable level of capacity to manage the loan, despite "guarantees" from the state
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initially given in apparently good faith. The Bank needs to exercise more than normal
prudent care in its supervision and monitoring of loans to small states for this reason.

Finally, it is argued that the Bank has a "top down" model of administration and
management and seems to assume that this model is the same in small states with
directions flowing from the most senior levels of the national government. This model
is not always the most appropriate in small states, where consultation, consensus and
personal management style are more the rule.

5.5.1

Desirable policies and practices for aid projects in small states

Observers are generally agreed that aid projects in the education sector should be so
designed that they lead to independence rather than dependence; in particular this
means attention must be paid to recurrent costs of projects, and the demands which will

be made on the existing public service resources and personnel. This is a particular
problem for small states, with limited personnel and resources.

While many developing countries are usually keen to attract aid, small states can be
particularly keen to attract aid, partly because even relatively small sums of aid can be a
Significant component of the state's recurrent budget and GNP.

All countries must beware of aid being granted with conditions which are more in the
interests of donors than the state; small states have to be particularly careful, partly
because they might not have the technical capability to argue their case against the
findings of research programs funded by the donor.

Aid programs should strengthen the institutional capacity for strategic planning and
management at the national and regional level, and for operational planning and
implementation at the district and school level. In small states this is especially
important, partly because of the personal nature of administration and management;
what is planned and implemented must be seen to be in accord with those most
affected, who in tum will be implementing the aid and receiving it.

In setting up aid projects, it is essential to ensure that whatever management units are
created are fully and competently staffed, and that the deployment of the unit staff does
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not seriously weaken the administrative staff of the Ministry or the public service. This
is particularly important in small states, with limited human resources.

5.5.2

Special circumstances of small states in relation to management of education
sector aid projects

Some of the special circumstances of small states in relation to management of education
sector aid projects have already been referred to: human resources being limited in
number and technical proficiency; the sensitivity of small states because of their size,
feeling of remoteness, and need to demonstrate their individuality.

Limited human resources may sometimes lead to delays while officers are performing
other, normal duties not related to the project. Sometimes the project itself causes its
own delays while the officer(s) are away on familiarisation or training courses and
cannot be properly replaced because of these limited human resources.

The personalised nature of bureaucracy makes it important to know who makes
decisions, how these decisions come to be made and why. It is necessary to be very
cautious in trying to implement innovations in education sector aid projects in small
states as a result of this, since education is an activity in which almost everyone has
some interest or involvement. In tum, this may mean having to tolerate longer delays
than expected while personal issues are discreetly sorted out.

Transport and communications can present significant barriers to efficient
administration and management. While the problem is not unique to small states, it is
too often overlooked because of the apparent small area of the state. Moreover, small
states usually do not have large scale facilities to handle anything other than normal
transport and communications; they may lack large ports, they may have only small
aeroplanes, the road system may be designed more for village type needs than for larger
transport requirements.

Allied to this problem of transport and communications is the problem of securing up to
date, reliable and valid data. In tum, data collection and analysis is effected by the
problem of a shortage of qualified technical staff to undertake the work, and a shortage
of experienced senior managers who can work with and so demand quality data.
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Associated particularly with this shortage of suitable personnel is the need for and
reliance on Technical Assistance (TA). While this need is usually justified, reliance on it
can be counter-productive. The justification for technical assistance is usually what is
termed "transfer of appropriate technology and skills", and in theory much of the time
of technical assistance is theory spent in training, advising and assisting officers. Where
more time is spent on actually directing and/ or performing in the management and
implementation of the project, the technical assistance may have little effect on
improving the capability of the administration, or even increase its dependence on
technical assistance. The special problem for small states with limited human resources
is that use of technical assistance in executive positions seems to be efficient in terms of
management; however, not only is the technical assistance not able to provide the
advice and training it is supposed to, it is also effectively blocking a local officer from
gaining experience in the perfonnance of the duties. Moreover, in the context of
relatively small aid projects in small states, the costs of technical assistance loom large
and so it is imperative that it be used properly.

5.5.3

Desirable general policies and procedures of the World Bank with education
sector projects in small states

In the identification of education needs and preparation of documentation for a World
Bank loan, a small state might not have enough officers of sufficient calibre to carry out
these tasks. If so the work might be left Significantly to officers of the Bank. In such a
case, the issue of identifying and training such officers should be addressed early in the
loan period. Because of the restricted calibre of its officers at this stage, small states
need to be careful that they do not agree to policy and institutional changes that go
beyond what they have considered to be desirable, in their desire for a Bank loan.

Moreover, policy of the Bank, based on research, may not be fully understood by local
officers and/ or not fully agreed by them. There is a danger here that this researchbased approach can lead to an undue reliance on technical assistance.

The Bank needs to be particularly careful that conditions that it wishes to attach to a
loan are not perceived as unwarranted interference in domestic or political matters.
Small states are very sensitive to such matters. At the same time, Bank poliCies and
practices need to take into account the borrower's perceived needs and interests,
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particularly if the Bank's policies and practices might be unpopular. In such
circumstances, especially where administrators could be held personally accountable for
implementing the policies, conflict can arise.

While still at the preparation stage, measurable indicators, education targets, and other
qualitative variables should be laid out so that implementation progress can be assessed
during project supervision and be evaluated upon project completion. Where
governments plan to implement education reforms as part of the project, these reforms
must be carefully planned and supported at the highest levels.

At the appraisal stage, the Bank and the borrower need to ensure that full account has
been taken of the macro-economics environment and its likely future direction; that
demographic data is analysed carefully and checked for validity; that the financial
implications of planned operations are fully assessed, especially in terms of the
government's ability to meet increased recurrent budget expenditures; that work has
been done in sufficient detail to ensure that when measures to improve internal
efficiency are implemented these do not conflict with social habits; and that an
assessment is made of the risks and implications to the implementation of the project in
case resources are inadequate.

In small states, whose loans are small and whose resources for supervision are limited,
the Bank should be more Vigilant than it usually is in its own supervision of the loan
and not leave responsibility for implementation solely with the borrower. In particular,
the Bank needs to be firm on issues of ensuring that staff are appointed to the project,
that the quality of local staffing is suitable, that the capacity and quality of local
construction industry is understood, that where land is required the sites are acquired in
advance of the commencement of the project, that local staff are fully involved in all
stages of the project preparation.

With the Bank's relatively standardised approach to project design and implementation,
there is a danger that the quality and consequences of the development process could be
outweighed by the Bank's emphasis on relatively rapid and tangible outcomes. The
Bank needs to look beyond the physical achievement of the project to the longer term
education goals of the project. It needs to ensure that Bank officials with an education
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background, as well as those with a background in economics or architecture, are
involved in all phases of the project.

Overseas training provided under aid may serve in the medium to long term to increase
dependence, as local officers become "internationalised" and learn to become more
dependent on imported goods and services. In the worst case scenario, such officers
may leave for other countries or foreign institutions. This would be particularly
damaging for small states, with relatively few human resources.

5.6

Conclusion

From the foregoin& the following aspects of the relationship between the World Bank
and Small States need special attention in any evaluation of the management of
Education Sector aid projects funded by the World Bank in small states:

a)

Policy matters

•

The Bank should be particularly careful that the conditions of the loan and
project design are not perceived as unwarranted interference in political or
domestic matters; measures to improve internal efficiency should not impact
adversely on social habits of intended beneficiaries of the project.

•

Project design should play particular attention to institutional capacity building
at national level, and especially at district and school level.

•

The project should not place too great demands on the existing human, financial,
and physical resources of the Ministry of Education, the Public Service, and the
country; it should also not increase demands on these to an unsustainable level
after the project is completed.

b)

Operational matters

At the preparation stage, the Bank and borrower should have a full appreciation of, and
reach agreement on, the following:
•

The administrative structure of the Ministry is appropriate for the efficient
supervision and monitoring of the project.
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•

The capacity of local construction industry.

•

The capability of local transport and communications.

•

The reliability, validity, and currency of demographic and school data; in
addition, special attention must be paid to improving data collection, given the
problems of transport and communications, and to developing a school and
district capability to perform appropriate data analysis.

•

Before commencing implementation, any necessary land should be acquired.

c)

Implementation and management

•

The Bank should resist the temptation to concentrate on the physical
achievements of the project at the risk of losing sight of the long term education
goals of the project. It should ensure that Bank officials with an education
background are involved at all phases of the project, as well as local officers.

•

The Bank should be very Vigilant in its supervision and monitoring; it must
ensure that at all times appropriately qualified and experienced local personnel
are appointed to manage the project.

•

The capacity of the planning unit to gather, collate and analyse reliable, valid
and current data must be monitored. In addition, the relationship of the
planning unit to senior management needs to be monitored to ensure that such
management - including project management - is prOVided with necessary
indicators to monitor the implementation of the project in relation to the project's
educational goals and objectives.

•

The Bank and technical assistance in particular should make due allowance for
necessary delays and departures from the original design caused by the
personalised nature of the bureaucracy in small states.

•

Technical assistance must be used for training, advising and assisting local
project officers, and the temptation must be resisted to have technical assistance
actually directing, performing and implementing.

The extent to which the Bank is aware of any of these matters in its dealings with small
states is the basis of this research. Before reviewing the case studies, it is appropriate to
consider the design of the study. The next chapter will detail how the study was
designed and implemented, with a focus on the foregoing issues and the research
questions which arise from them.
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CHAPTER 6

DESIGN AND METHODOLOGY OF THE STUDY

This chapter begins by repeating the research questions, and explains their origins and
relevance.

The methodology of case study, the basis of this study, is examined. The particular
strengths and relevance of this approach are established, and its method of application
outlined.

Particular problems associated with gaining entry to, and conducting research in,
developing countries are discussed. The author's experience in developing countries in
addition to those under review enabled him to anticipate many of the problems, and his
position as adviser further enabled him to avoid or overcome other problems.

The limitations of the study are then discussed.

6.1

Research Questions

The following research questions derive logically from the major issues reviewed in
chapters 1 to 5, and from the author's experience in three education aid projects
financed wholly or in part by the Bank.

The basic research questions addressed are:

A

Are there any special circumstances of small states which merit special
consideration in determining the allocation of Overseas Development
Assistance (ODA) by donors?

B

Do small states experience any special difficulties in negotiating World Bank
funding for education sector aid projects and - if successful in negotiating such
funding - in managing these aid projects under conditions laid down by the
World Bank?
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From a review of the operations of the Bank and of the special circumstances of small
states, it seems that small states deserve special consideration from donors for a variety
of reasons: most are developing economies, they have limited resources and
infrastructure, most are geographically isolated. However, as small states they deserve
special attention in aid programs because of their vulnerability, their generally good
performance in the effective way they manage aid programs, and on the Significant
impact such programs can made on the development of these small states.

The review has also suggested that they do experience special difficulties. Small states
do not have a sufficiently large, flexible and technical public service to meet adequately
all the necessary procedures insisted on by the World Bank in the negotiation of a loan.

In addition, there are other factors within small states which can lead to difficulties in
meeting performance targets.

These basic research questions will be tested further through the three case studies
which follow. In addition, the case studies will seek to establish answers to the
follOWing questions which derive from the two basic questions:

<D

Eligibility for, and allocation of, loans

a)

What are the criteria for eligibility for IDA funded loans? Do these
criteria effect small states in any special way?

b)

What are the standard procedures in determining whether to allocate a
loan? Do these procedures effect small states in any special way?

~anagementofloans

a)

What are the arrangements laid down by IDA for the management of a
loan? Do these arrangements effect small states in any special way?

b)

Do Small States have any special circumstances likely to influence their
management and implementation of education sector aid projects
funded by the World Bank? If so, what are these special circumstances?

159
Evaluation

What are the criteria by which the World Bank judges the degree of success of
management of an Education Sector Aid Project? Do these criteria effect small
states in any special way?

®

Conclusion

If there are special ways in which small states are affected by the policies and
practices of IDA funding of Education Sector Aid Projects, what can be done
to compensate for this?

6.2

Case studies

6.2.1

Case study method: definition and popularity

Case study has been defined as the study of a single case or bounded system. The case
is usually an entity of intrinsic interest; while similar to other cases it is still distinct.
Each of the cases is to be noted for a certain unity within, a certain systemic character.
The case serves both to identify and describe basic phenomena, as well as provide the
basis for subsequent theory-development (Adelman et aI, 1976: 140-141; Walker,
1980:33; Kenny and Grotelueschen, 1984: 37; Stake, 1985:277; Simons, 1989:115).

Kenny and Grotelueschen (1984:38) claim that case study method may be marked by the
following: data are qualitative; data are not manipulated; studies focus on single cases;
ambiguity in observation and report is tolerated; multiple perspectives are solicited;
holism is advocated; humanism is encouraged; and common and/ or non-technical
language is used. The attraction of case studies, particularly in education research, lies
in the follOWing: i) case study data is "strong in reality"; ii) case studies recognise the

complexity and "embeddedness" of social truths; iii) case studies allow generalisations
either about an instance or from an instance to a class; iv) case studies may form an
archive of descriptive material sufficiently rich to admit subsequent reinterpretation;
v) case studies are a "step to action" - they begin in a world of action and contribute to
it; and vi) case studies present research or evaluation data in a more publicly accessible
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form than other kinds of research report (Adelman et aI, 1976:148-149; Crossley, 1983:7895; Simons, 1989:115-116).

In the last twenty years there has been a growing recognition of the importance of
research into the implementation of educational policies, as opposed to research into the
properties of an innovation or an assessment of its outcomes. In the same period there
has also been disappointment with the yield of statistical-experimental research, and a
trend towards the qualitative and towards the idea of case study (Adelman et aI,
1976:139; Stenhouse, 1978:21; Crossley and Vulliamy, 1984:199; Stake, 1985:277-278;
Simons, 1989:115). The case study method is therefore well placed to improve our
knowledge of implementation; through the accumulation of single studies the method
builds knowledge of the particular and, by increasing our ability to generalise,
contributes to the development of theory and practice.

According to Walker (1980:33), case study methods have generally been utilised and
developed where there has been a clear need to confront the idiosyncrasy of individual
instances, or where there has been no clear vision of an appropriate theoretical base
from which to operate. Indeed, the absence of well-founded case studies has been cited
as a major constraint upon the production of valid theory as to the causes of success or
failure in schemes to diversify secondary school curricula in developing countries (Lillis
and Hogan, 1983:105). The study of small states and education has developed only
within the last decade; as a consequence the study still needs to build on case studies in
order to generate appropriate theory (Bray and Packer, 1993:xxix). Since the aim of this
study is to contribute to the theory and practice of the management of education sector
aid projects financed by the World Bank in small states, the case study method is used
here.

6.2.2

Reliability, validity, generalisability, and objectivity

Advocates of case study method are well aware that the pursuit of systematic inquiry
must be based on methods which can be demonstrated to have reliability, validity,
generalis ability, and that the case study method in the past has not always been able to
satisfy some or all of these requirements (Adelman et aI, 1976:141-143; Stenhouse,
1978:21; Walker, 1980: 34, 43-46; Kenny and Grotelueschen, 1984:44; Stake, 1985:279-282;
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Yin, 1989: 40-45). However, there are different interpretations of what these measures
constitute within case study methodology.

Reliability is the first and most basic of tests of an instrument, methodology or results.
Reliability is commonly defined in terms of replicability - would another researcher
entering the same situation produce the same results (or even the same researcher reentering the situation)? Educational situations are rarely replicable, and the emphasis in
case study method is towards the collection and presentation of material in forms where
it is open to multiple interpretations by the audience. According to this view, the
audience must judge for itself the reliability of the material presented. The researcher is
therefore advised to document each of his steps carefully (Walker, 1980:44-45; Yin,
1989:45).

Validity may be thought of as the extent to which an instrument measures what it
claims to measure. There are different levels of validity, and not all researchers agree on
exactly what these levels are, or what their relative importance is, or even what their
names are. Within the field of quantitative data and quasi-experimental methodology,
the most common levels of validity are described as face, content, construct, and
predictive (Yin, 1989:40-41). Case study method relies heavily on face validity - the
judgement that the results seem to fit the reality under investigation - because the case
study worker attempts to capture and portray the world as it appears to the people in it
(Walker, 1980:45).

Generalisability is the extent to which one can draw conclusions from one study to other
situations. Until recently, theorists held that a weakness of case study methodology
was its inherent lack of generalisability; case study by definition was the study of one
case. However, the usual definitions of case study make it clear that case study method
excludes the idea that a case study is a sample. Generalisability from one instance,
chosen in the first place because it is considered representative in some way(s) of the
characteristics of a population, is not a feature of case study methodology. Instead, case
study permits three types of generalisability. The first is from the instance studied to
the class it purports to represent; the second is from case-bound features of the instance
to a multiplicity of classes; the third involves generalisations about the case itself
(Adelman, 1976:142; Yin, 1989:43-44). Walker claims that the problem for the case study
worker is not whether it is worth studying individual events but whether he can do so
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in a way that captures the attention of his audience. Moreover, in education many
practitioners are natural case study workers. Teachers, headmasters, curriculum
developers, etc all tend to make judgements on the basis of knowledge of the particular
instance. The problem of generalisability is not one for the author, it is the reader, the
administrator, who has to ask what there is in this study that he can apply to his own
situation, and what he cannot apply (Adelman et al, 1976:143; Walker, 1980:34).

To maximise reliability and validity, case study workers must pay special attention to
procedures which set out each stage of their investigation. In addition, they must pay
careful attention to their sources of evidence; Yin distinguishes six principal sources:
i) documentation (memoranda, agendas, minutes of meetings, progress reports, formal
studies, articles appearing in the mass media); ii) archival records (annual reports of
Ministries); iii) interviews; iv) direct observation (Visits to the site of the investigation,
including formal and casual data collection); v) participant observation (the researcher is
more than an observer - he may take a variety of roles within the case study);
vi) physical artifact: physical evidence of the phenomenon which is the subject of the
case study - a technological device, a tool or instrument, a work of art (Yin: 1989:85-95).

The present study paid careful attention to all these sources of evidence, as will be
discussed in the next section. For much of the time the writer played the role of
participant observer, in his role as adviser to the project implementation unit.

Within these sources of information, researchers are cautioned to be careful to avoid
bias. The general rule is to corroborate data with evidence from a wide variety of other
sources, sometimes referred to as triangulation (Fetterman, 1989:89; Yin, 1989:91). The
author checked this with colleagues, and much of his work in the form of agendas,
minutes and reports were automatically checked by colleagues. Some of his work has
appeared as official reports (Coyne, 1988b; 1989; 1990b; 1991; 1992). In addition, some of
the reports he produced have themselves formed a basis for subsequent reports and
publications (World Bank, 1992a:13-18; Bray and Packer, 1993:172, 174; World Bank,
1994h:37). Much of the material used or produced has therefore been corroborated in a
variety of ways with colleagues, informants, and experts in the field.
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6.2.3

Case studies and small states

The use of the case study approach in the study of small states has been argued by
Raadschelders, who calls for more research on small states, with the proviso that basic
data collection come before theory development. He claims that this basic data should
best be based on the case method, that detects the differences in hue between small
states and that leads towards a better understanding of the nuances of small-state
administration (Raadschelders, 1992:32-33). Brock feels that whatever eventual answers
may be found to the problems of education in small states, they will more likely be
found in research based on in-depth case studies (Brock, 1988:312).

The study of small states, especially since the mid 1980s, has in fact been based to a
large degree on case studies (Bray and Packer, 1993:xxv). The study of administration
in small states was built up over the 1980s with a series of case studies of Niue (Thynne,

1981), Solomon Islands (Premdas, 1982; Larmour, 1985), St Helena (Gillett, 1983), Tuvalu
(Tisdall and Fairbairn, 1983), Cayman Islands (Kersell, 1987), and Comoros (Bakar,
1988). The study of educational administration was built up by case studies of Solomon
Islands (Habu, 1985), Montserrat (Bray and Fergus, 1986), Brunei Darussalam (Attwood
and Bray, 1989) and Macau (Bray and Hui, 1989). The Commonwealth Secretariat
Commissioned a series of case studies of small states in the Commonwealth on the
Organisation and Management of Ministries of Education in Small States; these studies
appeared under that title in 1991, edited by Bray. That book contains 14 case studies
covering Africa (3 studies), Asia (2 studies), Caribbean (5 studies), Europe (2 studies)
and the South Pacific (2 studies). The most recent significant contribution to the
development of the academic study of education in small states includes five country
case studies (Bray and Packer, 1993).

6.2.4

Case studies and the World Bank

The World Bank has been promoting the case study method as an effective instrument
in discussing development policy for at least the last twenty years. In 1985 a Bank

seminar identified case studies as the greatest need in helping policy makers learn from
real experiences how to determine the nature of the benefits and costs of policies and
pohcy changes. The Bank uses case study methods for policy discussions as well as
project analysis, project management, and management development. Several Bank
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publications claim that the method is versatile and can be applied to any subject that
requires information and issues to be organised, analysed, and brought to a reasonable
conclusion (Felton, 1979:1; Oxenham, 1995:i). The Bank uses the case study method to
promote its own research (World Bank, 1989c). This promotion of the case study
method by the Bank supports the contention that case study method is close to the real
world of the administrator in a way that research produced by orthodox experimental
design or survey research is not (Walker, 1980:42).

6.2.5

Present case studies

While case studies have the advantage of being particular, they suffer from the
disadvantage of uncertainty of the degree of generalisation of their findings. The focus
of this study is on those small states with low or lower middle per capita annual
incomes, especially those 14 which have incomes of $1,305 or less. Three case studies
are offered from two small states, with the follOWing characteristics which they share
with those small states with annual per capita income of $1,305 or less in 1993: low per
capita income, level of human development, geographic region, political status, colonial
legacy, and World Bank loans. Details are in Tables 3.1 and 3.3 of chapter 3. The extent
to which the three case studies can be considered as representative of those small states
which are eligible for IDA assistance is considered in these terms.

i)

Low per capita income

There are eight small states with low per capita annual income, which are the subject of
special attention from IDA; The Gambia is one of these eight. In addition, those states
with incomes of $1,305 or less are eligible for IDA loans; there are 14 small states with
income levels below this, including Solomon Islands. The case studies therefore
represent 8.3 per cent of small states with Low or Lower Middle Per Capita Annual
Incomes, 14.3 per cent of the poor countries currently eligible for IDA assistance, and
12.5 per cent of those which are the subject of special attention from IDA.

ii)

Human Development Index

This index is mentioned because it is becoming increasingly used as an important
indicator of the level of a country's development, and is therefore relevant to matters
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relating to Human Resources Development and especially administrative capacity.
There are 11 small states rated as Low level of Human Development, including The
Gambia and Solomon Islands; they may be said to represent 18.2 per cent of these small
states.

iii)

Geographic Regions

There are three regions with small states in Low or Lower Middle Income brackets: SubSaharan Africa, East Asia and Pacific, and the Americas. The Gambia may be said to
represent those 8 Sub-Saharan African small states in these income brackets; Solomon
Islands may be said to represent those 11 small states of East Asia and Pacific. This
leaves only 5 small states from the Americas unrepresented on a regional basis.

iv)

Status

All except 2 of the small states are independent Northern Mariana Islands and the
Marshall Islands; both enjoy self-government under Unites States administration.

v)

Colonial Legacy: British, New Zealand, American

Of the 8 small states with low incomes, 4 had been subject to British rule directly or
indirectly; of the 16 small states with lower middle incomes, 10 had been subject to
British rule, 1 to New Zealand rule, and 3 to rule by the United States - a total of 14 with
the same official language and comparatively similar administrative frameworks (the
others were ruled by Portugal, Spain, and France). In terms of similar colonial legaCies
(especially English as the official language), the 2 small states proViding the case studies
therefore may be said to represent 25 per cent of small states with low incomes, 7.1 per
cent of small states with lower middle incomes, and 10 per cent of both low and lower
middle income small states.

vi)

World Bank loans

World Bank loans here means either IDA loan only or a combination of IDA and IBRD
loans. The World Bank has made loans to 6 of the 8 small states with low incomes, and
11 of the 16 small states with lower middle incomes. The case studies therefore may be
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said to represent 16.7 per cent of those small states with low incomes, 9.1 per cent of
those small states with lower middle incomes, and 11.8 per cent of those small states
with low or lower middle incomes, which have taken out a World Bank loan.

The three case studies to be presented are located in two small states. These states share
six key characteristics with other small states eligible for IDA assistance. The case
studies may therefore be considered to offer a reasonable basis for generalisability to
other IDA funded education sector projects in similar small states.

6.2.6

Sources of evidence

6.2.6.1 Documentation and archival records

i)

Primary sources

The primary data relates to the projects on which the author worked, and of which he
has written documentation. The main data is:

•

The environment within which the projects operated: Education Acts, Provincial
Government Act, Research Act, Annual Reports of the Ministry of Education,
National Government and Ministry of Education Plans;

•

Project descriptions by the World Bank and (for Solomon Islands) by AIDAB,
and Credit Arrangements of the projects;

•

Annual and bi-annual reviews of the projects by the Bank and (for Solomon
Islands) by AIDAB; these are termed Aide-memoire.

•

Quarterly reports from the Managing Agent of the Teacher Training component
of the Solomon Islands Secondary Education Project;

•

Internal data from the Ministries of Education:

•

Minutes of project meetings - Project Implementation and Planning Unit
Staff meetings (weekly), Project Coordinating Committee (monthly),
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Ministry of Education/Solomon Islands College of Higher Education Coordination Committee (every six weeks), Senior Management Committee
(occasional);

•

•

Duty statements of Project Implementation Unit staff;

Reports commissioned for the projects

Currin, 1986; Currin, 1987; Gannicott and McGavin, 1987; Nettle and
Thomson, 1987; Hind, 1988; Dunn, 1989; Habu, 1989; Ramo, 1990;
Mattiske and Goodes, 1990.

•

Reports produced'during the projects which were influential on the projects

Lodge, 1988; Birks and Marau, 1989; Hugo, 1989.

•

Plans developed by and for the projects: Education Plans, Project Action Plans,
School Mapping Plans;

•

Statistical data produced during the projects: enrolment data, MOE Annual
Budgets;

•

Reports produced by the Ministries of Education of Solomon Islands and The
Gambia for a project of the Commonwealth Secretariat: Ministries of Education
in Small States;

•

Reports and research by the author

The author's position in Solomon Islands and The Gambia meant that he
produced some of the primary data, in the form of school statistics. In addition,
he undertook research in his official capacity, which informed the projects. A
full list is contained in Appendix 2.
•

Reports supervised by the author
A full list is contained in Appendix 3.
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ii)

Secondary sources

•

World Bank

The main secondary data in this field are the Bank's own writings and comments
on its own aid projects other than those concerned with the projects under
review. These are listed twice in the bibliography: once under World Bank, and
separately under name(s) of author(s). In addition there are the writings of
others on World Bank aid projects, published in journals and books.

•

Small states

Apart from consulting writings in the area of small states and education
administration, the author supervised the study of educational administration in
Solomon Islands funded by the Commonwealth Secretariat (Ramo, 1991).

6.2.6.2 Interviews

Formal interviews were not conducted, because of the nature of the author's position
and role: as adviser to the projects under review he gained a great deal of information
and insights from his formal role. Informal interviews, as social occasions, were often
held in which informants could relax and talk unofficially and without fear of being
quoted about aspects of the projects.

6.2.6.3 Observation and participation

As adviser, the author was naturally an observer of almost aspects of the projects being
presented as case studies. He was also an active participant in most these aspects, as
adviser, chairperson, secretary, researcher, staff trainer, report writer, etc.
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6.2.6.4 Physical artifacts

The projects produced verifiable physical results: land was obtained, schools were built,
teaching and learning materials were provided, reports were produced, officers were
trained.

6.3

Origins and design of the study

The general area of the study, education in developing countries, has its origins in the
author's work over many years in developing countries. It is also influenced by the
author's specialisation as a professional research and planning officer in these countries
and in Australia. The particular focus of the study, and therefore its design, arose out of
the five years that he spent in Solomon Islands and The Gambia.

His initial interest in development projects came about because of the context of the
projects in which he was engaged in Solomon Islands. This is a newly independent
country, grappling with the problems of one of the highest birth rates in the world and
trying to provide a general education of nine years for all its young people. He worked
closely with the World Bank and AIDAB as adviser to the Implementation and Planning
Unit (IPU) to try to ensure that the Secondary Education Project met its objectives on
schedule and within budget. He also worked in a similar capacity on the Primary
Education Project (World Bank funded), which had fallen two years behind schedule. It
Was apparent that World Bank policies, procedures and expectations were sometimes at
variance with those of the borrower. During this period in Solomon Islands he was
introduced to the school of writings on Small States, and felt that the concept of "small
state" offered fresh insights into some of the problems being faced in the projects.
DUring this period also he assisted the Commonwealth Secretariat in identifying a
Solomon Island consultant to prepare a case study of the management of the Solomon
Islands Ministry of Education and Human Resources Development; he also assisted the
consultant in the preparation of the study.

After three years in Solomon Islands his next assignment was The Gambia, also a small
state which had received an Education Sector loan from the World Bank. This provided
the opportunity for a third case study, and for a comparison between two states which
apparently had little in cornmon except being" small", being members of the
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Commonwealth, using English as the official language, and having very high birth
rates. However, the World Bank loans were similar in intention - to provide expanded
access to nine years of schooling - and were similar in design. It was therefore decided
to focus on case studies which would seek to draw valid conclusions concerning World
Bank loans to the education sector in small states.

Throughout this period of observation, participation, data collection, analysis and
reflection he was greatly helped by advice, assistance and encouragement from a
number of colleagues, in-country as well as visiting consultants. Professional and
academic advice was therefore from a number of sources, mainly Australian, American
and British. Essentially this advice was to collect complete records of meetings and
reports, to interview people as appropriate, to reflect on what was being observed, to
share one's observations and reflections with colleagues, and to write one's observations
regularly. The author followed this advice.

It was necessary to carry out the fieldwork in this way because the author had to

assume that he would not be able to return at a later date. Apart from the distance from
Australia, and the cost and time involved in returning, there are difficulties in securing
permission to enter the countries to carry out research (discussed in Section 4.2), the
rapidly changing personnel involved (even while he was in Solomon Islands, the
Minister and Permanent Secretary of Education changed each year), and even the
political situation was uncertain. DUring his time in Solomon Islands, diplomatic
relations between that government and the Australian government almost broke down
several times; since leaVing The Gambia there was a coup (and attempted counter coup)
in 1994 which has altered the government completely and has isolated the country so
that tourist flights are now rare (Bangkok Post, 28 February 1995). It was therefore a
sound presumption that returning to the countries concerned might not be practical.
All necessary data was therefore collected while the author ,was in country: Originals,
photocopies, and computer copies. In addition, the author's observations were checked
as far as possible with local officers and colleagues, and with international colleagues
from Australia, United States and Britain, while in-country.
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6.4

Problems of foreign access to countries

6.4.1

The author's experience of research in developing countries

The author has had the privilege of working for long periods in a variety of developing
countries, as an official accredited to the government of the country and working on
behalf of the Australian International Development Assistance Bureau (AIDAB) or as
Technical Assistance provided under World Bank funding. He also worked for the
administration in Papua New Guinea (1972-75); he has carried out field based research
in Swaziland as a visiting research fellow (1979), and in Jamaica and Trinidad and

Tobago (1979-80) as adviser to a research fellow from the (UK) Commission for Racial
Equality. His three years in PNG were spent as Principal Research Officer in the
Department of Education where he conducted research, supervised the research of his
branch, advised on research conducted by those living in the country, and approved
and sometimes assisted research conducted by visiting researchers.1 He also carried out
the field work for, and wrote up, his own Masters' degree during this period. In
addition, he was editor of the Papua New Guinea Journal of Education for these three
years, and was extensively involved in editing reports on education research conducted
throughout PNG. When in Solomon Islands he was instrumental in helping to reform
the administration of that country's Research Act (1980), he assisted some researchers,
and conducted his own research. In The Gambia, where he was adviser to the Planning
Unit, and Deputy Chief Education Officer, of the Ministry of Education, Youth, Sport
and Culture, his position made him one of the first points of contact for visiting
researchers wishing to obtain data on education in that country.2

He therefore has had a great deal of exposure to the views of nationals of the countries
in which he has worked, and is very familiar with the problems of conducting research

from an administrative as well as an academic point of view. The following

1 For example: Professor Ted Schwarz (UCLA) on Culture Fair tests of intelligence (1973); Dr Max Kelly
(MacqUarie) on cross cultural psychology (1972-74); Professor "Mick" Dunkin (Macquarie) on classroom
interaction; Professor Russell Linke's Doctoral thesis (Flinders) on comparative levels of mathematical
attainment (1973).
2 Chief among these are Swedish International Development Authority (SID A), seeking advice on
priorities on educational development; Commonwealth Secretariat Team advising on possible
development of a Degree Granting Institution; (UK) Overseas Development Administration seeking advice
on technical and vocational education; NGOs Wishing to expand their present projects or initiate new
projects (eg. Future in Our Hands, Caritas).
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observations are therefore based on his experiences in working in a variety of
developing countries since 1967 as well as his duties as Principal Research Officer and
adviser on the workings of Research Acts in some of these countries.

6.4.2

Access of foreign researchers to developing countries

An early fieldwork problem for all researchers is how to gain official permission to enter
the situation to be studied. Within the researcher's own country there are various
procedures generally understood, examples to be followed, and advice available (see,
for example, Burgess, 1984:258). Much less well known is how to gain official
permission to enter foreign countries, especially developing countries, to conduct
fieldwork. Some developing countries have placed restrictions on the entry of foreign
researchers because they have had some unfortunate experiences with foreign research
in general. Chief among these problems are:

•

Field based research can intrude in disruptive ways into village life. Researchers
may not follow some local customs, out of ignorance or disbelief in the
importance of the customs. The choice of local translators, and payment of
services for them and for respondents, can lead to disagreements among
villagers. The very observation of local phenomenon can be disruptive.

•

Research of any kind always intrudes into the normal duties of local people,
from officials to village people. The service they are asked to provide may be an
addition to their normal duties and may go unpaid or unrewarded.

•

Foreign researchers may not report favourably on local people and their
customs. In particular, they may report them in a disparaging way as
superstitious, ignorant, backward.

•

The research may not be checked with knowledgeable people of the country,
who may disagree significantly with the methodology, choice of materials, and
the presentation and interpretations of the findings.

•

The research may not be published in any form in the country in which it was
conducted. If so, it may be lost to a significant audience. More importantly,
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whatever findings the research claims cannot be acted upon by local officials if
they remain ignorant of them.

In addition, some developing countries have proved so popular with researchers of
many disciplines that they have felt themselves too exposed to research. Papua New
Guinea, for example, was for years a popular place for visiting Australians, New
Zealanders, British and Americans, working in many disciplines. Papua New Guineans
began to feel that they were not getting appropriate benefits for all the research, that too
much was conducted without any significant training for local people, that the research
was sometimes a distortion of what they saw as reality. Research had been conducted
over several generations, sometimes of international renown, which was becoming
questioned and even rejected by new generations of educated Papua New Guineans. 3

Some countries also feel that whatever is unique or unusual about them should be either
left alone, or researched only by their own nationals, ego religion, village customs
relating to sex, unusual or unique flora or fauna.

There are three main ways in which developing countries have attempted to control
research, in order to avoid such problems and to obtain research which is useful to them
rather than to the researcher. The first way is to attempt to insist on equal partnership
in the design of the research and the interpretation of the findings. Sometimes, as an
inducement to collaboration, an offer may be made to assist with logistics of fieldwork·
and the tabulation of results. However the researcher has usually had to design the
work well in advance before applying to enter the country, in order to satisfy his or her
financing or academic authOrity. In addition, the actual interpretation and writing of the
results is usually done out of country. This approach, on its own, may therefore not
prove satisfactory.

The second approach may be coupled with the first: insisting on first right of
publication; this also has not usually been successful. Researchers are understandably
3 Malinowski did his well known pioneering work in anthropology in the Trobriand Islands during the
First World War. Margaret Mead began her work on child rearing practices in Papua New Guinea in the
late 1920s. The author attended a public meeting at the University of Papua New Guinea in 1974 at which
she was not well received by some university students, especially those from the areas she had studied in
the late 1920s and early 1930s; they felt that she had misunderstood or misrepresented their customs and
beliefs, and resented her intrusion into the life of their villages even though it had been several generations
ago.
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eager to reach as wide and influential an audience as possible and so wish to publish in
prestigious journals and present their findings at prestigious conferences. In some
countries, especially in small states, neither prestigious journals nor conferences are
available.

The third approach combines the above two approaches, in a legal framework. Many
countries now have a Research Act, and foreign researchers are prohibited from
entering the country for the purposes of conducting research unless they have
permission from the authority vested in the act. The researcher usually has to submit a
detailed proposal for consideration well in advance (in Solomon Islands, up to twelve
months in advance) and may have to pay a non-refundable fee to meet the expenses of
consideration. If approved, the research may be bound to meet conditions, with further
penalties under the Research Act for non-compliance.

For all the foregOing reasons, researchers may have great difficulty in gaining entry to a
country to carry out field or archival research. 4 There may also be problems with time
or finance. The experience of the author is that researchers are therefore sometimes
forced to carry out research without approval (they do not declare that they are visiting
the country for the purposes of research), or they have to slice the research into
segments of time and visit several times, or the limits on time and finance force them to
choose a sample or area which is readily available and not consuming on time or
money; in such cases the sample chosen may be of dubious value in its representation of
the population, making generalisations from findings also dubious. The quality of the
research is therefore not what might be reasonably expected.

4 In the author's experience, many researchers either do not know of the existence of a Research Act
requiring prior approval for research, or choose to ignore it. However, administration can also be
unhelpful when administering a Research Act. Under the Research Act of Solomon Islands, all research of
any kind had to be approved by the Minister of Education. In practice, Ministries usually gave their own
permiSSion to foreign researchers. However, when the French Government sought permission to conduct
a search for the ship of the French explorer La Perouse (lost in the late eighteenth century), permission waS
initially given by the Ministry of Foreign Affairs but was then refused by the Ministry of Education. The
incident caused a low key three way row, but the Ministry of Education - feeling that its authority had been
ignored - refused to give in, and the search was not undertaken. On another occasion, a former expatriate
employee of the Ministry of Public Works who had left the country to undertake a higher degree in the
United Kingdom was given permission by the Minister of Public Works to return to carry out necessary
research for the degree. He returned to Solomon Islands, to be informed that the Ministry of Education
had refused to permit him to carry out his research. He therefore stayed on as a tourist, interviewed
respondents in his hotel, and had his former colleagues search the Ministry files on his behalf!
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Another problem the author has observed is that academic researchers often attempt to
carry out their research during academic vacations, which are usually vacation time for
schools, colleges, and universities in developing countries in the same hemisphere. The
period mid December to late January can also be popular for annual vacations with
public servants in the southern hemisphere, in developing countries. In Solomon
Islands, for example, the country is officially Christian and so celebrates Christmas as an
important occasion. Public servants prefer to return to their villages over this period,
and the capital Honiara becomes very quiet. On at least two occasions known to the
author, researchers visited Honiara to find the public service with only a skeleton staff,
schools closed, and Solomon Islands College of Higher Education with no students and
only a handful of (mainly expatriate) staff. In both cases the research was still
conducted, but the quality was noticeably affected.

6.4.3

Paucity of data

Unless they have an institution of higher learning located in their territory, small states
usually suffer from not having a systematic collection of quality reports on the country;
even when they do have such an institution, the collection may be less than satisfactory.
Although Solomon Islands had a College of Higher Education (SICHE), the college did
not contain a worthwhile library in this respect. The Gambia had a college, but it also
did not have a good quality library. The Ministries might not report systematically, and
such reports as they possess might not be systematically catalogued or even retained.
Solomon Islands Ministry of Education ceased to produce any annual reports after it
obtained its independence in 1978. It did have a series of annual reports from 1956to
1977 which the author was able to copy; fortunately, because the original reports had
disappeared within twelve months of being copied. Other related reports such as
Manpower reports were supposed to be kept in the Ministry of Finance, but these were
Simply stored in a room and similarly disappeared over the period of the author's stay
in the country - but after he had similarly copied them. Apart from paucity of data from

government and academic libraries, there is usually a lack of outlets for reporting on
country data; small states do not usually have their own professional journals to record
and report such matters. In Solomon Islands, there is one journal/O'D which appears
irregularly; the university of the South Pacific has one journal of educational interest
"Directions", but in the last ten years has produced scarcely anything reporting directly
on education in Solomon Islands; neighbouring Papua New Guinea has the Papua New
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Guinea Journal of Education, but this is primarily focused on Papua New Guinea
matters. As a result of this paucity of outlets for reporting on developments in
education, it is difficult to find quality reporting on education development in Solomon
Islands. The Gambia is even less well provided; it has no educational or other similar
journals, and its English speaking neighbours - Ghana, Sierra Leone - have very little
either.

Researchers in small states may therefore find that there is a paucity of written data, and
that they may have to search diligently to physically locate such data as exists. When or
if it is found, they will have to quickly copy it lest it disappear.

6.5

Conduct of the present study

The foregOing has attempted to identify the key problems associated with researchers
coming from a different country and culture to undertake research in a developing
country. The present study took them into account while conducting the research to be
described. The methods and procedures adopted have their origins in the author's
previous work in other developing countries, and were further developed during his
five years as advisor to World Bank funded education projects in Solomon Islands and
The Gambia. As adviser to the MiniStry of Education in each country, the author acted
at the highest levels and with direct access to the Chief Education Officer, the Permanent
Secretary, and the Minister. The author also worked at the most senior levels with other
Ministries with a role to play in the projects: Finance, Economic Planning, Public Works,
Auditor General, Attorney General, Prime Minister, and with Provincial Governments
in the case of Solomon Islands. Throughout this period the author was able to gather
data on, observe at first hand, and participate in, the management of the projects. The
author was also able to check his observations and interpretations with his local
colleagues and counterparts.

During his period as adviser in Solomon Islands the author was involved in all major
aspects of the Secondary Education Project as Adviser to the Implementation and
Planning Unit, the customary form of unit established under World Bank funded
education projects to manage education projects which it is funding. The unit also
became responsible for the completion of the World Bank funded Primary Education
Project. After three years as adviser in Solomon Islands the author went to The Gambia
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as adviser to the Planning Unit of the Ministry of Education, Youth, Sport and Culture
(MEYSC); as the unit lacked a permanent head the author was appointed Deputy Chief
Education Officer (Planning) and sat on the Senior Management Team which monitored
and coordinated the Primary Education Project. As Planning Adviser, the author was
also responsible for monitoring the Recurrent and Capital Budgets of MEYSC and this
in tum had him working with the World Bank and the Ministry of Finance in Structural

Adjustment aspects of the Bank's long term lending policy.

Because of his relationship with the World Bank, as a key actor in helping to implement
projects according to specifications, the author was a party to some important Bank
thinking on why the Bank had agreed to financing the projects, how such projects could
best be assisted, and the cost-benefit analysis to which the Bank subjected the projects.
The author was also able to keep up to date with relevant and recent Bank publications
on the management of Bank funded education projects, and build up a reasonable
library of relevant material prepared by Bank employees. In recognition of his
association with the aid projects, the author was commissioned by the Solomon Islands
government to act as its adviser in the preparation of the Completion Report of the
Primary Education Project, for the World Bank.

The author was also involved in a project of the Commonwealth Secretariat in both
countries, concerned with how bureaucracies function in Ministries of Education in
Small States. His role in Solomon Islands was to supervise the production of a report
commissioned by and for the Secretariat, while in The Gambia it was to review the
report produced. The final product of the project has been published (Bray, 1991a,b;
Bray and Packer, 1993). His involvement in the Solomon Islands Education project led
to his contributing a chapter to another book on small states and administration (Baker,
1992).

The author also benefited from professional association and discussions with visiting
consultants to the projects, and was kept up to date on relevant Work Bank and AIDAB
publications by his colleagues working for these organisations.

Throughout this period the author kept copies of all major meetings, of all major
briefing documents, and made records of how and why major decisions came to be
made. The author also wrote up his observations, and as far as possible he checked
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these with his local colleagues. In addition the author wrote a series of papers, some as
background briefings for senior officials, some as official papers, and others as his
professional comments; in the latter case, some have already been presented at
conferences, others have been published, have been quoted in publications, or are being
considered for publication.

In some developing countries problems may be encountered with language: the official
language may not be the mother tongue of the researcher, and! or the area in which the
researcher wishes to work may have language(s) which are not familiar to the
researcher. In such cases, the researcher is dependent upon translators, which in tum
can present difficulties. The translator may tend to provide translations "in tune" with
what (s)he believes the researcher wishes to hear, or (s)he may mistranslate because of
technical difficulties. The author is an Australian by birth, and English is his mother
tongue. He did not encounter any problems with Languages Other than English in this
study. Both Solomon Islands and The Gambia use English as their official language; all
official meetings, all correspondence and all records, were therefore in that language.
All government workers had to have sufficient familiarity with English to carry out their
tasks satisfactorily. On those times when translators were needed, such as negotiating
with village people for land acquisition, translation from local languages to English was
not a problem. All visiting consultants, all resident Technical Assistance, had to be
fluent in written and spoken English. There was therefore no significant problem at
official levels with written or spoken languages other than English.

The following two chapters will review the projects on which he was engaged, in the
light of the research questions.

6.6

Limitations of the study

It is possible that not all key, relevant and up-to-date publications of the World Bank
have been consulted at the time of submission of this thesis. However, the author has
relied upon the August 1995 World Bank Education Sector Review Paper as a reflection
of the Bank's latest thinking in education sector aid; in addition, other recent, key
publications by the Bank, seem also to concur with the thinking outlined in the Bank's
education sector review. It is therefore very unlikely that any major, recent report or
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review of the Bank which has not been consulted for this thesis would significantly alter
any key argument advanced in the thesis.

The writer also understands that the political environment of each country with which
the Bank negotiates is unique. The complex array of historical legacies, demography,
ethnic composition, geographical location, natural resources, and political forces at
work, serve to determine the Bank's views and actions in regard to the implementation
and management of education sector aid projects that it chooses to finance. While the
focus of the study has been on "small" states, the study has approached the topic in this
way in order to stress a characteristic which the writer argues has hitherto been
neglected by the Bank. The argument is that the special circumstances of being a
"small" state must be taken into account by the Bank, but after due consideration may
have been given by the Bank it is quite likely that one or more other factors will
determine why and how the Bank decides to implement and monitor an education aid
project.
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SECTION B: CASE STUDIES OF PROJECTS

CHAPTER 7

SOLOMON ISLANDS

This chapter provides two case studies of World Bank financed Education Sector Aid
projects: the Primary Education Project (1982-1989) and the Secondary Education Project
(1986-1993). Each case study looks at the objectives of the project and examines the
extent to which these were achieved and reasons for the achievements falling short of
the objectives in some cases.

The focus is on management of the projects within the small state of Solomon Islands,
and the extent to which the Bank took note of and/ or made any special provision of the
special circumstances of this small state.

7.0

Introduction to Solomon Islands

The geography and nature of human settlement of Solomon Islands have played a
significant part in the development of the type of education that currently exists. The
country is an independent state which comprises an archipelago stretching over 1,500
kilometres in a south-east direction from Papua New Guinea. Australia is
approximately 1,600 kilometres to the south west and New Zealand 2,400 kilometres to
the south. The land area is 29,800 square kilometres and consists of islands scattered
over a vast area of sea; the majority of islands are mountainous, and about 90 per cent of
the land is dense tropical rain forest. There are few roads, and transport is mainly by
canoe and inter-island boats and ships. The population was estimated to be 372,000 in
1994 and growing at 3.4% per annum, with 90 per cent living in rural areas. The
average settlement is 44.3 persons but about half of all settlements have fewer than 20
people. As might be expected from these figures, the urban sector is comparatively tiny.
The capital, Honiara, was estimated to have 35,000 people in 1988, while the remaining
urban centres had these populations in 1986: Gizo 3,710; Auki 3,252; Kirra Kirra 2,588;
Munda/Noro 2,274, (Report of the 1986 Census. 2A, Basic Table 2; 2B:273; World Bank,
1992:ili-iv; The Europa Year Book, 1994:2653-5, 2658).
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While 95 per cent of the people are Melanesian, they speak over 80 languages with the
largest linguistic group consisting of 15,000 people; more than 95 per cent profess
Christianity, and the nation's constitution states that Solomon Islands is a Christian
country. The people practise a subsistence economy which provides food crops, fish,
meat, houses, fuel, canoes and services. Agriculture accounts for 98 per cent of exports
by value of revenue; the principal components in 1992 were timber (37.1 per cent), fish
(29.5 per cent), palm oil (10.7 per cent) and copra (6.6 per cent). The principal imports in
1992 were machinery and transport equipment, basic manufactures, foodstuffs and
mineral fuels (World Bank, 1992:viii-ix; The Europa Year Book, 1994:2653-5).

Of the population aged 14 to 59 in 1986, 29 per cent were working in the cash economy
mainly in agriculture, forestry, fishery, production work, professional, administrative,
clerical and sales (Report of the 1986 Census. Basic Tables 42). According to the United
Nations Human Development Index (HDI), Solomon Islands is classified among the
countries of Low Human Development, being ranked 118 among 173 countries in 19901
(World Bank, 1992:x-xi; UNDP Human Development Report, 1993:136).

During the 1980s Solomon Islands economic development was adversely affected by
inadequate transport facilities and inclement weather (particularly cyclones) and also by
fluctuations in prices on the international market for its major agricultural exports (The
Europa Year Book, 1994:2655). The development of the country is noticeably reliant on
Official Development Assistance, which comprised 20 per cent of the country's Gross
National Product in 1991 (Table 4.1).

In 1985 the Central Bank of Solomon Islands claimed that the biggest problem that the
country would face in the future was that of employment creation, and this has proved
to be an ongoing problem. It has been estimated that the population is increasing by 3.4
per cent annually and that the number of people in the age group 15 - 60 years wishing
to work is increasing by 5 per cent annually. Increasing numbers of young people are
lOoking for wage employment, but a majority have incomplete secondary or primary
education or less, and have only very limited opportunities. Expanded secondary

1 The Human Development Index is compiled annually by the United Nations Development Program
(UNDp), and comprises three indicators: Life expectancy, Educational Attainment, and per capita Gross
Domestic Product. In 1990 the highest ranked country was Japan (No.1); Australia was ranked 7, after
USA (6) and before France (8) (UNDP Human Development Report 1993:135).
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education is producing youngsters less inclined to work in rural communities. New
wage-paying jobs are limited by the level of public and private investment, which began
to decline from the mid 1980s. The challenge of education provision is to keep up with
population growth. Failure to do so frustrates individual desires and means that the
quality of the workforce declines which in tum makes economic growth and social
development more difficult. As a reflection of this, a new term has appeared for the
problem of urban unemployed youth: "Masta Liu" (Birks and Marau, 1989:3-4; Coyne,
1989:28-30; Link, 1989, JuneIJuly:8-9; Link, Nov/Dec:7).

The country is governed at the national level by a National Assembly, with some
powers shared with or delegated to the eight Provincial Governments. The major areas
in which the Provincial Governments provide services are Transport, Health and
Education. It has become apparent that the provinces do not have the financial and
human resources to provide the services in these and other areas to the standard
required by the people. In education, this has meant a noticeable difference in the
quantity and quality of service provided among provinces (Coyne, 1990). In its review
of Solomon Islands politics for the period 1960-1991, the Europa Year Book concluded
that there had been a recent return to the Solomon Islands traditions of politics based on
personalities rather than on organised parties (World Bank, 1992:ix-x; The Europa Year
Book,1994:2654).

A distinguishing feature of Solomon Islands society is that the majority of the
population is not only rural but also isolated. People live mainly in very small
communities, are linguistically divided into very small groups, and have major
transport and communication difficulties beyond their immediate areas. Most people
are engaged in a subsistence economy, while paid employment is largely in the basic
agriculture sector. Reflecting much of this, the country is classified as at a low level of
human development.

The country's economic development is also vulnerable to the forces of nature, and of
the international markets. Its overall development is very reliant on Official
Development Assistance. Government of the country is divided between the National
Assembly and the seven Provincial Governments; services prOvided by the Provincial
Governments are often not to the standard reqUired, and in education there is a marked
variation in the quantity and quality of education among the provinces. In politics,

183
there has been a return to the traditions of politics based on personalities rather than on
organised parties.

There are significant economic and social pressures to expand the provision of
education at primary and secondary level at a rate higher than overall population
growth.

All the foregoing had an impact on the two education projects to be presented and
analysed. In particular, most will be shown to be largely special features of small states.

PART A

7.1

THE PRIMARY EDUCATION PROJECT

7.1.1

MANAGEMENT IN SOLOMON ISLANDS PUBLIC SERVICE 1974-1983

A small public service like that of the Solomon Islands ... should not have most of
the disadvantages which go with size such as complex systems, overbureaucratisation, problems of management and accountability and difficulties of
communication. Nevertheless, these have developed. (Fuller and Reilly, 1976,
para 2.2)

7.1.1.1 Introduction

At the heart of this thesis is the proposition that the World Bank does not take the
special circumstances of management in small states sufficiently into account in
designing and monitoring education sector projects. This chapter will demonstrate this
proposition in the case of Solomon Islands Education Sector Projects. It begins with a
look at management reviews that had taken place in Solomon Islands before the World
Bank had begun to hold talks about the first Education Sector Project that it was to
finance, and shows that many of the management problems that were to be encountered

in both Education Projects had already been identified by consultants during the period
1976-1983. There was little in the subsequent World Bank Staff Appraisal Reports or the
reView missions to show that the Bank had been influenced by these findings.
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7.1.1.2 Management reviews 1974-1983

Solomon Islands Administration underwent a thorough review in 1974, based upon
three steps: i) an appreciation of the total tasks or goals that each Department was
supposed to perform; ii) breaking the total tasks down and grouping them in a way
appropriate to an individual job; and iii) organising the jobs into a hierarchy and so
providing lines of authority and control, responsibility and accountability (Murray,
1985:188). In Murray's view, such an approach did not take account of the special
circumstances of small states such as Solomon Islands, particularly in the following
ways:
•

individual officers may be assigned on a part time, temporary or irregular basis
to duties outside their normal ministry;

•

full time jobs often consist of a series of part time jobs;

•

in many jobs, the work done and the whole character of the job is fashioned by
the individual office holder;

•

as a consequence of previous point, the individual office holder often has
significant freedom to manoeuvre and act; especially if the position is a technical
or professional one, there may be no other expert to challenge his actions;

•

administration often centres more on the person than the office (s)he holds,
evaluation is often one of weighing up the individual rather than the job;

•

decision making is often conducted in face to face meetings. Procedures are
followed which preserve social harmony, and agreement is reached through
consensus; nevertheless, what constitutes this agreement is open to
reinterpretation and adjustment follOWing the meeting.

Murray's criticisms may have been well founded, because less than two years later it
was felt necessary to engage the services of two British consultants lito assess overall
tra.ining needs of the Solomon Islands public service and to advise on the organisation
and management of appropriate programmes." (Fuller and Reilly, 1976, Frontispiece).

In reviewing the structure and systems of the public service, the consultants were very
critical of the following features:

•

a lack of participative management: they found a strong reluctance of managers
to consult with people who would be most affected by a decision (paras 2.512.54);
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•

a poor standard of supervision: they found insufficient delegation of work to
junior staff, and management by issuing directives (para 2.50);

•

an inability and reluctance to ensure that responsibility is delegated and
decision-making centralised: some officers at lower levels complained that they
had nothing to do, while senior officers were busying themselves with routine
work and not having sufficient time to think and plan (para 2.47).

Training they found to be in a "deplorable state" (para 3.2), and they detected "the
presence and effect of a cynical attitude towards training" (para 3.7). In some in-country
courses less than half the officers selected actually attended (para 3.8a).

In day-to-day administrative and managerial duties of all levels of staff, they reported
that:

although all administrative officers should have a knowledge of Simple
accounting procedures and of financial control and management, there is a
tendency for them to neglect these aspects of their work. (para 2.7c)

They noticed a distinction between junior and senior officers in the conduct of their
work. At the junior level some officers, while claiming to be under-employed, did not
seek useful work but passed the time unconstructively (para 2.40). At the senior level,
they noticed a tendency to hoard information. They observed

a hesitancy in sharing information or resources, and occasionally unwillingness
to provide information to colleagues whose job makes it necessary for them to
have such information. (para 2.42)

The report seems not to have had any significant effect. Some or many of the above
CritiCisms could be made of public services of larger countries, but the salient feature of
the criticisms in terms of the small size of the public service of Solomon Islands is that
they are contrary to what might be supposed would normally occur in a small
bureaucracy. In this connection what is particularly noticeable is the lack of
partiCipative management, failure to share information, centralisation of decision
making and responsibility, and complex organisation.
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All of the foregoing were to have an influence on the World Bank funded Primary
Education Project during its implementation (1982-89). As will be shown, the Bank was
aware of Management deficiencies in the public service in general, and the Ministry of
Education in particular, but it failed to recognise the special deficiencies of management
in the public service of a small state, as set out above.

The Ministry of Education again attempted some reforms in administration and
management in 1983-84 during the period of the Primary Education Project. A
consultant was engaged to report on the Ministry's organisation structure and the role
and functions of its officers, the division of responsibility between the Ministry and the
Provincial Education Officers, and the training needs of senior administrative personnel
(Doyle, 1983, para 1.1).

Doyle found a need to eliminate what he termed dysfunctional aspects of bureaucratic
structure "indecision, lengthy channels of communication, emphasis on positions rather
than tasks and functions" (para 3.3 No.ll). He also found:
•

organisational uncertainty, arising from uncertainty regarding final
responsibility for decision making, lack of clear job specifications, and
uncertainty of relationships between some organisational groups;

•

role conflict, arising from duplication of roles by some officers and confusion
over responsibilities of the Ministry and the Provinces;

•

over centralisation of decision making;

•

lack of specialised educational policy advisory groups;

•

lack of specialised support staff; and

•

lack of adequate control and accountability systems.
(Doyle, 1983, paras 3.1,3.2)

Doyle's findings were similar to those of Fuller and Reilly, and echoed Murray's
criticisms of the 1974 Public Service Review. He did differ in draWing attention to the
lack of specialised policy advisory groups and support staff and to the role conflict
between National and Provincial Education Officers. This latter conflict was ignored in
the World Bank design for the Primary Education ProJect, and is curious since
Provincial Governments have responsibility for the delivery of primary education.
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Doyle's report was also ineffective. The Ministry endorsed his analysis but did not
accept the organisational structure he proposed. Early in 1984 another review was
carried out, this time by the man who was Director of the Primary Education Project,
Treyvaud. His organisational structure was accepted by the Ministry and Cabinet, but
was never implemented. In December 1984 a third review was undertaken, by Jarvis,
but his report was not accepted by the Ministry (Solomon Islands Ministry of Education
and Cultural Affairs, Ad hoc committee, no date:1).

7.1.1.3 Conclusion

At the time of negotiations over the Primary Education Project (1980-82), and during its
implementation, there was sufficient evidence of management problems in the Ministry
of Education to alert the World Bank to possible problems in management of the project.
The Bank did conduct its own review of management, and did try to put in place
measures to deal with some problems, but it did not consider the special problems of
the small state of Solomon Islands which have been referred to above.

It is appropriate now to look closely at how this neglect or ignorance came to affect the
conduct and management of the primary and secondary education projects in Solomon
Islands, in order to address the particular research questions set out in Chapter 6.

7.1.2

PRIMARY EDUCATION PROJECT

7.1.2.1 EDUCATIONAL DEVELOPMENT: 1976-1980

Primary education is the responsibility of the Provincial Governments, under the
Education Act 1978 and the Provincial Government Act 1981. In rural areas in
particular, the communities provide land for school buildings and facilities, and proVide
the labour for and erect these buildings including teachers' houses. The Provincial
Government provides textbooks and equipment, the recurrent costs of the school such
as electricity, and deploys teachers within the province. The Ministry of Education is
responSible for pre and in-service training of teachers, and their initial deployment to
the provinces, and initially raises the money for the education budgets of the provinces
With Ministry of Finance which is then passed to the provinces to administer.
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Primary Education, which is not compulsory, commences with a preparatory year and
then consists of six grades; pupils enter the preparatory class between the ages of five
and eight.

In the years immediately leading to independence, the government's plans for primary
education were to:
•

increase the Participation Rate for primary education for the age group 7-13
years from 79% in 1975 to almost 100% by 1983;

•

improve the quality of primary education,

•

increase access to provincial secondary education; and

•

introduce more relevant curricula. (Ministry of Education, Education Policy.
Legislative Assembly Paper No.16 of 1975:4,10,13-16)

The main indicators of development in the period 1976-1980 are shown in Table 7.1
TABLE 7.1
Development of primary education 1976-1980
pupils, teachers, and schools.

Year

Enrolment
ratio
7-14 Years

Total
Schools

Total
Pupils

Total
Teachers

Untrained
Teachers
(per cent)

1976

62.9

338

27,021

1,060

n.a

1977

58.9

329

26,390

1,069

n.a

1978

57.3

321

26,749

1,010

n.a

1979

55.4

344

26,973

1,065

n.a

1980

56.9

370

28,870

1,148

24.7

Source:
Ministry of Finance.

Statistical Bulletin No.38/84. Tables 6,11.
Statistical Yearbook 1985/6. Tables 13.2,13.5, 13.6A.

The table shows that for the period 1976-1980, the number of pupils decreased after 1976
and did not regain the 1976 level until 1980. The proportion of children of school age
attending school therefore decreased each year after 1976, and in 1980 was six per cent
below the 1976 level. Schools were reliant on untrained teachers who constituted about
one quarter of all teachers. It was therefore clear to the Ministry of Education that there
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were problems to be overcome, and talks were held with the World Bank, beginning in
1980, with the aim of expanding and improving the provision of primary education.

7.1.2.2 PLANNING FOR EXPANSION AND IMPROVEMENT OF EDUCATION THE WORLD BANK PROGRAM

a)

Policies and Objectives

At the time it was commencing its discussions with the Solomon Islands government,
the World Bank set out its policies in aiding education in its publication Education Sector

Policy Paper (1980). In it, the Bank proclaimed its five broad principles:
•

basic education should be provided for all children and adults as soon as the
available resources and conditions permit;

•

efforts should be made to provide education opportunities, without distinction
of sex, ethnic background, or social or economic status;

•

education systems should try to achieve maximum internal efficiency through
the management, allocation, and use of resources available for increasing the
quantity and improving the quality of education;

•
•

education should be related to work and environment;
developing countries need to build and maintain their institutional capacities to
design, analyse, manage, and evaluate programs for education and training.
\World Bank, 1980:10)

By internal efficiency the Bank meant decreasing the dropout and repeater rates,
increasing pupil-teacher ratios, using multigrade teaching (grouping children of
different ages and grades in one room to be taught by the same teacher) and increasing
the physical size of classrooms (World Bank, 1980:38-40). By building and maintaining
institutional capacity, the Bank meant strengthening the capacity for planning and
research, and providing training at the central and local level in management (World
Bank,1980:56-57).

With the foregoing in mind, and working in consultation with the Solomon Islands
MiniStry of Economic Planning, staff of the Bank identified the primary education sector
of Solomon Islands as suffering from five main types of problems:
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•

Deficiencies in management;

•

Poor quality of education;

•

Enrolment stagnation;

•

Financial constraints; and

•

Imbalances in the equality of opportunity for primary education
(World Bank, 1982:3)

To overcome these problems the Bank proposed financing a Primary Education Sector
Project at a cost of US$5.0 million, which would provide:
•

training in education administration of 34 national and provincial level education
officers and headmasters; other training to be provided for 25 multi-level
trainers, and further provision for up-grading of formal qualifications of about 25
teachers;

•

in service training in multigrade teaching techniques of about 1,200 teachers
annually;

•

the purchase of 150,000 textbooks and teachers' guides and provision of
supplementary teaching materials;

•

building materials for construction of about 300 primary school classrooms;

•

construction, equipment and fellowships to enable the Solomon Islands
Teachers' College (SITC) to increase its enrolment from 160 to 400;

•

related specialist services totalling 17 man-years (World Bank, 1982:15).

Figure 7.1 shows the planned implementation schedule for the project.

Fiscal Year (lDA)
Calendar Year
1 CONSTRUCTION & FURNITURE
a) PrimaorSchools
Design of Materials Kit
Tender Documents
Tender and Award
Production and Delivery
Erection on Site
b) SITC
Construction Drawings
MWPU Work Force Mobilisation
Construction
Defects Liability
2 TEXTBOOKS & EQUIPMENT
a) Prima or Schools (Text)
Printing / Purchasing
Delivery
b} SITC Roads E!luiI!mpnt
EqUipment Lists
Specifications
Price Quotations
Contract Awards
Deliveries
Defects Liabilities
3 TECHNICAL ASSISTANCE
a} In service Training of Teachers
Selection of Trainers
Overseas Training
Recurrent Training (Local)
b) Training of SITC Staff
c) Administrator Train in!:
Appraisal

FY1982

FY 1984

FY1983
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CY1982

CY1983

FY 1985
CY1984
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b)

Achievements of the Project

The project began in 1982, managed by a small Project Unit within the Ministry of
Education, and was due for completion by 1986; however, because of factors to be
discussed later, it was not completed until 1990. In quantitative terms the project met
most of the above aims by this latter date:
•

of the planned 34 educational administrators, 32 received formal training in
educational administration, 23 of the 25 students graduated as multi-grade
trainers, while 25 of the 27 teachers completed various formal upgrading
courses;

•

inservice training was systematically given to primary teachers between 1983
and 1989 in subject content and teaching methodology;

•

about 50,000 of the planned 150,000 textbooks, teachers' guides, teaching
materials and library books were purchased;

•

all 300 primary classrooms were built;

•

instead of the annual intake of teacher trainees increasing from 160 to 400, it
actually fell to 125 (including 50 unqualified teachers from schools);

•

of the 17 man-years of technical assistance available, 13 man-years were utilised.
(World Bank, 199Oe:5-6)

During the period of the project for which school statistics are available (1982-1988),
enrolments rose by 73%, the number of schools rose by 29%, while the number of
teachers doubled. Details are shown in Table 7.2.

The project was therefore completed with most of the foregoing objectives achieved and
largely in the form Originally planned. Training was proVided for administrators and
multi-grade trainers, inservice training was provided for teachers, classrooms were
constructed, schools were prOVided with textbooks and other teaching and learning
materials, and the number of pupils increased rapidly. Success in these areas laid the
foundations for the later Secondary Education Project (1986-1991), co-funded by the
World Bank, the Australian International Development Assistance Bureau and the
Government of Solomon Islands.
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c)

Limitations of the Achievements

The project was completed two years behind schedule. Table 7.2 also shows that the
quantitative gains were somewhat illusory. For the period 1982 -1988, which represents
the period of the project, the number of pupils increased by 73%, but the proportion of
the age group eligible to attend school was only able to regain the level for 1976. While
the number of teachers increased by 66%, the proportion of those completely untrained
rose from 23.4% to 38.5%. The pupil-teacher ratio declined slightly from 23.4% to 23.0%.

TABLE 7.2
Growth of primary education 1980-1988
schools, pupils and teachers.

Teachers

Enrolment
ratio

PupilTeacher
ratio

Untrained
Teachers
(per cent)

28,870

1,148

56.9

25.1

24.7

369

29,253

1,171

55.4

25.0

25.8

1982

376

30,616

1,199

55.7

25.5

24.4

1983

409

34,953

1,390

61.3

25.1

23.4

1984

423

37,522

1,536

63.5

24.4

32.4

1985

423

38,716

1,4%

63.4

25.9

48.0

1986

430

39,563

1,849

62.7

21.4

49.3

1987

485

42,383

1,932

n.a

21.9

37.0

1988

485

52,979

2,305

n.a

23.0

38.5

Year

Schools

Pupils

1980

370

1981

Notes:
(i)

(ii)

The apparent increase in schools and pupils in 1987 and 1988 is mainly because of the improved
response rates to the annual school census: 1987 and earlier years are therefore underestimates to
an unknown extent.
Untrained means having no teacher training; the level of such teachers' schooling is unknown.

Sources:
Ministry of Education and Training. Education 1978-1988.
Ministry of Finance Statistical Yearbook 1985/86. Tables 13.2, 13.5; 13.6A
Education Statistics 38/84;
Statistical Bulletins No.38/84; 6/88; 13/89.

At the provincial level, the gains were at best erratic and sometimes illusory; certainly
they were not uniform in their development. Enrolments at the national level increased
by 73%, but at the proVincial level the rate of increase varied from 33.8% to 93.3% (Table
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A5.1). Annual growth rates each year similarly varied between provinces and the
national rate; for example, in 1985 when the national rate was 3.2% the provincial rate
varied from -5.3% to 9.1 % (Table A5.2). The enrolment ratios over the period 1982-86
show marked variations between the provinces: the enrolment ratio of 7-14 year olds at
the national level was 62.7% in 1986, with provincial ratios varying from 49.7% to 85.6%.
While the national increase in the enrolment ratio for the period 1982-88 was 12.6%, the
rate varied from -3.0% to 44.1 % (Table A5.3).

An important part of the drive for equality of opportunity among provinces was
equality between the sexes; at the national level the proportion of females enrolled in
schools rose slowly but steadily from 34 % in 1971 to 41 % in 1980; however, while
reporting this increase and applauding it, the World Bank had no explanation for it
(World Bank, 1982:13). During the project this figure increased marginally from 41 % in
1983 to 42% in 1988. Table 7.3 reports on the proportion of females enrolled in Standard
6, an important measure for two reasons: it shows the proportion who have stayed with
primary schooling, and it shows the proportion who have the potential to sit for
selection to secondary school. The table shows this proportion varied from province to
province. Although the World Bank had recognised, in labour market terms, the need
for proportionally more females to be in school, it had no plan to produce this increase.
Throughout the present writer's tours of the provinces, he did not meet any provincial
education officer who had a policy of encouraging increased enrolment of girls at
primary school level.

During the period of the project, whatever gains in enrolments were achieved were not
uniform throughout the country, the increase in female enrolments was slight and not
uniform, and no pattern of redistribution of equality of opportunity from urban to rural
can be discerned.

In addition, when the Implementation and Planning Unit of the Ministry of Education
began to look at the impact of the human and physical resources developed under the
project it became clear that they were not all being used in the manner intended and SO
were not producing the results intended by the Government and the Bank.
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TABLE 7.3
Proportion of females enrolled in standard 6
at provincial level: 1983 and 1988

Sources:
METCA (1984)
Ministry of Finance

PROVINCE

1983

1988

Western

47.6

49.5

Isabel

48.2

49.6

Central

32.9

36.4

Guadalcanal

39.6

38.7

Honiara

45.2

42.8

Malaita

33.0

34.3

Makira

43.5

41.3

Temotu

28.8

40.5

National

40.7

41.7

Secondary School Project Brief :27
Statistical Bulletin 13/89, Table 3

Finally, the Project was the object of such considerable criticism within Solomon Islands
that the government appointed a Committee of Inquiry into its management in 1988.
The committee found certain areas of management to have been extremely irregular
over the years of the project, and left unanswered the question of how this could have
come about if the Bank had been doing its job of supervision and monitoring properly.

Although many of the areas of the World Bank project had been achieved, and growth
had occurred, it was apparent that in relation to the school age population, growth had
been in number but not in proportion, and that the system was as inefficient as ever.
The next section examines how the project had failed to meet all its objectives according
to the schedule and strategies agreed at the time of the granting of the loan.
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7.1.3

MANAGEMENT PROBLEMS AND THE BANK

The Bank may wish to pay closer attention to investments in smaller countries where
small amounts of money have a higher profile, by increasing the frequency and duration
of its supervision and guidance, to avoid the misuse or abuse of power by nationals or
expatriates. (World Bank, 1990e:11)

The World Bank had identified deficiencies in management as the first of the major
problems in education in Solomon Islands, and by this it meant the capacity to plan, to
develop data bases, carry out research, monitor and evaluate developments in
education. The project failed to develop this capacity adequately. As will be shown,
some of this was the fault of the Bank. In the early phase of the project's
implementation the Bank gave insufficient supervision to the project director, an
expatriate. As a Bank it was more concerned with the Director's reports of
achievements than with verifying the accuracy of the reports or the impact of the
reported achievements (personal communication with Bank officers). It did not provide
an educator to supervise the project until six years after it had begun (World Bank,
199Oe: 8-11). The Bank's supervisory visits were timed to suit the convenience of the
Bank and of its other, larger, borrower countries in the region. As the Bank admitted, it
gave insufficient attention to the special circumstances of a small state (World Bank,
199Oe:11,13,16).

There was such public unease over the management of the project that in 1988 the
Government appointed a Commission of Inquiry to investigate its shortcomings. The
Terms of Reference were published in the local newspaper (Solomon Star, 12 February
1988).

The commission conducted its hearings in Honiara in public, which enabled people to
hear testimony given in court or broadcast over the radio, but the final report (the Lodge
report) was not made public. From the court hearings, the World Bank's Project
Completion Report (World Bank, 199Oe), and other sources, the follOWing management
problems are clear.2

2 This author has a.personal copy.of the Lodge Report. He was the representative of the Solomon
Islands Govern.rnent In the preparation of the Project Completion Report and therefore its co-author with
the representahve of the World Bank He was also adviser to the Implementation and Planning Unit,
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7.1.3.1 Project Design

The project was not designed by or with the co-operation of the Ministry of Education,
but by the Ministry of Economic Planning and the World Bank; it was to have been
coordinated by the Development Administration Division of the Ministry of Home
Affairs and Provincial Government, through a Project Co-ordination Committee with
representatives from Education, Finance, etc, with implementation to be the
responsibility of the Ministry of Education. Inevitably this caused a certain distance
between the project and the Ministry of Education, the fact that the key decisions and
key managerial actions were being carried out in other Ministries or in Washington.

It seems likely that as a consequence of the MiniStry of Education not being closely
involved in the design, the project emphasised the quantitative aspects of educational
development (teachers, classrooms, textbooks) but neglected to focus on such matters as
formulating clear policy goals, developing a statistical data base, identifying research
needs, estimating planning capabilities of the Ministry of Education, establishing clear
implementation responsibilities, or developing indicators of project impact. These
matters became of concern only late in the project. This neglect was also a reflection of
the World Bank's perception of the project's priorities: not until the project had been
running for six years did it send an educationist to visit Solomon Islands and review it
first hand (World Bank, 199Oe:8).

7.1.3.2 The Ministry of Education

The Ministry of Education was responsible for proViding the staff of the Implementation
and Planning Unit, and the project was carried out largely with or through the various
units and divisions of the Ministry. Finance, Curriculum development, and SICHE (a
part of the Ministry from 1984), were especially criticised by the Commission of Inquiry
for their failure to carry out their responsibilities properly.

which took over the management of the project in 1988; as such he had access to all project records and to
those Solomon Islands officers formerly involved in any way with the project.
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a)

Staffing and Management

The project suffered from an initial failure to understand the limited management
capabilities of staff of the Ministry of Education. At the beginning of the project there
were just 20 staff in Head Office, most of whom had just taken over from expatriates
immediately after independence (1978), and who were in some cases without sufficient
training to perform their official tasks, let alone the different tasks required by a World
Bank financed project. The Ministry was noticeably weak in terms of planning,
implementation, monitoring, evaluation, financial controL and co-ordination with other
Ministries (Lodge, 1988:96-98; World Bank, 1990e:2-4).

b)

Structure and Administrative responsibilities

There were certain areas of crucial importance to the success of the project which
exposed existing weaknesses in the administrative structure of the Ministry of
Education; these were not addressed and so impacted negatively on it.

•

Weaknesses in the relationship between the MiniStry of Education and the
Provincial Government and Education authorities were not addressed (World
Bank, 199Oe:3). Particular problems occurred in the deployment of teachers
trained under the project, but the long term problem of financial control over the
disbursement of school funds was neglected. In the disbursement of educational
funds, money is too often late in meeting schools' expenses, sometimes diverted
to other areas of education such as provincial administration, or even diverted
out of education altogether. One study has calculated that 20 per cent of
Provincial Education budgets are misallocated in this manner, contributing
significantly to the lowering in quality of education in schools (Gannicott and
McGavin,1987:27).

•

There was no inspectorate or monitoring system to assist in the introduction of
changes such as inservice multigrade training and the implementation of such
teaching, the use of biennial intakes, or to attempt to monitor or control the
growth of enrolments.

•

Solomon Islands Teachers' College acted as if it were independent of the
Ministry of Education. When it later became incorporated into the Solomon
Islands College of Higher Education it acted with even more detachment from
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the Ministry. This meant that teacher training was not under the direct and
effective control of the Ministry, and decisions about numbers and quality of
entrants to training were taken by the college sometimes without consultation
with the Ministry (World Bank, 199Oe:5).
•

The Curriculum Development Centre was in reality a printing centre for such
curriculum materials as were produced. It was not a centre for the development
or review of curriculum materials. When materials were produced by outside
consultants it did not or could not act in equal partnership nor evaluate the
materials professionally; its professional officers thought some of the materials
were not suitable for Solomon Islands, and so did nothing further to develop and
introduce them (World Bank, 199Oe:10-11).

•

There was no effort to establish an education sector plan or planning capacity in
the Ministry of Education, and necessary research was not undertaken until very
late in the project (World Bank, 199Oe:8,14). Studies on curriculum development,
teacher training, and teacher utilisation were not undertaken until 1986 and 1987
(Currin, 1986,1987); studies on financial control and developing an education
sector plan did not occur until the Secondary Education Project (Gannicott and
McGavin, 1987; Ministry of Education, 1988).

7.1.3.3 Responsibilities of other Ministries

Significant delays were caused by the Ministry of Finance having direct control of key
aspects of the management of the project, particularly in official communication with
the World Bank and control over finance. The World Bank can directly communicate
officially only with the Government of the country with which it has a loan agreement,
and in many cases including Solomon Islands the Ministry representing the
Government is the Ministry of Finance. This Ministry received all written
communications from the Bank, by mail and facsimile transmission, but in most cases
there were considerable delays in conveying these communications to the Project
Implementation Unit; on more than one occasion the Ministry of Finance simply filed
the communication without notifying the Unit. On the other hand, the Project
Implementation Units are normally permitted by their governments to communicate
directly with the Bank. This arrangement sometimes led to significant delays when the
Unit asked the Bank for advice or permission to act, only to wait weeks before realising
that the Bank's reply was stored with the Ministry of Finance. One would normally
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expect better communications, even at a personal level, when officers know each other
even though in different ministries and ministry offices are within reasonable walking
distance. From 1988 there were also delays in gaining approval to disburse project funds
from the central approval committee of the Ministry of Finance known as the "Junta",
and other delays in the disbursement of project funds handled by the Ministry of
Finance.

Other key elements of the project were also dependent for their implementation on
bodies outside the direct control of the Ministry of Education. The Solomon Islands
Housing Authority was responsible for the procurement, delivery, and construction of
300 classrooms, but delays ensued because the authority had other tasks and priorities
to contend with during the eight years of the project. One provincial government,
anxious to support local industry, was given project funds to build desks and chairs, but
they were not built for several years because of difficulties with local contractors; the
Project Unit was largely powerless to intervene (Lodge, 1988:37, 97-98; World Bank,
1990e:3).

7.1.3.4 Planning and Implementation Unit

The Planning and Implementation Unit is the organisation set up to coordinate, assist
the implementation of, and monitor a World Bank financed Education Sector Project. It
is usually located in the Ministry of Education, which was the case in Solomon Islands.
Because of such responsibilities its Director and staff were subject to close examination
in the Commission of Inquiry.

a)

Technical Assistance

A review of the theory and practice of Technical Assistance, especially in project
management of education sector projects in small states, has already been conducted in
Chapter 2, Section 2.5.1 f. In the provision of technical assistance to the Primary
Education Project, the World Bank agreed to the appointment of five expatriate
specialists to a total of seventeen man-years, "because some of the (Solomon Islands)
agencies involved are seriously understaffed and because few nationals have been
trained in the needed skills". These expatriate technical assistants were to be appointed
as Project Manager, Deputy Project Manager, Project Accountant, and two Training
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Advisers; these two training advisers were to be located at Solomon Islands Teachers
College and so were not involved in training for project management. Nor were the
other members of the technical assistance team, whose terms of reference did not
include counterpart training of Solomon Islands (World Bank, 1982:21-22).

Technical assistance did not include counterpart training in any case because no
expatriates were appointed to the Planning and Implementation unit apart from the
Project Manager. Why this was so was never satisfactorily explained, nor was it part of
the Terms of Reference of the Commission of Inquiry. The Project Manager was to
prove himself adept at making happen what the Bank wanted to happen: preparation of
plans, of building designs, awarding of contracts, preparation of budgets, reporting of
financial activities, maintaining project records, submitting disbursement applications,
and reporting regularly on progress in the project. As late as April 1986 the Bank was
still praising the project: "Implementation is proceeding extremely well ... Disbursements
are well ahead of schedule and the project is expected to be completed in advance of the
completion date estimated at appraisal" (World Bank, 1982:22; Ibid, 1986e:8). The extent
to which all these activities actually occurred, and in the manner in which they were
intended to occur, was not completely investigated by the commission. It did establish
major irregularities in the appointment of the Project Manager and of his management
of the project. It also established a close personal and professional relationship between
the Project Manager and the former Permanent Secretary to Education and
recommended that the Public Service Commission investigate whether the Permanent
Secretary was in breach of Public Service Regulations (Lodge, 1988:67-70; %-101).

The Bank was not criticised by the Commission of Inquiry, but the Bank was viewed in
some quarters as having been careless over the years in not giving sufficient attention to
what was actually happening and not happening in the project. Visits from Bank
officers usually were of a brief and technical nature, concerned with the disbursement of
funds rather than with verification of where the funds had been disbursed and the
effects of the disbursements. As a Bank officer admitted privately to this writer, the loan
Was comparatively so small ($5.0 million) and the Bank was dealing with only one
manager (whose reports were accounts of the project being successfully implemented),
that the Bank neglected to verify adequately what was happening. Such neglect would
have been unlikely in larger countries with larger loans.
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b)

Composition and skills of the unit

As mentioned in the foregoing section, the original design of the unit called for the
appointment of five Technical Assistants, guided by a Project Coordinating Committee
with representatives from the Ministry of Education and other Ministries (Home Affairs
and Provincial Government, Finance, Economic Planning, Public Works, etc). No such
team was ever assembled (World Bank, 199Oe:4,10). No Project Co-ordination
Committee was established. No local counterparts were appointed to the unit, no
training could therefore be given, so when the director left at the end of 1984,
responsibility for the direction of the project was given as a part time task to the Chief
Education Officer of the Primary Schools DiVision, who had no training in project
management; other officers with responsibilities for administering the project had no
knowledge of World Bank procedures in procurement etc. The fact that no team with
the necessary technical skills was ever assembled, that no training of local staff to
manage the project took place, and that the project was under part time direction for
four years, was probably the single greatest cause of the delays in implementing the
project (World Bank, 199Oe:4).

One other Significant reason for delay in the final stages of implementation of the project
was that the acting director had no training or experience in financial management, and
his financial officer had little experience in project management (Lodge, 1988:96). When
final disbursement of money was due, to purchase materials such as textbooks and
equipment for schools, he thought there was not enough money in the project funds for
these and so did nothing. He did not know that in World Bank projects, funds are
expressed in Special Drawing Rights (SDR);3 he thought SDR referred to Solomon Island
Dollars, which were worth about one-third of SDRs. Only when the acting director was
replaced did this reason for procrastination come to light, and the project had to hastily
disburse the funds before the agreed time limit expired or the funds would have been
lost. 4

3 Special DraWing Right is a reserve asset created by the International Monetary Fund for use by its
members. Its value is calculated daily by using a weighted basket of the currencies of the G-5 countries:
France, Germany, Japan, the United Kingdom, and the United States (World Bank Annual Report 1993:9).
In March 1995 its value was approximately SDR U5$1.30.
0=

4 !he a~thor :-as personally involved in the handover of the management of this project, as adviser of
the Incommg dIrector.
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c)

Management capacity

The small project unit established in the Ministry of Education was administrative only,
and had no capacity for planning, data collection and data analysis, research or
evaluation. Such planning as was carried out was done by officers of the Ministry of
Economic Planning, data collection was the responsibility of the Ministry of Finance,
and the first piece of research carried out under the project was not done until 19861987, on curriculum development, teacher training and teacher utilisation (Currin, 1986
and 1987). The Bank did not follow up on these reports, whose recommendations were
therefore not reviewed and implemented (World Bank, 199Oe:8)

The effect on the project of the unit not having direct control over its own data base
meant that the datawas not always consistent or reliable (in 1988 the number of reported
pupils increased by one quarter because the Ministry of Finance made greater efforts to
locate pupils) and in 1989 and 1990 there was no school census because the Ministry of
Finance had other priorities. Consequently, some of the key indicators of efficiency
were not monitored because the project unit or the succeeding part-time director was
too busy to do so even when the data was available (number of untrained teachers,
numbers of dropouts and repeaters), too busy to carry out the necessary calculations
when data was available (pupil-teacher ratios, proportion of untrained teachers, rates of
dropout and repetition) or could not do so because the data was not collected
(participation rates across provinces, by sex). Under these circumstances there was no
capacity to monitor the efficiency of the project in terms of pupil dropouts, repeaters,
average class size, pupil-teacher ratio, the use of multigrade teaching or biennial intakes.

7.1.3.5 Problems in the Allocation and Use of Resources

a)

Teachers

i)

Untrained teachers

In 1982, 24.4 per cent of the teaching force was untrained, but by 1988 38.5 per cent were
totally untrained and a further 10.7 per cent were part trained; of this 38.5 per cent, the
lowest percentage occurred in the capital Honiara (10%) and the highest (48.4%)
Occurred in the province where pressure on school places was most acute. Moreover, of
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those untrained half were 24 years or younger in 1987 and were therefore relatively
inexperienced as well (Statistical Bulletins Nos.13/89, Table 12 and 6/88, Table 15). The
number and proportion of the teaching force which was untrained had increased during
the life of the project; this was not directly caused by the project, but was a consequence
of the rapid expansion of education.

An important reason for the high proportion of untrained and inexperienced teachers
was the drive by local communities to provide more schools, and the inability of
Solomon Islands College of Higher Education (SICHE) to provide the necessary number
of trained teachers. Throughout the 1980s, SICHE was graduating about half the
number of teachers needed annually (World Bank, 1990e:S).

Another reason for the increase in untrained and inexperienced teachers was the
initiative of local communities. In their drive to provide education for their children,
local communities would find the land and erect the buildings for the school (which is
their responsibility), locate people (usually those with Form 3 level education) whom
they would employ to teach, and then request that these people be paid as teachers.
Faced with this "package deal" the Provincial Authorities would usually agree to the
employment of these untrained teachers. Untrained teachers occurred largely because
land and buildings could relatively easily be produced by most communities, and the
untrained teachers appeared at the end of the process.s (See Coyne, 1989:30, for
statistics of such employment). This phenomenon of uncontrolled development of
primary schools is examined further in Section 6.4.6 (i) of this chapter.

It is not argued that the existence of, or the size of, an untrained teaching force is a

special feature of small states or of Solomon Islands. What is argued is that the Bank
failed to take into account sufficiently the special circumstances of the small state in
planning for the decrease of untrained teachers: a Teachers College which functioned
independently of the Ministry of Education even though the small system of education
administration seemed capable of bringing the College under control, and the scattered
dispersion of the population in a small state making the delivery and control of

5 The syst:m. described also lends itself to a form of coercion from the 10ca1level, which provides the
land and .butldmgs: unless the provi~cial authority agrees to provide a salary for the teachers found by the
commuruty, they may threaten to Withdraw the land for the school which they have already created.
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education a major problem for administrators and managers. The Bank had failed to
take into account the possible relative independence of an institution in a small state.

ii)

Teacher Numbers

The target of an annual intake of 400 teacher trainees was never attained because the
Ministry of Education was never certain how many teachers it actually needed, and the
Solomon Islands Teachers' College, not being part of the Ministry of Education until
1986, was able to adjust its intake to suit its own purposes until then. This lack of
planning capacity within the Ministry, combined with its inability to direct the
institution which produced its teachers, meant that the teacher graduate numbers
actually fell during the project (World Bank, 199Oe:5). As will be discussed in the next
chapter, a similar problem occurred in the Gambian project. The World Bank failed to
take into account the independence of a teacher training institution from the Ministry of
Education. In any case, it is doubtful if the number could have been attained; the pool
from which teacher entrants were drawn - middle schoolleavers - did not increase to
any significant extent during this period, so the number could only have been attained
either by drastically lowering entry standards or making teaching extremely attractive
by raising teaching salaries well above those available in other public and private
sectors. Both these approaches were impractical.· (See Currin, 1986:7-10 for detailed
discussion of teacher supply and demand).

iii)

Pupil-Teacher ratios

•

Multigrade teaching

The training of teachers in multigrade teaching, intended to make more effective use of
teachers by increasing the number of pupils each taught and demonstrated by an
increased pupil-teacher ratio, was not carried out as planned. Although 23 of the
planned 25 teachers graduated as multigrade trainers, they were not used in this
capacity, becoming instead curriculum advisors, head teachers, and administrators at
PrOVinCial and Central government level (Lodge, 1988:80). In a system where numbers
of those with formal training of any sort are scarce, it is not uncommon to find such
redeployment: either the system prefers to use its graduates in what it sees as more
important areas or areas of more urgent need, or the graduates often prefer to follow
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what seems a better career path; a similar phenomenon of high wastage has been noted
in the training of educational planners in neighbouring Papua New Guinea (Bray, 1984
a:10S-6).

Even if a system of multigrade teaching had been introduced, it is doubtful how
effective it would have been. The World Bank had recognised teacher opposition to
multigrade teaching in its Staff Appraisal Report, but had not proposed any measures to
overcome this opposition (World Bank, 1982:13). The Solomon Islands Teachers' Union
expected its members to be paid extra for taking expanded classes and there were no
funds allocated for this (Lodge, 1988:81). Multigrade teaching was, in any case, not
taught in the regular teaching training course at SICHE.

Moreover, the 40 per cent of

the teaching force which was untrained was even more reluctant to carry out this more
complex form of teaching.

•

Biennial intakes

In situations where the population cannot sustain regular and annual intakes of pupils
sufficient to provide class sizes of 30 or more, biennial intakes can be used. Under this
system, intakes into the first year of school occur every second year, effectively doubling
class size and reducing the number of classes. This seems a logical system in situations
where all those eligible can enter school, so a delay of a year in entry may not be of any
importance, but in Solomon Islands only 3 in every 4 nationally can enter school, and
deferring a child's entry can be interpreted as running the risk that the child may not be
able to enter after a year of deferment. There is an understandable parental lack of
support for this measure, and a consequent reluctance at Central or Provincial
Government level to introduce it. It was not formally adopted as policy during the
project, nor systematically introduced. Failure to do so, in a country with such
dispersed and small settlement patterns, was another reason for the low pupil-teacher
ratio during the project (Lodge, 1988:81).
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b)

Classrooms

•

Effect of an additional 300 classrooms

Although the project planned to construct 300 classrooms, it was never clear what effect
these would have on the capacity to expand or improve the provision of education. In
theory, each classroom would be able to accommodate up to 50 pupils, a theoretical
increase of 15,000 pupils. The allocation of classrooms was made on the basis of where
the Ministry of Education thought the need was greatest, but it defined this in terms of
where the need for replacement classrooms was greatest as well as where there was a
need for additional classrooms. As discussed earlier, the average life expectancy of a
classroom built of local materials is five years, so it was never clear whether the new
classrooms were replacing worn out classrooms or providing additional
accommodation. Since no stocktake was undertaken until the end of the project, it is
impossible to say to what extent these extra classrooms actually enabled enrolments to
increase (World Bank, 199Oe:14).

•

Physical Size

In order to use teachers more effectively by having them teach larger classes, the
classrooms need to be able to accommodate these extra pupils, but the typical locally
constructed classroom in Solomon Islands can hold no more than about 30 pupils. In
rural areas particularly, class size is limited by the local materials used to construct
classrooms. Made of bush materials - roofs of palm fronds and supporting timber from
thin local trees - the rooms are comparatively narrow (usually about 3.5 metres in
width), dark because of the overhanging eaves, and about 7 metres in length; anything
longer would be too far from the teacher and the blackboard in such darkness. Such
dimensions mean maximum classes of 30 pupils, more commonly 25. Another
limitation on size is the life expectancy of classrooms; such classrooms last about 5
years, so there is an ongoing need to replace them and it is easier to replace smaller
rooms than larger ones (for a summary of classroom numbers, condition and expected
life see Goodes and Mattiske, 1990, Tables 1 and 2).
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7.1.3.6 Small States and Small Loans

The Bank did not sufficiently take into account the unusual nature of the small state of
Solomon Islands. The amount of the loan was very small by Bank standards (USD5.0
million), the number of schools, pupils, teachers, and administrators small, and the
assumption seems to have been that small was easily manageable. It seems to have
been overlooked that the pool of teachers and administrators on which the project was
to draw for further training and management was small, that despite the small size of
the population, it was so Widely scattered that transport and communication was
difficult and expensive across and within the islands.
Supervisory missions from the Bank were sometimes a problem. Small states suffer
from limited air transport. Even when there are almost daily flights, it may not always
be possible to book a seat because of limited capacity on the smaller planes; in tum,
even daily flights do not always connect up with the next onward destination. In the
South Pacific, it is possible to spend days travelling in this way from one country to
another. Bank missions from Washington to Solomon Islands, for reasons of economy
and efficiency, always had to be fitted in with visits to projects in other countries in the
region; this was not always convenient for the Solomon Islands project, and one mission
was held while the Project Director was out of the country. The other countries in the
region with Bank loans were Fiji, Vanuatu, Papua New Guinea, and Indonesia. All
except Vanuatu were bigger in terms of population than Solomon Islands, with bigger
Bank funded project scale and finance. The feeling in the Project Unit in the latter days
of the project at least was that the project was too small in financial terms and too small
in terms of activities to merit the Bank's full attention and support. The Bank admitted
that its mission visits had initially been too infrequent, too short in duration, and
involved multiple country visits (World Bank, 199Oe:8,l1,13).

7.1.3.7 Other Factors

The combination of poor management by the Project Unit, insufficient staf(with
relevant professional experience in the Ministry of Education, responsibilities divided
between Central and Provincial Governments and between the Ministry of Education
and other Ministries, and inadequate mOnitoring and supervision by the World Bank,
led to three problems with the project: the uncontrolled expansion of enrolments, the
production of furniture for schools, the distribution of essential supplies to schools, and
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the vulnerability of Solomon Islands to external forces. These four problems were
compounded by a fifth, the doubtful nature of the education statistics.

a)

Unplanned and uncontrolled expansion of enrolments

The expansion of enrolments during the period of the project was neither planned nor
controlled by the Ministry of Education, and significant growth occurred because of
"Extension Schools", by which local communities determined their own growth
patterns. In Solomon Islands this term is used to describe schools which appear as
"extensions" to an existing school, created by local communities. As these communities
grow, or re-Iocate, or quarrel with other communities with whom they might share a
school, they tend to create these "extension" schools on new sites and find untrained
teachers for them, while regarding them as a natural growth or extension of the original
school. 6 It was mainly for this reason that the number of pupils not only kept
increasing, it was very difficult to know precisely at what rate or where or why the
increase was occurring. The nature of this uncontrolled expansion also exacerbated the
problem of improving the quality of education, because it was fed by using untrained
teachers and did not have an adequate supply of learning or teaching materials (World
Bank,199Oe:18-19). The phenomenon has been referred to earlier in the section of this
chapter dealing with Untrained Teachers. While it is not unique to small states, what
makes it a special problem in small states such as Solomon Islands (and The Gambia, to
be discussed in the next chapter) is the dispersed nature of the population; small states
can have very scattered and isolated communities, which do not necessarily
communicate well with each other or with government.

6 Two examples of extension schools visited by the present writer illustrate the range of extension
schools. In Auki, the capital of Malaita which is the most populous province in Solomon Islands, the main
primary school has an extension school which is just behind the grounds of the main school and comes
under the direct control of the main school's headmaster. Although termed an extension school, it is
managed and staffed as part of the main school, and is a five minute walk from the Provincial Education
Office. In Western Province, which is the second most populous province but with a Widely scattered
population, one extension school is one hour's canoe ride away from its "parent" school; at the time of the
writer's visit in 1988 it had an enrolment of 39 students in 6 grades, with a teaching staff of one
headmistress (a qualified teacher), and two young people neither of whom had any teaching training; one
had a Form 3 Certificate, the other a Form 5 Certificate. The school therefore had a pupi1:teacher ratio of
13:1, and two-thirds of its teachers were untrained. The school was never visited by the Provincial
Education authorities (it was too far away from the office and too expensive to visit).
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b)

Production of Furniture

The project met on-going problems with two types of furniture to be produced locally
for the project: desks and cupboards. In both cases, the Bank failed to comprehend the
true nature of limited resources and of divided responsibility in the small state of
Solomon Islands.

•

Desks

The original agreement had called for desks to be produced in one province, using local
timber and craftsmen, to accommodate the increased number of pupils brought about
because of the project. The original agreement was for the desks, chairs, benches, tables
and cupboards to be purchased, but the Bank was persuaded that the province could
produce the furniture. Money was therefore advanced to the province for this purpose,
but after three years there were 24 schools out of a total of 126 which did not have any
furniture. The provincial authorities were prepared to continue to make the furniture,
but their production schedule could not meet the deadline for disbursement of funds.
The funds could not be advanced because the provincial authorities would not agree to
restrict the finance to furniture, feeling that once they had the money it was theirs to
spend according to their own priorities. The Bank could not agree to advance the
finance in any case because the authorities also refused to follow the accounting
procedures required by the Bank and the Ministry of Finance and Economic Planning.
The Bank therefore had to agree to order a reduced quantity of furniture from
Singapore, noting that the reduction was caused by the 75 per cent increase in costs of
the furniture in the previous three years (Project Review Mission, June 1989, Attachment
1 Section C).

•

Cupboards

Under the original agreement, the Bank had insisted that each primary school would
have a wooden cupboard in which to store the curriculum supplies produced and
provided by the projed. The Bank argued further that the production of the cupboards
would benefit local industry and cause more of the project finances to be spent incountry. However, the Bank did not verify that Solomon Islands could actually produce
the wooden cupboards; it simply assumed that a country that was a major exporter of
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timber would be able to supply wooden cupboards. It was eventually informed that the
amount of processed timber needed was not available in the country, since Solomon
Islands did not process most of the timber it harvested. Moreover, even if it had been
available in the quantities needed, local industry did not have the capability to produce
the quantity of cupboards, nor to the standardised quality, that was necessary.
Nevertheless, no official liked to tell the Bank this, and Government Supply Office went
ahead and produced a prototype model after many months. At this point the expatriate
officer in charge of GSO went on leave, then caught malaria, and was away for a total of
three months. During his absence the prototype disappeared. It had taken over a year
to produce one prototype at this stage, so the Project Coordinating Committee agreed to
abandon any further attempts to produce a cupboard.

The Bank then had to agree to import 525 steel cupboards from New Zealand in
knocked down form to Honiara at a total cost of US$321,326. The cupboards were
eventually distributed to each provincial regional office after negotiations with the only
reliable shipping owner in the country with the capacity to deliver. IPU then faced the
problem of running training courses for each Provincial Regional Office in assembling
the cupboards - rivets, riveting tools, screws and screw drivers. From then, the
distribution of cupboards to each school was left to each regional office. How many
finally arrived and under what circumstances was never ascertained by a weary IPU,
which felt that all the effort was not worthwhile simply to preserve curriculum materials
for an extra 2-3 years. Nevertheless, it was Bank policy to do so (Minutes of the Project
Coordinating Committee and Project Review Mission Reports, 1987-1990).

c)

Distribution and transport of essential supplies to schools

The distribution of the materials produced, bought or given under the project was
delayed for several years, while they were stored in a warehouse. Under the structure
of the Ministry of Education it was nobody's responsibility to phYSically distribute the
materials, and the project did not provide finance for their distribution. It was not until
the warehouse in which the goods were stored was about to be taken over by another
Ministry which was threatening to destroy the goods, that sufficient pressure was
brought to bear to arrange their distribution. At this point the problems of transport
and travel in Solomon Islands, previously largely ignored by the Bank, became
apparent. The Bank should have been aware of the problems earlier; in 1985 the
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Director of Solomon Islands College of Higher Education (SICHE), a man accustomed to
travelling in his own canoe from Guadalcanal to his own island of Santa Isabel across
open sea, spoke of the difficulties of travel in this way:

In terms of the physical size of the country, the problem that educational
planners and administrators face is certainly not the "smallness" of Solomon
Islands but rather more daunting is the apparent "bigness" and complexity of
the land ... Solomon Islands consists of seven big islands and thousands of
smaller ones. All the big islands consist of rugged volcanic mountains rising
straight from the sea clad with thick equatorial rain forests and cut into ravines
by fast flowing rivers which often produce floods with very little warning. In
many places ... there are perpendicular cliffs carrying out a continuous battle
against the never-ceasing battering surge of the open sea. Transport and
communication therefore become major problems in developing an effective
education system not only in between islands but also within single islands
(Habu, 1985:3).

In an effort to overcome the impasse of sorting and moving the materials from the
warehouse, arranging transport, and overseeing the delivery of the materials to the
provinces, it was agreed between the Bank, AI DAB, and the Ministry of Education and
Human Resources Development (MEHRD) that the materials would be distributed in
conjunction with the distribution of materials for the Secondary Education Project
(Section 5.3). AIDAB then enlisted the assistance of the Australian Executive Service
Overseas Program (AESOP), which prOvided three volunteers to work for a total of ten
manweeks to sort and prepare the materials in storage, organise a conference of
Provincial Education Officers to explain the distribution and ensure their co-operation,
then accompany them on ships all around the Solomons to their destinations Provincial centres or schools. At that point the responsibility of the project ceased.
When the supplies were delivered to the provincial centres, there was no further check
on where or when they were delivered to schools.
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d)

Vulnerability of Small States

•

Cyclone Namu

Solomon Islands is vulnerable to the forces of nature7, especially cyclones and
earthquakes. In 1986, the island of Guadalcanal, on which the capital Honiara is
situated, was hit by Cyclone Namu. The cyclone devastated everything in its path, but
fortunately the path stopped short by 10 kilometres from Honiara. Nevertheless, it
created havoc on the island and wrecked or destroyed many primary schools. The
World Bank classroom building program had its own problems as discussed earlier;
now the cyclone had created an extra need for more classrooms, and urgently. The need
was met by a project funded and managed by Australian Rotary Clubs. The response
was quick, the actual work was done by the villagers under the supervision of the
Rotarians, and a total of 100 classrooms was built. There was no contingency plan in the
original World Bank design or agreement for such a supplementary project.

•

Fall in value of Solomon Islands Dollar

DUring the period of the project, the Solomon Islands Dollar (SOl) was progressively
falling in value. At the beginning of the project in January 1982 the exchange rate
against the US$ was SI$0.87; by the close of the project in December 1989 it was about
51$2.70 (World Bank Staff Appraisal Report, January 1992). That is, the Solomon Islands
dollar was worth less than one-third of its original value over a period of 8 years. This
meant that everything that had to be paid in Solomon Islands dollars was considerably
more expensive, which effected the purchase of school furniture, including steel
cupboards, as noted earlier. In this small state with its small education budget, this had
a noticeable effect on what could be purchased. Moreover, the small range of goods the
economy produced meant that the only alternative to the original plan to manufacture
furniture was to import costly furniture.

7 Larger states are of course also adversely affected by such forces of nature, but they have more resources
to draw on and so are comparatively less affected. When a hurricane hits Florida it is much less adversely
affected than smaller neighbouring states in theCaribbean because it is part of the much larger economy of
the USA.
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•

Dependency on a limited range of goods and services for export

Solomon Islands is very limited in what it produces and provides for export. Timber
and tourism are its main commodities.

e)

Doubtful nature of the education statistics

The doubtful nature of education statistics, especially in developing countries, has
already been noted in Chapter 2, Section 2.3.3. For reasons of economy and because of
limited expertise, statistics for all government departments were centralised and two
technical assistants were provided by the British government. The education statistics
used by the Ministry of Education were therefore not gathered by that Ministry but by
the Ministry of Finance, which gathered data also for other Ministries such as
Agriculture and Health. This meant that sometimes statistical data was late in being
collected or analysed because the Ministry of Finance had other priorities; in 1989 no
statistics for education were collected, partly because of priorities during an election
year. Since the Ministry of Finance's responsibility was to collect the data, not analyse
it, it was more concerned with the reliability of the data than its validity. In practice,
this meant that the annual statistics tended to follow a similar pattern of progression
without anyone in Finance or Education questioning the validity of the data - the extent
to which the data represented what it claimed to represent. The doubtful nature of the
data was evident when, in 1988, the Ministry of Finance made a special effort to check
that all primary schools were responding to its annual census, and the number of pupils
recorded was 52,979, an increase of 25 per cent (Table 7.2). However, this figure might
also not be reliable; the facilities survey of primary schools conducted in 1989 estimated
the number of pupils as 40,942 (Goodes and Mattiske, 1989:4, Table 11).

With basic data being of a doubtful nature, it can be seen that attempts to plan and
control the expansion of enrolments at the national or even the provincial level would
have had only a limited effect at best. Any reported variations year to year could have
been explained in terms of survey errors. Since growth was also apparently occurring
in extension schools, whose numbers and location were not always known, the doubtful
nature of the data was further increased. Similarly, with the additional classrooms and
the delivery of supplies to schools, it would have been very difficult to state confidently
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what effect the supply of these measures had on schools, given the inadequate data
concerning schools.

7.1.4

SUMMARY

Throughout the period of the Education Project the number of pupils, teachers and
schools kept increasing, but the indicators of effiCiency, equity, and quality showed
either no change or decline. The project design was not followed completely because a
proper Project Management Unit was not established, there was too much faith and
dependency on Technical Assistance by the World Bank and by the Ministry of
Education, there was a failure to appreciate the division of administration
responsibilities at Central and Provincial level, a lack of adequate capacity in
administration at these levels, and inadequate monitoring supervision by the Bank for
more than half of the first part of the project. In addition, the project design was shown
not to have fully appreciated the special circumstances of small states in the areas of
physical resources (processed wood, local manufacturing capacity, transport capacity
from national to provincial to village levels), the relative autonomy of institutions,
difficulties of introducing unpopular measures such as multigrade teaching and biennial
teaching in small and personalised bureaucracies, and the need for making contingency
allowances for the vulnerability of small states.

7.1.5

CONCLUSIONS

The basic research questions addressed by this study are:

A.

Are there any special circumstances of small states which merit special
consideration in determining the allocation of Overseas Development
Assistance by donors?

This section has shown that the small state of Solomon Islands deserves special
Consideration because of its particular vulnerability to forces of nature and to
international economics. Its small economy and limited human resources - especially
limited in expertise - are what makes it so vulnerable.
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B.

Do small states experience any special difficulties in negotiating World Bank
funding for Education Sector Aid Projects and - if successful in negotiating
such funding - in managing these aid projects under conditions laid down by
the World Bank?

The foregoing analysis of the Primary Education Project has shown that in this case the
Bank was sympathetic to the allocation of a loan of $5.0 million to a small state which
was newly independent and which had developed a National Education Plan through
wide public consultation. Moreover, the project fitted in with the Bank's priorities of
providing basic education for all children.

The analysis also showed that the project suffered from a lack of understanding by the
World Bank of the management problems of the Ministry of Education, relating to the
political structure of the national and provincial governments, the paucity of technical
skills especially in bookkeeping and accounting, and the general poor level of
management. All these deficiencies were due in large measure to the small size of the
financial and human resources available, including the limited expertise of the human
resources.

It is now time to consider the particular research questions:

1.

Eligibility for, and allocation of, loans

a)

What are the criteria JOT eligibility for IDA funded loans? Do these criteria effect small
states in any special way?

The main criterion for IDA loans in the period that Solompn Islands was negotiating
with the Bank was that a country have a per capita annual income of less than $730; in
1980 Solomon Islands' per capita income was $460 (World Bank, 1982b:23; Ibid, 1982a)·
The other criteria were a country's limited creditworthiness and its economic
performance. Solomon Islands was able to satisfy the Bank that it met these criteria.
The criteria do not seem to have adversely affected the loan application of Solomon
Islands.
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b)

What are the standard procedures in determining whether to allocate a loan? Do these
procedures effect small states in any special way?

The determination of whether to allocate a loan takes place in the first stages of the
project cycle: Identification, Preparation, Appraisal, and Negotiations. In this project,
Identification took place by a mission from the Bank in May 1980. Preparation was
undertaken by the Government of Solomon Islands with Bank assistance from August
1980 to March 1981, and Appraisal in April 1981 followed by a Staff Appraisal Report in
January 1982; the loan was approved in March 1982 (World Bank, 1982a:2; Ibid, 199Oe:i).
The period of two years from identification to approval compares favourably with the
Bank's own estimate at this time of an average of 2.9 years spent on these stages of the
project cycle (World Bank, 1982b:31). Solomon Islands could not be said to have been
disadvantaged by the Bank's procedures in determining whether to allocate a loan, in
terms of the time taken to secure a loan.

~

~anageDlentofloans

a)

What are the arrangements laid down by IDA for the management of a loan? Do these
arrangements effect small states in any special way?

The Bank hands responsibility for management and implementation of the loan to the
borrower; its own responsibilities are to provide monitoring and supervision. In the
case of the Primary Education Project, these arrangements proved inadequate. Actual
borrower management and implementation was not under the direct control of the
Ministry of Education but under contract expatriate Technical Assistance in the first half
of the project. The initial reason for this was that there were no experienced and
qUalified national officers to act as director of the project. This was partly because it was
the first education sector aid project for the recently independent country, and partly
because this small state had very few officers with any relevant expertise in its first few
years of independence. In the next two years the project was under the part time
management of a Solomon Islands senior public servant who had no training,
qUalifications or experience in project management or the technical skills required by the
project. The Borrower proved unable to manage the project satisfactorily according to
the Original agreement for the first six years of the project.
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The Bank's own monitoring and supervision arrangements were based on its own
perception that, in the first four years of the project money was being expended
according to the agreed implementation schedule and it took on trust the reports of the
(expatriate) project director. The members of the visiting missions were inclined to visit
at times convenient to their commitments in other countries. Bank missions in the first
few years of the project were undertaken by an architect andj or an economist, reflecting
the Bank's own emphasis on the physical and financial aspects of the project; not until
the latter stages was an education specialist appointed to carry out regular Bank
missions. In its final report, the Bank concluded that it should have been more Vigilant
in its own monitoring and supervision.

For this project, the arrangements laid down by the Bank for the management of the
loan proved inadequate under the circumstances prevailing in Solomon Islands until
almost six years after the start up of the project.

b)

Do small states have any special circumstances likely to influence their management and
implementation of education sector aid projects funded by the World Bank?

If so, what

are these special circumstances?

From the analysis presented, Solomon Islands had special circumstances which
influenced its capacity to manage the Primary Education Project. These related to
insufficient staff in the Ministry of Education with necessary management and technical
skills, too great faith in and reliance on expatriate Technical Assistance, comparative
lack of physical resources, problems of adequate transport and of travel, the
comparative isolation of Solomon Islands and great distance from the Bank's head office
in Washington and from any regional office (there are none in the South Pacific), leading
to rather short and infrequent monitOring visits from the Bank, the Bank's emphasis on
the financial and physical aspects of the project at the expense of human resource
management, the Bank's relative ignorance of particular features of Solomon Islands
(such as the effect of the Provincial Government Structure), and its vulnerability to
external forces such as Cyclone Namu which wrecked many schools and forced a
reorientation of priorities in classroom construction.
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3

Evaluation

What are the criteria by which the World Bank judges the degree of success of management of an
Education Sector Aid Project? Do these criteria effect small states in any special way?

The Bank acts as a Bank in judging the degree of success of the management of an
Education Sector Aid Project. In the Solomon Islands Primary Education Project, the
Bank initially judged the project was successful because of the speed with which the
funds of the project were being disbursed, the project reports being produced regularly
and on time, and the financial accounts being regular, according to the Bank's required
format, and balanced.

It was only after the expatriate director left, a new (Solomon Islands) director was

appointed, and most of the foregoing ceased for almost two years, that the Bank began
to be concerned about the management of the project. Only at this stage of concern did
the Bank begin to be even more concerned about the pace and nature of implementation
of the project.

The criteria do effect small states in that it is often difficult to meet agreed schedules,
according to agreed strategies, and within budget, because of the special circumstances
of these states mentioned earlier. Under these conditions, any progress can be
Significant, but under the Bank's criteria insufficient allowance is made for the fact that
progress is being made because of the nature of its reporting schedule, especially
because of its emphasis on financial reporting.
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PARTB

7.2

SECONDARY EDUCATION PROJECT 8

7.2.1

Demand for the project

The genesis of the project lay in the Primary Education Project, whose principal aim
was to expand the provision of primary education and to increase access to provincial
secondary schools. Success in the Primary project inevitably led to increased pressure to
provide more places in Secondary Schools.

In 1984 it was calculated that if the number

of places in Form 1 did not increase, the transition rate from Grade 6 to Form 1 would
halve by 1990, as shown in Table 7.4.

TABLE 7.4
Projected transition rate from standard 6 to form 1: 1984-1990
Year

Standard 6
Enrolments

Form 1
Places

Transition
Rate (per cent)

1984

3,619

1,520

42.0

1985

4,173

1,520

36.4

1986

4,320

1,520

35.2

1987

4,578

1,520

33.2

1988

5,829

1,520

26.1

1989

6,570

1,520

23.1

1990

7,929

1,520

19.2

Source: METCA: Secondary school project brief Draft 3, March 1984:21.

8 This section is based upon first hand participation in the project as adviser to the Director and Staff of
the Imple~entation and Planning Unit (IPU). As such, complete copies were kept of the minutes of the
staff m~hngs of t~e IPU and of the committees concerned with the management and implementation of
the project. The nunutes record the meetings of the following:

Implementation and Planning Unit
Project Coordination Committee
MEHRD/SICHE Coordinating Committee
Education Planning Committee

Weekly meetings
Meetings each 6 weeks
Monthly meetings
Monthly meetings
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These standard 6 pupils were not evenly distributed throughout the country, and this
produced discrepancies between the proportion of 12 year olds who were in Standard 6
in anyone province, and the proportion who were able to enter Form 1. Table 7.5

shows these discrepancies. It is most noticeable that the provinces with the largest
populations (Western, Guada1canal, Malaita) were the ones with the lowest transition
rates from primary to secondary schooL

TABLE 7.5
Transition rate in 1983, standard 6 - form 1, by province
Standard 6
Province

Estimated
cohort of
12 Year
oIds

Western

Form 1

Pupils

Percent
of cohort

Pupils
from
Std6

Percent
of 12 Year
old
cohort

Percent
of Std 6
pupils

1,457

1,136

78

284

20

25

Isabel

355

220

62

164

46

75

Central

477

258

54

136

29

53

Guadalcanal

1,090

497

46

204

19

41

Malaita

1,989

862

43

304

15

35

Makira

489

248

51

118

24

48

Temotu

379

205

54

124

33

61

Honiara

398

319

80

184

46

58

TOTAL

6,634

3,745

57

1,518

23

41

Source: METCA. Secondary school project brief. Draft 3. March 1984:30.

By 1984 it was clear that a special effort was needed to increase the number of places in
secondary schools to cater for the rapidly growing population in primary schools, and
to remove the inequalities of prOvision in secondary schools between the provinces,
especially in the largest and most disadvantaged provinces. Accordingly, the Director
of the Primary Education Project prepared a Secondary School Project Brief which set
out four key objectives for a Secondary Education Project increase the number of places
in Provincial Secondary Schools, ensure an equitable distribution of places in these

schools among the provinces, improve the quality of instruction in the schools, and
improve the testing procedures for selecting pupils to enter secondary schools. This
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brief was the basis for discussions with the World Bank which led to the 1986 agreement
to finance a Secondary School Project (METCA, 1984:3; World Bank, 1994h:1-2).

7.2.2

Negotiations and agreements with the Bank

The Secondary School Project Brief prepared within the Ministry of Education had
proposed the construction of 8 new secondary schools and additions to eXisting schools.
The construction cost alone was estimated at 51$16,340,000; additions to this would have
included staff training, construction of school resource centres, acquisition of textbooks
and materials, and the provision of technical assistance at an additional cost of
51$4,290,000 (METCA, 1984:5 - At this time the Solomon Island Dollar was worth about
US$0.70).

The project was first discussed by the Ministry of Education and the World Bank during
an identification mission in May 1983. Since the Primary Education Project appeared to
be progressing well, both the government and the Bank considered a follow-up project

desirable (World Bank, 1994h:2). Following negotiations over the next two years, the
construction of 3 new secondary schools was agreed. Otherwise much of the original
project brief remained, and the final cost was US$10m. Of this, the World Bank agreed
to loan US$4.3m, the Australian International Development Assistance Bureau (AIDAB)
donated US$5m, and the Solomon Islands Government contributed US$O.7m. (World
Bank, 1986e:8,44; Ibid, 1994h:2-3).

It is clear that as a result of its negotiations with the World Bank, Solomon Islands

obtained much of what it had wanted. Whether it should have secured the construction
of the extra 5 schools is debatable. While the construction of the 3 schools proved a
major task for the project, by the time the schools were oper.ating at their planned
capacity of a total for the 3 schools of 1,200 pupils the original problem of providing
sufficient places for Grade 6 pupils to transit to Form 1 had returned.
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The following is the substance of the agreement with the World Bank:

•

Provide more school places

The Bank agreed that there was an urgent need to provide more places in Provincial
Secondary Schools, and that there was an accompanying need to remove the inequalities
in provision in Provincial Secondary places among the provinces. It agreed to finance

the provision of a new Provincial Secondary School in each of the three most
disadvantaged provinces: Western, Guadalcanal, and Malaita.

•

Improve the Quality of Education in Secondary Schools

A second aim of the project was to improve the quality of education in secondary
schools. National average achievement was low, especially in English, mathematics,
and Science. This was shown up on the international scene: students selected for
overseas scholarships often needed remedial preparation for their higher education, end
even then too often failed their courses or transferred out from Science and related
courses to General Arts courses (World Bank, 1986:5). Three principal reasons were
advanced for the poor quality of this education: i) inadequately trained teachers with a
high turnover rate; ii) a weak institutional base for curriculum development and a lack
of appropriate instruction materials; and iii) inappropriate testing instruments and
student selection procedures (World Bank, 1986:5).

•

Improve the Quality of Educational Management

Along with expanding the provision of education and improving its quality was the aim
of improving the quality of educational management. In relation to Primary and
Provincial Secondary Schools, there was confusion over the powers shared amongst the
Ministry of Education and Human Resources Development, the Ministry of Home
Affairs and Provincial Government, the Provincial Governments, and the Local
Councils; this was most noticeable in financial matters relating to budget planning and
disbursement of funds. It was felt that inadequacies in this financial area were leading
to the deterioration of physical facilities, equipment and teaching materials in schools;
these poor conditions in tum were contributing to the high turnover of teachers. There
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was also a lack of qualified and experienced staff at central and provincial level,
especially in planning and administration (World Bank, 1986:7).

7.2.3

Design of the Project

Essentially the project aimed to assist the Government to improve access to, and the
quality of, secondary education and strengthen educational management. To achieve
these aims the World Bank agreed to co-finance9 a project which would undertake the
following activities from mid 1986, to be completed by 31 December 1991:

7.2.3.1 Improvement of educational opportunity through:

•

expansion of lower secondary school enrollment by constructing, furnishing and
equipping three new lower secondary schools to provide about 1,220 student
places in three disadvantaged provinces;

•

development of a preservice diploma training program to train about 35 lower
secondary teachers annually in addition to limited preservice training overseas
for lower secondary teachers; and

•

carrying out a feasibility study for the proper development of SICHE (Solomon
Islands College of Higher Education).

7.2.3.2 Improvement of educational quality through the provision of:

•

equipment and teaching materials, including textbooks, to all Form 1 to 3 classes;

•

in-service upgrading for about 60 lower secondary teachers;

•

staff training and consultants for the Curriculum Development Centre, along
with staff housing; and

•

new staff, staff training and consultants for the MET's (Ministry of Education
and Training) Guidance and Selection Unit (GSU).

9 The Finandal Plan prOvided for a project of US$11.6 million, of which the Solomon Islands would
provide $1.6m and the World Bank and AlD~B would each provide $S.Om (World Bank Staff Appraisal 1
Report 1986, pAS). The need for, and the basiC components of, the project arose from the Secondary Schoo
Project Brief developed by the Ministry of Education (March 1984)i the agreed design of the project was the
Bank's responsibility, particularly the management component.
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7.2.3.3 Improvement of educational management through the provision of:

•

new staff and staff training for establishing an Implementation and Planning
Unit (lPU) in the MET and for the Provincial Education Offices; and

•

consultants for preparation of studies on teacher utilisation and incentives and
the financing of education with an emphasis on secondary education, and a
sector investment plan. (World Bank, 1986e:8-9; Ibid, 1994h:2)

Figure 7.2 shows the planned Implementation Schedule of the project.

7.2.4

Achievements of the Project Objectives

As with the Primary Education Project, the Secondary Education Project appeared to

fulfil most of its objectives, within schedule and within budget, as the follOWing
summary of its objectives, activities and outcomes shows.

7.2.4.1 Improvement of educational opportunity through:

•

expansion of lower secondary school enrollment by constructing, furnishing and
equipping three new lower secondary schools to provide about 1,220 student
places in three disadvantaged provinces.

The three schools were built in the three most disadvantaged provinces, with a total
capacity for about 1,200 students. Only one school was seriously behind in
construction; because of problems with land acquisition its construction was 18 months
behind schedule (World Bank, 1994h:7,18).

•

development of a preservice diploma training program to train about 35 lower
secondary teachers annually in addition to limited preservice training overseas
for lower secondary teachers.

Calendar Year
Fiscal Year (IDA)
Expansion of Junior Secondary Schools:
Site selection and acquisition
Construction of three new schools

~

1985

1986
1986

Procurement of furniture, equipment,
textbooks and materials
Pre-service Teacher Training:
Construction: classrooms, boarding,
staff housing
Procurement: furniture & equipment
Specialists
Fellowships
Provision of Equi~ment, Textbooks & Materials:
Curriculum Development
Site selection and acquisition
Construction: staff hOUSing
Construction: office space
Procurement of furniture & equipment
Fellowships & attachment program
Sp_ecialists
GSU:
Procurement of eqUipment
Specialists & fellowships
In-service Teacher Training:
I Fellowships
Specialists
IIPU:
; Procurement of equipment
Fellowships
Provincial Education Officers Fellowships:
Studies:

1988

1987
1987

1988

1989
1989

1990
1990

1991

1992

1991

1992

1993

I

i

I

I

1

-

i
!--

T

Nel!otiations
Board

Completion Date

Closinl! Date

(World Bank, 19861':39)

Figure 7.2
Solomon Islands Secondary Education Project Implementation Schedule
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A three year preservice diploma training program to train about 35 secondary teachers
in each year commenced at Solomon Islands College of Higher Education in January

1988. The teachers were trained to teach those subjects most needed in schools: English,
Mathematics, Commerce, Domestic Science, and Industrial Arts. The first graduates
entered the schools in 1991 (World Bank, 199411:7,18).

•

carrying out a feasibility study for SICHE (Solomon Islands College of Higher
Education).

The study was carried out at the very beginning of the project, by a team of experts from
Australia (Hancock et aI, 1987). The study identified sectoral education and training
needs, reviewed the progress and plans of each of the schools of the College, and
developed an action plan for the college for the 1988-90 triennium. The college proved
to be a major beneficiary of the Secondary Education Project, with planning and
development work proceeding with the assistance of AIDAB (and the present writer as
AIDAB adViser) throughout the project10 (World Bank, 1994h:7).

7.2.4.2 Improvement of educational quality through the provision of:

•

equipment and teaching materials, including textbooks, to all Form 1 to 111
classes.

All secondary schools received complete equipment and teaching materials, including
textbooks, for all Forms (World Bank, 1994h:7,18).

•

in-service upgrading for about 60 lower secondary teachers.

The project called for the upgrading in qualifications of about 60 lower secondary school
teachers who had completed Form 3 secondary education and had at least five years

10 The present writer was regularly engaged with the project consulting architect in developing a
Physical Master Plan for the college: Gazzard Sheldon (1989) Solomon Islands College of Higher EdllCJltion:
Droelopment Options. Report to the Australian International Development Assistance Bureau, by Hank
Den-Ouden.
AIDAB also commissioned a further major review of the college: Hind, I and Rawlinson, R (1989)
Planning and Acndemic Strengthening for the Solomon Islands College of Higher EdllCiltion: 1990-1994. Centre for
Pacific Development and Training. As late as 1994 work was still proceeding on development plans for
SICHE, funded by the World Bank.
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experience of teaching in provincial secondary schools. Such teachers come under the
control of the Provincial Education Authorities. The authorities were advised of the
scheme, and that the teachers would need to be paid their regular salary while
undertaking full time study at SICHE, but they made no such allowance. The untrained
teachers were therefore unable to take up any places in SICHE reserved for them. The
Provincial Education Authorities are independent of the Ministry of Education, and so
no pressure could be brought to bear on them: the Secondary Education Project had no
pressure to apply either. Instead, in-service training courses were developed and
delivered, partly as correspondence modules and partly through annual
courses/ conferences covering nearly all subject fields. About 300 teachers benefited in
this way. In addition, 61 people were sent overseas on fellowships (World Bank,
1994h:7,18-19; see also minutes of meetings of MEHRD/SICHE coordinating committee
for 26 February 1988 and 13 April 1988).

•

staff training and consultants for the Curriculum Development Centre, along
with staff housing.

Staff training and consultancies were provided for the Curriculum Development Centre,
and six additional houses were provided on SICHE campus for the Solomon Islands
curriculum staff (World Bank, 1994h:7,19).

•

new staff, staff training and consultants for the MET's (Ministry of Education
and Training) Guidance and Selection Unit (GSU).

Staff training and consultancies were prOVided for the Guidance and Selection Unit
(GSU), and new staff were prOVided (World Bank, 1994h:7,20).

7.2.4.3 Improvement of educational management through .the provision of:

•

new staff and staff training for establishing an Implementation and Planning
Unit (IPU) in the MET and for the Provincial Education Offices·, and

New staff and staff training were provided for as described. For the IPU, all but one
staff member learned on the job", and then received appropriate training at a later time
U

in the project. Details are discussed later (World Bank, 1994h:7,19).

229

•

consultants for preparation of studies on teacher utilisation and incentives and
the financing of education with an emphasis on secondary education, and a
sector investment plan.

All such studies were carried out - Currin, 1987; Gannicott and McGavin, 1987; MEHRD
and IPU, 1988 (World Bank, 1994h:7,19-20).

7.2.5

Limitations of achievements: the effects of small scale on project objectives

While the main objectives of the secondary education project therefore were achieved,
the achievement was limited or modified because of circumstances peculiar to or
magnified by those of small states, of which Solomon Islands is a good example. As
with the Primary Education Project, the Secondary Education Project could have
performed better and with less disruption within the Ministry of Education and
elsewhere if the special needs and circumstances of small states had been recognised
and taken into account in the design and execution of the project. Amongst the chief of
these special circumstances in relation to the achievement of planned project objectives
were the following.

7.2.5.1 Improvement of educational opportunity

•

Expansion of lower secondary school enrolment

One of the three schools to be constructed under the project was seriously behind
schedule because of the difficulty of locating and securing a suitable plot of land for the
school. However, most land is custom or tribal land, which is held by a tribe. Each time
a plot of land was identified, public notice had to be given of intention to buy or lease,
which continually caused rival tribes to claim the land. As the judgment of claims
would have taken too long and the satisfactory settlement of claims even longer, the
search continued for suitable land not subject to tribal dispute. This took almost three
years before land was acquired and building could commence. The Bank had insisted
that the Government acquire all sites for the schools within five months of the signing of
the financial agreement (World Bank, 1986:14). The assumption seems to have been that
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this small state somehow could carry out these tasks simply and quickly.ll The project
therefore encountered considerable difficulty in finding suitable land because of
commonly known complex land ownership laws. This was not recognised in the Project
design (World Bank, 1994h:iv).

•

Feasibility study of SICHE

The study was technically sound, but suffered from not having a Solomon Islands
Official on its professional team. None was available from the extremely small pool of
qualified officers to assist in the study. The result was that when the study came to be
reviewed and evaluated by the College Council, no one was familiar with the report's
contents, philosophical underpinnings, or recommendations. The eventual result was a
call for a further consultancy to review the implications of the report. This was duly
provided.

It must also be pointed out that although the College was small in size (about 600
students), it had complex problems requiring expensive solutions. It had outgrown its
original campuses on the outskirts of the capital, Honiara, and needed to be relocated on
one large campus. This would have cost AUD 50.0 million in 1988, according to the
estimate of the College's Deputy Director.

The study is an example of how complex and demanding small states can be. It was
supposed to identify ways forward for the College, but proved to be the first stage of an
on-going and lengthy process in the development of the College. The study identified
many and complex problems that were vital to solve, but which were clearly beyond the
human and financial resources of Solomon Islands to even partially solve on its own.

11 With the Primary Education Project, the Bank had Similarly assumed that land could be quickly and
easily acquired. Referring to the acquision of sites for primary schools, the Bank stated ryv orId Bank,
1982:23): "Typically, most of the land is communally owned by a clan, so site acquisition should not be a
problem for an interested community".
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7.2.5.2 Improvement of educational quality

•

Provision of equipment and teaching materials

Apart from the three schools constructed under the project, the other twenty secondary
schools were provided with equipment and teaching materials. This proved a complex
and time consuming task, for a variety of reasons relating to the special circumstances of
the small state of Solomon Islands.

•

There was no special Facilities Section within the small Ministry of Education,
responsible for maintaining and equipping schools. This meant that all
planning, identification, procuring, and delivery had to be done by IPU and
special task forces of education officers. Inevitably, this caused considerable
delays.

•

Considerable training of officers had to occur before anything could be done,
and this involved bringing in consultants as well as sending the officers
overseas, because Solomon Islands had no special training resources. For
example, the Principal Implementation Officer of IPU had to be trained in the
use of computers, and specifically in the use of a spreadsheet, in order to list,
procure, and arrange delivery of, the equipment and materials. In addition, he
and the Procurement Officer had to undergo some overseas training and
experience in order to learn to manage the complexities of ordering and
delivering the supplies.

•

There was considerable reliance on the services of Provincial Education Officers.
They had to notify schools of the arrival of the supplies, and arrange for their
delivery from the provincial education office in most cases to the school, by
means of road or canoe. They were responsible only for Primary, not Secondary
schools, so the work entailed was not just a considerable addition to their
normal work, but an imposition of duties well beyond their normal
responsibilities. Having very few staff, they did not welcome this imposition.

•

The schools were scattered throughout numerous islands, and in locations
varying in isolation. The most accessible school was one kilometre from the
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project office, several others were accessible by main road from the project
office, but most of the rest were accessible only by ship, from where the supplies
had to be unloaded on to a wharf. From there they would be transported to be
stored at the provincial education office or loaded on to canoes to be taken to the
school. The point is that the population of Solomon Islands may be small, but
its division into islands, with basic transport systems of small units, made the
supply of equipment and supplies a major task. This also was not taken into
account sufficiently in the design of the project.

•

Identification of appropriate equipment and materials. The project relied on
committees of subject teachers to advise it on what was most needed: what was
in short supply, what did not exist in schools. The teachers demanded payment
for services even though the service was in school time; they demanded
provision of transport to the venue of the meeting. Because there were so few
qualified and experienced teachers, and because the project had to rely on
teachers close to the project office (communication to and from outlying and
scattered schools in other provinces was too difficult), the project could in effect
be "held to ransom" by the demands of a comparatively few teachers.
Negotiations with them inevitably slowed down the project. Small size
therefore did not enhance decision making, but contributed to its being delayed.

•

In-service upgrading for about 60 lower secondary teachers

As discussed earlier, in-service upgrading did not occur as originally planned because
the Provincial Education Authorities did not make salary allowances for the teachers to
attend the SICHE full time course, and for relief teachers to be employed to replace them
during the course. Despite the small size of the bureaucracy, its complexity and
independence of components made coordination difficult. In this case, it proved
impossible for the central government as represented by the Ministry of Education, to
have the Provincial Education Authorities cooperate in this aspect of the project.
Instead, a new form of in-service training and upgrading was devised, as outlined
earlier in this chapter (World Bank, 1994h:7).
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•

New staff, staff training, and consultants for G5U

This part of the project underwent modifications as time progressed. The staff of the
GSU did not agree with the need for changes to Primary Six Selection tests, for example,
so no work was done in this area. This was an interesting example of the power of a
small and technical staff in a small state getting its own way, because no one else had
the technical skills to challenge them.

Training for several staff did not proceed, mainly because they could not be replaced
while they underwent two or three years study abroad to gain a first or higher degree,
with no guarantee that they would return to the job for which they had received such
training. A problem arose in the context of a small state: the head of the unit did not
have a first degree, and could only gain a degree in general subjects which had no
relevance to the need for technical training in such a specialised unit. The World Bank
would not therefore agree to financing the officer's degree course for three years; in
addition, he would have been able to retire within three years of his return from his
study. So he did not undergo training, and because of the small and personal nature of
the public service and of the Ministry of Education, no one else could be sent in his
place.

7.2.5.3 Improvement of educational management

•

New staff and staff training for IPU and Provincial Education Officers

Staff were provided for the IPU by appropriating staff from other divisions of the
Ministry of Education, or other Ministries. The Director had been a Deputy School
Principal, the PrinCipal Planning Officer carne from the MiniStry of Finance and
Economic Planning. Staff training included study tours of the neighbouring state of
Papua New Guinea for one month for the Director and Principal Education Officer
(Procurement), and an additional month in Australia for these officers and the
Procurement Officer. No special training for Provincial Education officers could be
arranged, because no province ever identified an officer having special responsibilities
for the project.
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•

Consultants for preparation of studies

The Teacher Utilisation and Incentives study (Currin, 1986) provided a certain amount
of useful information and highlighted some difficulties in satisfying staffing needs in
secondary schools. However, the study was conducted during the time schools were
closed and many education administrators were away on leave (December-January). Its
conclusions were generally sound, but very little could be done in a small state to
overcome the problems it identified because at the time of its presentation there were no
staff to take on the extra responsibilities to evaluate its recommendations and take
appropriate action. Four years later such staff were available, and the study was
updated and supplemented by a further study on staffing needs of secondary schools
(Coyne, 1990).

The Financing of Education Study (Gannicott and McGavin, 1986) proved to be a sound
piece of economic analysis, which highlighted the financial aspects of secondary
education, but which was conducted with little consultation with senior figures in
educational administration. The result was that the report was presented in such a
technical manner that Solomon Islands officials had great difficulty in interpreting iti
when they did, they found it contained recommendations that were politically
unacceptable. For example, the report argued for increasing school fees to provide more
financial support for schools just as the government was moving towards abolishing all
fees!

The report therefore did not address the following problems of small states in general
and Solomon Islands in particular:

•

In a small state, it is vital that the consultant work with the people who will be
responsible for carrying out any reforms the consultant might recommend.
These people will need all the technical skills and professional prestige arising
from such collaboration because they will be personally and widely identified
with the reforms in a small state.

•

Reports must not be too technical. In a small bureaucracy, people do not have
the time to read reports, they often lack the inclination to read them because it is
extra work to read and the reports will lead to extra work in evaluation and
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implementation; moreover, few if any administrators are sufficiently trained to
read technical reports. In particular, small states may not have technical staff or
units to deal with the technicalities of such reports.

The Sector Investment Plan became the Education Plan. This was initially conducted by
the Adviser to the IPU and the Principal Planning Officer (an expatriate). When the
latter resigned, she was replaced by an officer who had no experience of planning and a
marked reluctance to learn. The plan was produced with the cooperation of many
Solomon Islands educators, but its implementation was hindered by the lack of training
and experience of the Principal Planning Officer. In a small bureaucracy he could not be
replaced. The problem increased when his brother became the new Head of the
Ministry of Education. This type of situation is more likely to occur in a small state.

7.2.6

Management of the Project: The Effects of Small Scale

Small states are often said to lack sufficient management skills. One reason for this lack
may be the paucity of models from beyond the state. While Solomon Islands was said
by the Bank to lack these skills, the co-financiers of the Secondary Education Project
Loan did not begin with a good demonstration of management skills and techniques:
management of this project began with a public disagreement between the World Bank
and AI DAB. The Bank arrived one week before AIDAB and conducted its own review.
AIDAB then arrived, refused to accept the report of this review, and insisted on
conducting its own review. Not until a year later, with a change of head of both the
AIDAB and the World Bank review missions, did both donors come together and work
amicably. Until then, Solomon Island officers of the Project Management Unit were
very uneasy about the nature of review missions. Those who had witnessed the dispute
at first hand felt that it would not have occurred so publicly if the donors had had more
faith in the technical ability of a few Solomon Islands officers to manage their own
affairs more capably.

Management of the project was also adversely effected by developments outside
education. About one year after the start up of the project, there was a dispute between
the Solomon Islands owners of an island and the (Australian) expatriate leaseholders
Who had developed it for tourism. The tourist complex was burned down in suspicious
circumstances and death threats were made against officials of the Australian High
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Commission; the building was just 100 metres from the Project Office. The Solomon
Islands Prime Minister fell just short of supporting the anti-Australian agitation, and the
question of Australian aid appeared threatened for a time. As the project was half
financed by Australian aid, and the adviser was Australian, the project spent an
uncomfortable year until the election of a new government in Solomon Islands cleared
the air. The small size of the capital city, the small number of people involved in the
original dispute,12 the personalised nature of politics and foreign relations, all impacted
adversely on the management of the project. Moreover, the tourist industry was very
adversely effected and this in tum effected the country's economy. The whole country,
and the project, were affected by a dispute over a lease for an island which could at
most provide for 70 tourists.

7.2.6.1 Bank role and missions

The Bank appears to have had a somewhat optimistic view of the capacity of the
Ministry of Education and of the IPU to manage the project, based on its pre-1988 view
that the Primary Education Project was effectively managed. It appointed an architect
as its original Task Manager who, while very experienced and capable, inevitably
tended to give more emphasis to the physical aspects of the project rather than the
human resource development, planning and managerial aspects. In addition, the
architect was heavily committed to other projects in other countries. Not until 1988 was
a general educator, experienced in planning, appointed as Task Manager - the
appointment probably spurred by the adverse findings of the Commission of Inquiry
into the Primary Education Project. From that time on, the frequency of Bank mission
visits increased. The Bank did come to realise that the number of visits during the first
three years of the project was insufficient (one per year). It also did eventually respond
to IPU comments that these annual visits were too short and "casual", and that the same
staff should preferably be on these visits, for effective review of the project (World Bank,
1994h:9, 15-16,31). In all of this, IPU felt that the Bank was giving too little attention to
what was by Bank standards a small size and straightforward project in a small state.

12 The leader of the land dispute was a close friend of one of the officers of the Project Unit, and used to
visit the office from time to time. The adviser to the Prime Minister was also a squash partner of the
project adviser, who in tum used to play squash with the Australian High Commissioner.
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7.2.6.2 World Bank research: the dominance of research findings

It has already been noted that research generated by the Bank can dominate policy. The

Bank is a major actor in the research field, and it has such influential researchers that its
research is usually regarded as completely authoritative. However, it has also been
noted that the research is not always as valid as it might seem. The Secondary
Education Project could have been affected by such research conducted by the Bank.
Research commissioned by the project produced a report recommending the imposition
of fees in primary schools and an increase in fees in secondary schools (Gannicott and
McGavin, 1987:56). The report, in both its methodology and its conclusions, relied
heavily on research carried out by the Bank in Malawi, which found in favour of
increased fees as a means of increasing enrolments by generating more recurrent funds
for the provision of education (Thobani, 1993:32-34; Tan et aI, 1984:49-56). However,
Gannicott and McGavin were apparently unaware of research conducted by the Malawi
Ministry of Education and Culture, which found severe adverse effects after fees were
increased in primary schools. The research reported that while the fee increase in
primary schools had not had a marked impact on total enrolments, there had been an
adverse effect on enrolments in Standard 1, among girls, in areas of traditionally low
participation rates and in those which rely on the cash economy (Malawi Ministry of
Education and Culture, 1984:17). In other words, the very sectors that were to have
been encouraged to increase enrolments were the worst effected by fee increases. If
Solomon Islands had followed the policy recommended by Gannicott and McGavin, it
might have found itself in a less favourable situation in terms of equity (regional,
gender); yet this was the policy recommended based on one piece of questionable
research by the World Bank. As it happened, the recommendation to adopt fees for
primary schools and increase them for secondary schools was rejected because it was
against governrnent policy.

7.2.6.3 Management capacity of the Ministry of Education

The original project brief prepared within the Ministry of Education had recognised the
limited capacity of the Ministry to manage the project; it had proposed that many of the
project activities be contracted out from the Ministry and from Solomon Islands
"because the Government does not have the capacity to plan and implement a project of
this magnitude" (METCA,1984:64-65). This aspect of the briefing proposal was rejected
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by the Ministry. The Bank's own review of the project proposal does look in detail at
the management capacity at central and provincial level, and does propose scholarships
and new staffing procedures. It does not recognise how difficult reforms are in small
states with limited human resources, and tends to regard the problem as one to be dealt
with by the MiniStry and Government.

Even when the Bank's proposals were implemented, in the provision of scholarships for
professional training, they sometimes exacerbated the very problems they were
supposed to alleviate. Detachment to gain overseas experience in Papua New Guinea or
Australia meant that while the officer was away there was no one to cover his or her
work adequately; the Bank design assumes a reservoir of officers to cover absences.
Even when working on the job, there was only one person to learn from consistently:
the adviser.

As will be shown, this failure to appreciate the actual management capacity within
education at national and provincial levels, was a weakness of the secondary project.
Management was overworked, which led to significant delays in implementation at
times. Even more surprising is that each review of management capacity had drawn
attention to this limited management capacity. The findings of the Fuller and Reilly
report (1976) were noted at the beginning of this chapter, and a case study of the
Ministry of Education in 1988 was quite revealing, especially as it was prepared by the
Under Secretary of the Ministry (Ramo, 1991).13

Ramo notes at the provincial level, that the provinces are short of staff, particularly
suitably qualified staff, and so the system operates inefficiently. There are sometimes
disagreements between the national and provincial governments over policies and
priorities. Officers are commonly seconded from the Ministry to the provinces, which
creates divided loyalties (Ramo, 1991:267). All of these factors were to impact on the
secondary education project at the provincial level.

At the Ministry level, Ramo notes the small size of divisions and the shortage of staff
and especially qualified staff. For two years of the project, the position of Chief
Education Officer, Secondary Division - the administrative position most immediately
13 This author introduced the Under Secretary to the Commonwealth Secretariat project on the
Management of Education in small states, and assisted him in the preparation of the case study.
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concerned with the Secondary Education Project - was filled by successive Peace Corps
volunteers. The Ministry was unable to find a "suitable" officer to appoint. When it did
select an officer, the vacancy was not advertised and the officer's appointment was
simply announced. The manner of the appointment, and the quality of the candidate,
was not well received by other senior officers and a special circular was issued asking
them to accept the appointment and co-operate with the appointee (memorandum of 20
January 1989). Within six months the appointee had left for overseas study for two
years and the previous Peace Corps officer who had in the meantime acted as Deputy
CEO Secondary Division took over the position again. The whole incident illustrated
the shortage of suitable officers for senior positions, the personalised notice of
appointments, and the inability of the Ministry to attract and retain the services of
qualified officers over a period of time. A similar problem of retention of good officers
was encountered by the Secondary Teacher Training component of the project. The
officer appointed as coordinator of the training program, a diploma program within the
Solomon Islands College of Higher Education (SICHE), was appointed as Director of
SICHE half way through the three year program (Phillips and Owen, 1994:85).

Ramo also notes that few officers have been appointed to their pOSitions with
appropriate qualifications or experience. The usual practice is to learn" on the job" and
to acquire training while in their post. He considers that many positions have too many
responsibilities. This leads to overwork, and it also allows officers to choose to do what
they like or are best at doing, and neglect or ignore other areas. Meetings take up so
much time that sometimes officers do not have the time to implement things. On the
other hand, officers are also able to serve on outside bodies because of their positions,
and sometimes these outside bodies can take up so much time that the officers neglect
their official duties. Finally, he notes that in recruitment and appointment to the
Ministry, favouritism and personal matters can playa part. Thus appointment can be
made more on matters of personal connections, length of service or seniority, rather
than on tangible indicators of performance (Ramo, 1991:270, 272-273).

Other writers have also noted how, especially at senior officer levels, an officer is called
upon to carry out a multiplicity of tasks which crowd the working day and can lead to
work not being done efficiently or on time (Farrugia and Attard, 1989, especially
Chapter 2; Bray, 1991:50-56; Bray and Packer, 1993:82-86). Sometimes senior officers
volunteer for extra duties because these are very pleasant and remunerative. An
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amusing and enlightening fictional account of a "typical" day in the office of a senior
administrator in a small state is presented by Weeks in "Survival is the name of the
game" (Weeks, 1989). On a more serious level, this multiplicity of tasks can lead to
Significant time away &om the principal task. For example, the Under Secretary was
also a Solomon Islands representative on the Governing Council of the University of the
South Pacific in Fiji; as the council met every three months, he could be away for up to
one week at a time or a total of four weeks a year on this task. On one occasion, he
found himself on one round trip visiting Fiji, Vanuatu, New Caledonia, Japan and China
in a number of roles; because of this schedule he found himself unable to visit Australia
where he had committed himself to give a key address at an educational conference.
One of the three Permanent Secretaries of the Ministry of Education was also Solomon
Islands Ambassador to the European Commission (as it then was termed), and so was
away for weeks at a time.

Another result of small scale in a bureaucracy which has not been remarked on the
literature to date, but which occurred in Solomon Islands throughout the project, is the
difficulty to promote the most senior staff because of the very limited number of
positions. Even with a change of government, and a desire to have new people in place
as Permanent Secretaries at the top of each Ministry to implement its own policies, the
government found it almost impossible to introduce new faces: there was very limited
talent to promote, and there was scarcely anywhere to promote current Permanent
Secretaries. The solution was to move the Permanent Secretaries around to other
Ministries. Consequently, the Project had three different Permanent Secretaries in its
first three years of operation; it also had three different Ministers of Education because
of elections and cabinet reshuffles. The effect of this on the IPU was to have to explain
and justify the objectives, management and implementation of the project to each
Minister and Permanent Secretary, and periodically to prepare project reports for the
Minister for presentation to his cabinet colleagues. In tum, Ministers and Permanent
Secretaries all had different management styles and intervened at various times to a
varying extent with the management of the project by IPU. This in tum made the
officers of the unit apprehensive as they had to regularly justify their project at the
highest levels.

In a small and personalised bureaucracy, many officers have access to information
through informal channels and this can assist in officers and members of the public
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demanding to have direct access to officials. It can also lead to a blurring of roles, as
officers intervene in matters in which they have an interest rather than a responsibility.
During one study undertaken by the project, a senior officer of the Ministry of
Education was discovered to be corresponding with an overseas agency which was
interested in the study being undertaken. He was not authorised to be conducting this
correspondence, and in fact it was outside his area of competence. The agency in
question was asked to direct all its inquiries through the proper channels in future, and
the officer soon after left the Ministry to enter politics - only to reappear two years later
as Minister of Education! The whole episode emphasised the extremely personal nature
of the public service, and the rapid administrative and political changes possible in
small states.

Throughout his three years as adviser, the writer observed carefully how culture
influences the functioning of the Ministry of Education, and the small Public Service of
Solomon Islands. He noted the role of status when acquired outside the public service,
the delicacy of personal relationships, the way culture tends to punish individuals for
mistakes made rather than provide rewards for good results, and the way public
servants are often held personally responsible for their official and depersonalised
decisions (Coyne, 1992:73-83). The importance of these factors derives from the small
size of the public service in the small state of Solomon Islands. They were particularly
crucial in the work of the Implementation and Planning Unit (IPU): in its relationships
with other units of the Ministry of Education, with other Ministries and external bodies,
and with the work of the Director and the Adviser of IPU in particular.

7.2.6.4 The implementation and planning unit (IPU)

•

Staff of the Unit

As is frequently the case in education projects funded by the World Bank, a special unit
was established within the Ministry of Education to manage the project. It was staffed
completely by Solomon Islands public servants, with the assistance of an adviser
provided by the Australian International Development Assistance Bureau (AIDAB),
who took up duties within nine months of the unit being established and remained
there for the next three years. The unit was named the Implementation and Planning
Unit (IPU), and consisted of six full time officers: Director, Principal Planning Officer,
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Principal Education Officer (Implementation), Procurement Officer, Accounts Officer,
and a Typist/Word Processing Operator.

All staff were specially appointed to the unit, but only the Procurement Officer had had
previous experience in project management, having worked on and been trained during
the Primary Education Project. For much of the project therefore, staff were learning on
the job, and none of the Solomon Islands Officers had formal management or
professional qualifications related to his or her job. The original Principal Planning
Officer was an expatriate with formal qualifications and experience in physical
planning, but she resigned after 12 months and was replaced by a Solomon Islands
Officer who had no planning experience but was the brother of the Permanent Secretary
of the Ministry of Education. The Principal Implementation Officer had come from the
Teaching Service Commission, and the Director had been a deputy Headmaster of a
secondary school for one year. The Procurement Officer had learned procurement in the
primary education project. The Accounts Officer had no financial qualifications and so
was given a part time course at SICHE to study accounting. He resigned after one week
because the course was too difficult and he found the combination of work and study
too demanding; his superior officer also thought he could not do his normal work
properly if he were studying, so he supported his resignation from the study. The
typist had to be trained in word processing, then left for three months to have a baby;
when she returned, she left again shortly after because her husband had been
transferred to another province. Training of word process operators had to start over
again. Details are given to show how scarce "suitable" people can be in small states.
However, at least most of the staff remained at post, unlike the situation reported for a
similar Work Bank funded education project reported for the small state of Trinidad and
Tobago (London, 1993:272).

The position of Director was particularly difficult to fill on C\ permanent basis. The
original incumbent had helped prepare the original project submission to the World
Bank, but several months after the IPU was established he was promoted on an acting
basis; this meant no one was appointed as Director of the IPU to replace him until he left
for postgraduate study overseas, 12 months after IPU had been established. The
position was then filled on an acting basis by the Principal Implementation Officer,14 but

14 The project also had its four wheel drive vehicle returned when the Director left. He had kept it for his
own professional and personal use. This retention of equipment occurs also in projects in larger countries,
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the Public Service Board delayed confirmation of the appointment for two years. This
had the inevitable effect on the acting director of not his not making, or delaying,
decisions which might be in any way controversial. One notable example of this was his
reluctance to decide on diesel generators or solar energy power for school electricity
supply. World Bank, AIDAB, and the consulting architect supported solar energy, but
the decision eventually went to diesel generators because this was known and noncontroversial. Ramo notes that failure by the Public Service Board to make
appointments speedily and impartially adversely effects the working of the public
service in Solomon Islands (Ramo, 1992:273). This was just such a case.

It was also noteworthy that the Director was mindful of the role of personal

relationships in the public service, and of its possible effects on his career. Two
examples are:

•

The Overseas Services Unit (OSU) was located next door to the IPU;
communication was as simple as a knock on the connecting wall to let the
officers of the OSU know when there was a telephone call for them. The officer
in charge of the Overseas Services Unit was given special treatment in her unit's
access to the IPU's office facilities (phone, fax, photocopier, computers). As the
Head of the Unit she administered the affairs of students overseas on
scholarships, and the Director was always mindful that he might well need her
approval and later support in gaining a postgraduate scholarship. She was also
the wife of the Chairman of the Public Service Board, and the Director needed his
support to be appointed permanently to the position of Director of the IPU.

•

The officer in charge of the Guidance and Selection Unit (GSU), which was a
component of the secondary education project, was a cousin of the director. As
mentioned earlier, there were departures from the original design of the project
in the Guidance and Selection Unit, made for sometimes personal reasons.
These were not challenged by the acting director, even though he knew they
were not favoured by the Bank or AIDAB. Kinship was too strong.

but it is especially inconvenient in small states, where public transport is often minimal at best, and
distances can be too far to walk (especially in the heat, tropical rain or dust). Before the return of the
vehicle, IPU officers might spend a whole afternoon just walking to and from another ministry about 2
kilometres away, for business that might take half an hour. Alternatively, business was sometimes
POstponed until some alternative transport might be made available.
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Finally, the acting director suffered from the fact that although his position was at the
third highest level in the Ministry of Education, he was young and unmarried; he
therefore had lesser status than some of his more junior, but older and married,
colleagues. This hampered him in the conduct of the business of the project, until he
was confirmed in his position by the Public Service Board two years after being
appointed in an acting capacity. Status derived from outside the public service plays a
significant role in determining how public servants actually function (Coyne, 1992:75).

The project therefore was adversely effected in its early days by the personal
circumstances of the director, and by the personal nature of the bureaucracy. These
difficulties have also been noted by Ramo in his study of the small bureaucracy of
Solomon Islands, and by the present writer in his study of the culture of the Solomon
Islands Public Service (Ramo, 1991:281-282; Coyne, 1992).

•

Work of the Unit

The Implementation and Planning Unit was visited at least once every six months by
one or more representatives from the Bank, and its work was the subject of reviews
produced each six months during the period under discussion (late 1987 until mid
1990). The Bank was largely complimentary in its evaluation of the unit's work, and
sympathetic and supportive towards its problems. Nevertheless, the unit's very success
created fresh problems ariSing from being in a small bureaucracy. Chief among these
problems were project overload, non cooperation, and the intrusion of politics.

•

Project Overload

The unit was established by November 1986, and with the arrival of the adviser in June
1987 it was fully staffed and functional. By the end of 1987 it had proved its initial
capacity to manage the Secondary Education Project, and was asked by the World Bank
to implement the final stages of the Primary Education Project - a task which continued
to engage it until the end of 1989. The original studies of the project were gradually
expanded to include a Radio Education Study, a School Leaver survey, and a School
Mapping and Location survey.
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Officers of the unit were also called upon to act in other areas of government where
their skills in planning and implementation could be utilised; they found themselves
sitting on committees with responsibility for national broadcasting, supervision of the
Research Act (which reviewed all foreign applications to enter Solomon Islands to
conduct research for any purpose), housing for public servants, etc. The development
of a data base on education brought increasing calls from visitors for information, most
noticeably request for assistance in a European Economic Community study on Human
Resource Development in Solomon Islands (World Bank Review Mission October 1988,
Attachment 1; World Bank, 1994h:5). The unit was responsible for the preparation of all
government papers to be presented at the International "Education for All" conference
in Jomtien in March 1990. Officers of the unit and the project adviser spent much of the
period in late 1989 and early 1990 preparing conference papers on behalf of the Solomon
Islands Ministry of Education. The project director spent over a week overseas in
preparation for the conference. The Ministry of Education in the small states of the
Maldives was similarly distracted from its regular work (Hassan, 1990:8).

Even the World Bank asked the Unit to carry out tasks beyond its agreed
responsibilities; the unit was asked to manage the Primary Education Project, which
took two years and involved the completion of procurement, building and
refurbishment of three hundred classrooms scattered throughout Solomon Islands
(World Bank, 1994h:5). Similar project "overload" is reported for the small state of
Trinidad and Tobago (London, 1993:273).

All this proved to be a drain on the activities of the unit, but was a tribute to the skills of
the unit. The staff of the IPU carried out their duties very successfully, but its very
success brought it problems in its dealings with the Bank. It was directed to do work for
other than Bank funded projects, and its staff were called upon indiVidually to do other
duties from time to time. The Bank sometimes queried its priorities and extra duties
(eg. World Bank Review Mission October 1988, Item 16; World Bank, 1994h:5).

•

Politics and Personalised Bureaucracy

The Unit faced difficulties at the political level, more common in a small state where the
personal element is so evident. Three examples are given because of their importance
and relevance, but there were many other smaller examples. They illustrate the
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difficulty of middle ranking officers and their expatriate adviser operating in a
personalised bureaucracy within a small and intimate society.

Land acquisition on Malaita

About 100 hectares of land was needed to build each secondary school, but for
various reasons the unit found it extremely difficult to acquire such an area
suitable for a school site. After 12 months of fruitless negotiations for various
sites, the unit went to the Malaita Provincial Assembly and addressed this body
in order to explain why there had been delays in commencing school
construction in the province and to seek the full support of the Assembly in
locating and securing a suitable site.

Two years later a site was finally found and leased, but the unit found itself
being accused of somehow having favoured certain land owners and of not
having fully informed the Assembly of details of the necessary land. The unit
had its own record of its report to the Assembly, but the Assembly had not kept
any records! The unit was in this case able to refute any criticism of its handling
of the land acquisition, as far as the Assembly was concerned.

At the same time that the Assembly was questioning the unit about the land, a
syndicate of Solomon Islands businessmen, landowners, and a parliamentarian
approached the Minister of Education with a proposition. They claimed to have
a suitable site for a secondary school, and offered to supply the land at no cost
to the government in return for the contract to build the school and access road,
all within a period of three months. The estimate of the consultant architect was
that the whole construction would take a minimum of 18 months. The Minister
was initially inclined to favour such a proposal, and in the meantime, the
syndicate was spreading the rumour that the officers of the unit were too young,
too inexperienced in business and construction, and too much under the
influence of expatriates (including the adviser), and that their advice to the
Minister was therefore untrustworthy. It was only after discussions with the
consulting architect, with AIDAB, and with the World Bank, that the Minister
was persuaded not only not to proceed with the syndicate's proposal, but that
the unit had operated properly and profeSSionally at all times.
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Tenders
Tendering for the construction of each of three schools, each of which was
estimated to cost about $1.0 million, attracted national and international interest.
Expressions of interest were received from contractors in Solomon Islands,
Australia, New Zealand, and South Korea. However, AIDAB was meeting the
cost of construction of the schools, and it has its own specific regulations for the
tendering process. One of these regulations is that the tenders must be publicly
opened by the evaluating authority. In the case of the schools, this authority
was the consulting architect, whose office was in Sydney. He could see no
reason to fly to Honiara to open envelopes whose contents would then have be
taken to Sydney for appraisal; AIDAB, which was paying for the construction
and associated expenses for the tender, supported this and insisted that the
tenders be opened in Sydney.

The unit had the task of explaining this to the Minister, who tried to insist that
questions of national prestige were at stake. He was persuaded that the
tendering process and ensuing construction would be seriously delayed if he
kept on insisting on this, and he finally agreed, but the officers of the unit were
viewed in an unfavourable light for some months afterwards for not having
persuaded the lending authorities to have the opening of the tenders in the
national capital of Honiara.

Local consultants
As part of the project, tenders were called for to supply a certain consultancy.
Officers of the unit notified all the consultants that they knew had the technical
expertise for the consultancy; no Solomon Islands consultants were contacted.
The wife of one Solomon Islands consultant then telephoned the office of the
unit and asked for information about the consultancy. She agreed that her
husband's consultancy firm did not have the in-house capability to supply the
required service, but asked that information be sent. It was sent, with a note
saying that it was being provided as requested "For Information". The
consultant objected to this form of address, and complained to the Minister of
Education who was a close friend. The Minister in turn criticised the unit for
not having invited the consultant to tender, and was with difficulty persuaded
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that the consultant could not have provided a satisfactory tender. The unit was
out of favour with the Minister, nevertheless, for over a month.

•

Non Cooperation

Reviews of the project regularly drew attention to the role and function of the unit: that
it was to act in a planning and coordinating capacity, advising and assisting other
authorities to carry out their tasks in the project. That is, the IPU managed the project,
others implemented it (eg. World Bank Review Mission June 1989, Attachment 1 Section
A). This was not clearly understood, even in the small bureaucracy of Solomon Islands.
The concentration of officers who were acquiring skills on the job and through overseas
experience, assisted by sophisticated equipment (computers, high speed photocopiers,
telephone/ facsimile machines), was easily noticeable in a small Ministry housed in one
small building. The unit had a comparatively large budget that allowed it to travel as
necessary, to acquire equipment as required, and was well housed in two air
conditioned offices. All this became a source of envy to other officers and units, and
carne to be used as an excuse for non-cooperation at times - an attitude that implied
"You have the money and equipment so you do the job". This led to slow downs in
implementation. The small size of the bureaucracy therefore made causes for envy
more visible, which in tum led to a degree of non-cooperation.

7.2.6.5 Technical Assistance: Roles and Functions of the Adviser

The success of strategies which employ expatriate advisors in line management

roles depends on the extent to which such advisors can function effectively in
the Borrower's cultural and administrative environment. (Middleton et aI,
1986:52)

In the cultural and administrative environment of the borrower of a World Bank loan,
an adviser plays a crucial role. The convention is that the person named Adviser has no
executive authority, either administrative or managerial; he or she is in pOSition simply
to provide advice as required. The reality is that in a small state and small bureaucracy,
where an adviser is appointed for his or her qualifications, relevant experience, and
capabilities, the adviser is looked to for advice, support, and management almost all the
time. As Leach points out, duty statements often refer to "advising", "participating",
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"training", and "assisting", but in fact often become "directing" and "performing"
(Leach, 1991:170). In small states, where staff are limited in numbers, training,
experience, qualifications, the adviser is usually called upon to be an executive.
However, surprisingly little has been written about expatriate Technical Assistance in
leadership or managerial roles, particularly a project manager role, despite the fact that
increasing numbers of expatriates are carrying out this role. It has been estimated that
in Africa, for example, 70% of expatriate manpower is engaged in middle level executive
positions; in the United Arab Emirates in 1982, 74% of the Executive Class (Grade 2) of
the Public Service consisted of non-nationals (Richardson, 1992:125; Leach, 1993:320).

In the IPU of the Solomon Islands Secondary Education Project, the adviser played a
variety of roles. Apart from carrying out his major role of advising the Director and
staff of the IPU, he was also called upon to be Acting Principal Planning Officer (the
local incumbent did not display any enthusiasm for the role), Secretary to the Project
Coordinating Committee and to the Education Planning Committee, and Special adviser
to the Permanent Secretary and the Under Secretary of the Ministry of Education.

Because of these various duties the adviser sometimes faced the problem of deciding
where his primary loyalties and priorities lay. In the project he was employed by
AIDAB and worked for the Government of Solomon Islands; this meant there were
times when he was called upon to advise and assist in areas which were of immediate
concern to the government of Solomon Islands but not to the project donors. He was
also regarded by the World Bank as having a major responsibility in keeping the project
to its objectives, according to its agreed schedules, on time and within budget. There
were times in which he needed to alert the Bank to difficulties in implementing the
project (eg, land acquisition, type of power generator needed for schools, problems with
financial reporting), but he had no authority to communicate with the Bank whose office
was in Washington. The small state of Solomon Islands had no World Bank local office
or representative to which the adviser could communicate informally. The fact that the
adviser was working in a small state therefore produced its own unique set of problems:
he was the only adviser and there was no regional Bank office.

In a small project unit, the relationship between the adviser and the project director is
delicate and crucial. Personal and professional relationships have to be based upon
mutual liking and respect; both parties must be able to work closely together during the
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day, then mix socially together outside the office. Ideally, they should have common
values and attitudes, share goals and objectives in life and work. Above all, they must
not conflict over "territory" in the project. It was fortunate for this project that the
Director and Adviser developed early a personal and professional rapport which lasted
through the three years of the latter's involvement with the project. Such a delicate
arrangement is not allowed for in a World Bank design for an IPUi it should be the
subject of special attention for small states. As Leach notes "Successful transfer (of
technology) is ... dependent on individuals relating effectively to, and sustaining positive
social interaction with people from another culture" (Leach, 1993:318).

In the small state of Solomon Islands, the adviser's task was complicated by having to
provide a managerial service, shoulder executive responsibilities at times, provide
technical advice, and maintain close professional and personal relationships with a
small staff all working in the one small office with no partitions. In addition, he was
engaged in ensuring the development and implementation of the projects through a
network of both Solomon Islanders and resident and visiting expatriate Technical
Assistance: education officers in administration, examinations, curriculum; provincial
education officers; officers in Ministries of Finance and Economic Planning, and
Transport, Works and Utilities; administrators and lecturers in SICHE; Technical
Assistance in School Broadcasting, Human Resource Development, and School and
Road Construction. AIDAB, which was providing his services, was uneasy with his
involvement in areas beyond the Secondary Education Project for which it was paying
almost half the cost. The World Bank queried what it termed a "proliferation of
committees and meetings" but came to recognise their importance to the furtherance of
the goals of the project (World Bank, 1994h:5). This illustrates that neither the breadth,
the complexity, nor the dependency of the project in relation to the roles and functions
of the adviser was taken into account sufficiently in the design of the project by the
Bank. Nevertheless, it should have been taken into account, because of its importance to
management and implementation of a project.

7.2.6.6 Project Committees

There were two main committees established to assist the management of the project:
the Project Coordinating Committee, which met every six weeks, and the Ministry of
Education/Solomon Islands College of Higher Education Committee, which met

251
monthly. There was overlapping membership from the Ministry and the College.
There were problems with attendance for a variety of reasons: sometimes the meetings
had to be scheduled close together and so members sometimes chose to attend only one
meeting; sometimes certain items appeared on both agendas so this was considered an
excuse not to attend one meeting. The committees benefitted from having such senior
officers as the Chief Architect of the Ministry of Public Works and the Director of
SICHE, but suffered because their other duties occasionally kept them from attending
committee meetings; in such a small bureaucracy they had no suitable deputies.

The committees were effective in largely achieving their objectives, and were of great
assistance to project management, but suffered from having to draw members from a
very small pool of officers. Inevitably, they felt overworked at times and were not
always able to give the time and attention to committee matters that was necessary.
Such a problem arises from the small pool of available officers in a small bureaucracy,
limited in numbers and restricted in experience and qualifications. The World Bank
recognised this problem at the conclusion of the project (World Bank, 1994h:5).

•

Project Coordinating Committee

A Project Coordinating Committee was established, to monitor project implementation
and to advise and assist in all matters relating to this implementation. Representatives
were appointed from the Ministries of Education, Finance, Economic Planning, and
Home (Provincial) Affairs, and from Solomon Islands College of Higher Education
(World Bank., 1986e:12). A representative of the Australian International Development
Assistance Bureau (AIDAB), which was co-financing the project, was also on the
cOmmittee, and a representative from the Ministry of Transport, Works and Utilities
was appointed early in the project, because of the importance of the works component
of the project. The committee originally agreed to meet every four weeks, but actually
met every six weeks (Project Coordinating Committee, Briefing Paper. 10 March 1989).

The committee played a vital role in advising and assisting the project, especially in the
civil works areas of site acquisition and school construction, and in ensuring that the
Ministries of Finance and Economic Planning were kept informed of project
developments. However, attendance at meetings of the committee was sometimes
sporadic: members were sometimes sick, on leave, travelling, or unable to attend
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because of the priority of other business; attendance was usually about 60 per cent of
members. In a small bureaucracy, it proved almost impossible to find replacement
members. With the committee meeting every six weeks, one absence of a member
meant the member could be "out of touch" with the project for three months.
Sometimes it proved impossible to have a quorum, or enough members, or the
appropriate members for the particular matters listed for discussion, and meetings
could not be held for a further two, four, or six weeks. Ramo has noted this problem
with the small Ministry of Solomon Islands; it needs to be taken into account in World
Bank designs for small states (Ramo, 1991:272).

•

Ministry of Education and Solomon Islands College of Higher Education
Coordinating Committee (MEHRD/SICHE)

Membership of this committee consisted of senior representatives from Solomon Islands
College of Higher Education (SICHE) and from the Ministry of Education (MEHRD),
including senior staff of the Implementation and Planning Unit.

The committee's objectives were mainly to coordinate the SICHE Master Plan and the
Ministry's Education Plan, to relate the Ministry's needs for teachers to SICHE's output
of teachers, and to develop a closer relationship between the Ministry's Curriculum
Development Centre and SICHE's teacher trainers (MEHRD/SICHE Committee
Minutes of 18 February 1987). The committee met every six weeks, and was very
successful in implementing the initial infrastructure of the project: housing for lecturers,
dormitories for students, scholarships, and planning for the first years of student
intakes into teacher training.

Once the "start up" phase of this component of the project was successfully completed,
the committee appeared almost eager to use its expert and senior membership to
expand its agenda. It began to devote much of its time to the SICHE Master Plan, to
coordinating external assistance to secondary schools, and to administering the
Research Act which governed the entry of foreigners into Solomon Islands to conduct
research of any kind. All this was good for education in terms of plannin& cooperation
and implementation, but increasingly became a burden on the staff of IPU. What began
as valuable assistance to the project became within two years a distractor to the project,
in which the experience and technical skills of the IPU were called upon to work well
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beyond the scope of the project (see for example the minutes of 30 May 1989 for the
scope of the Committee's activities).

7.2.6.7 Management at Provincial Government Level

A major aim of the project was to provide one provincial secondary school in each of
three provinces. Management therefore looked to the Provincial Education Officers to
cooperate in the planning of this and to playa major role in implementing the project at
the provincial level. This was to present ongoing problems to the IPU.

Although problems were anticipated by the World Bank, its project design shows only
superficial awareness of the real nature of management problems at provincial
government level. Commentators before 1986, when the project was designed by the
Bank, had drawn attention to lack of skilled personnel at provincial level, at lack of
adequate finance and irregularities in funding, at confusion over responsibilities and
powers between central and provincial government level (Premdas, 1982; Larmour,
1985). Bhindi, investigating the management of education at central and provincial level
in Solomon Islands before and during the time of the project deSign, claims his
informants said politicians, educators, and the community were all confused over the
division of such responsibilities (Bhindi, 1987:98). He noted the lack of funding to
enable educational administrators to tour their prOvinces, and that the quality of
management varied widely from one province to another. He was told of one training
scheme under which some education officers had been sent overseas to train as project
managers, but returned to find that no project management posts had been provided for
them and they had to return to their old positions. He was also told of confusion
between the central and provincial governments over who was responsible for the
organisation, implementation and evaluation of a curriculum course in one province
(Bhindi,1987:102,105,107,l16).

The confusion and conflict over responsibilities of the Ministry of Education at central
level, and Provincial Governments and Ministries at provincial level, have been detailed
by the present writer (Coyne, 1989). They were recognised by the Bank in its design
{World Bank, 1986, April and May:7, 9-11}, but the Bank did not fully appreciate their
effects. This failure to appreciate them fully was to have a Significant impact on
management and implementation of the project at the central and provincial level. The
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design did try to anticipate difficulties at the provincial level, but it put too much faith in
the Ministry's proposal to alleviate the problem by identifying suitable officers to attend
to the project at provincial level; this did not happen. Other problems not anticipated,
which arise in the context of a small state with limited resources, were difficulties of
communication and of transport. Communication from Honiara to the provinces was
by radio telephone, which was not always reliable. Transport in the provinces is
dependent upon the very limited number of four wheel drive vehicles available from the
Provincial Government; at times the project had great difficulty in securing a vehicle for
its visits to the provinces. The personalised nature of bureaucracy is even more evident
at the provincial level; in his study of the decentralisation of education and the role of
provincial education officers in Solomon Islands, Bhindi notes how the prOVincial
bureaucracy is dependent upon "the support of local politicians, the quality of
leadership of provincial education secretaries, and the personality and competence of
proVincial education officers" (Bhindi, 1987:120).

All these factors hindered the timely implementation of the project, and were related to
the limited resources of a small state.

While most of the project was therefore managed on schedule and within budget, the
project suffered from matters peculiar to, most common to, or exacerbated by the
circumstances of, small states.

Well before the Primary Education Project was even being negotiated, the management
problems of the Solomon Islands Public Service had been the subject of a report,
especially as they related to the small size of the bureaucracy. The design of the
Primary Education Project showed little awareness of these problems, and the project
continued unaware of them, even though several other reports were produced during
the early days of the project.

The Secondary Education Project benefited to some extent from the lessons of the
primary project, but the initial project design still failed to take full account of the small
size of the bureaucracy.
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7.2.8

CONCLUSIONS

The Research Questions

A

Are there any special circumstances of Small States which merit special
consideration in determining the allocation of Overseas Development
Assistance (ODA) by donors?

In the case of the Secondary Education Project, the vulnerability of the small state of
Solomon Islands was shown in the case of the tourist industry.

B

Do small states experience any special difficulties in negotiating World Bank
funding for Education Sector Aid Projects and - if successful in negotiating
such funding - in managing these aid projects under conditions laid down by
the World Bank?

The Bank was very sympathetic to the loan application because of what it considered
was the very good performance of the government in executing the Primary Education
Project (World Bank, 1986e:8).

In terms of the Secondary Education Project, the Solomon Islands Government obtained
most of what it had originally asked for except that its plan to construct 8 new schools
was reduced to 3 new schools.

The analysis has showed that the project suffered from many of the features previously
identified as common to small states: insufficient technical personnel, a highly
personalised style of management in the public service, project overload, nonCooperation of implementing agencies because of jealousies and rivalries, technical
assistance being more involved in directing the project at the expense of adVising and
training, problems with transport and communications, and with the division of
responsibilities between national and provincial governments.
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1.

Eligibility for, and Allocation of, Loans

a)

ltVhat are the criteria for eligibility for IDA funded loans? Do these criteria

effect small states in any special way?

The criteria for eligibility for IDA funded loans were identified in Section 6.1.5 of this
chapter. At the time of the negotiation for the Secondary Education Project in 1985,
Solomon Islands annual per capita income was US$510 (World Bank Atlas 1987). The
country was eligible for an IDA loan. The Bank also spoke well of the country's
performance in implementing the Primary Education Project; since this was mentioned
in the Bank's Staff Appraisal Report of the Secondary Education Project, this must have
been influential.

b)

lNhat are the standard procedures in determining whether to allocate a loan?
Do these procedures effect small states in any special way?

The standard procedures were also identified in Section 6.1.5 of this chapter. The
Secondary Education Project does not appear to have been disadvantaged in any special
way.

2.

Management of Loans

a)

VVhat are the arrangements laid down by IDAfor the management of a loan?

Do these arrangements effect small states in any special way?

The arrangements laid down by IDA for the management of a loan were also identified
in Section 6.1.5 of this chapter. For the Secondary Education Project, the Bank was
especially vigilant in its supervision and monitoring, visiting the project at least every
six months and doing its best to cooperate with and support the IPU. The Bank
appreciated the dependence of the project on the small unit, and the special
circumstances in which it was working. The advice, support and encouragement of the
Bank under these circumstances was of great assistance to all officers of the IPU
throughout the project.
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b)

Do Small States have any special circumstances likely to influence their

management and implementation of education sector aid projects funded by the
World Bank?

If so, what are these special circumstances?

The analysis of the Secondary Education Project found the following matters affecting
the management and implementation of the project, arising from the special
circumstances of the small state of Solomon Islands:
•

Changes almost every year at the level of Minister and Permanent Secretary,
with consequent changes in administrative and management style at these
levels. This adversely affected the working style and output of the IPU, and
made the officers apprehensive of the project and of their own careers.

•

Senior officers regularly having to undertake extra duties, and consequently
being out of the country in the conduct of some of these duties for regular or
lengthy periods.

•

A small and personalised bureaucracy, making placement of officers in new
positions, replacement of officers, and provision of overseas training, dependent
on personal relations.

•

The limited number of senior officers to evaluate and implement reports and
few, if any, officers at any level with sufficient technical training to appreciate
technical reports.

•

The adviser being called upon to implement and manage rather than advise and
train, and to carry out duties beyond the project.

•

The management of the project too often having to implement key aspects of the
project, rather than concentrating on coordination of the project's elements and
managing its resources.

•

Committees sometimes haVing limited executive authority and members
sometimes being more concerned with other responsibilities.

•

Insufficient officers to deputise sometimes for members of the Project
Coordinating Committee.

•

Limited human, financial and physical resources at the provincial level, and no
officers with specific responsibilities for provincial secondary schools.
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3.

Evaluation

What are the criteria by which the World Bank judges the degree of success of
management of an Education Sector Aid Project? Do these criteria effect small states in
any special way?

The criteria were identified in Section 6.1.5 of this chapter. The Bank judges the degree
of success of a project by the speed with which the funds of a project are being
disbursed, the project reports being produced regularly and on time, and the financial
accounts being regular, according to the Bank's required format, and balanced.

The project experienced difficulties in all the foregoing areas, in these ways:
•

Having the project accounts audited on time and according to the methods and
standards required by the Bank; this small state simply did not have the
necessary technical expertise and manpower capacity within the public service.
The private sector was limited in scope and over-burdened with work.

•

Having the Attorney-General approve contracts; because of limited numbers and
expertise in this technical department, only the Attorney-General could
professionally review and approve contracts and this conSiderably delayed their
approval.

•

Having Ministry of Finance provide funds already in account.

•

Relaying correspondence from the World Bank; the problem was not overcome
until IPU obtained its own facsimile machine.

•

The junta approving expenditures from funds which were not part of normal
government accounts.
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CHAYfER8

THE GAMBIA

The previous chapter detailed the ways in which the World Bank designed Education
Projects for Primary and Secondary Education were implemented in Solomon Islands.
It showed in particular how the design and the supervision of the projects by the Bank

showed insufficient appreciation of the special circumstances of the small state of
Solomon Islands. Chief among these are the small and personalised bureaucracy,
limited resources, confusion and conflict over roles and functions in the public service
and especially over roles and functions of Technical Assistance for the project, and the
Project Implementation Unit having to implement key aspects of the project rather than
coordinate and manage project resources.

This chapter discusses the design and supervision of the Education Sector Project of The
Gambia by the Bank for the period January 1990 to February 1992. Many of the
mistakes discussed in the previous chapter were repeated in this project. They are
mentioned again, but the emphasis in this chapter is on either additional omissions by
the Bank, or on design faults common to both projects but which were of greater
importance in The Gambia.

This project is different from those in Solomon Islands in these ways:

a)

More components and more activities

Total value of the project was $21.2 million, of which the Bank's contribution was $14.6
million; there were therefore more components and activities than those of the Solomon
Islands projects which were valued at $5.0 million and $11.0 million for the primary and
secondary projects respectively. The Gambian project included large scale curriculum
development and textbook production, construction of 600 classrooms throughout the
country by volunteer supervision and community labour, greater co-financing from a
wider range of donors, and the project supervision and monitoring by the bank tied into
IMF policy since the country was in the middle of a Structural Adjustment Program.
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b)

Lack of a National or Regional Institute of Higher Education

The Gambia has no national or regional institute of higher education, whereas Solomon
Islands has both. Consequently, the project had difficulty finding local people with the
necessary technical skills for project coordination or implementation such as accounting,
nor could courses be readily be provided to develop these skills. Gambia College
trained only teachers and nurses, while Gambia Technical Training Institute did not
have the necessary high level staff or equipment. Technical training for the project had
therefore to be provided overseas - in Italy by the International Labour Organisation in
the case of the project accounts officer.

c)

Bank operated more clearly as a Bank

The Gambian project shows more clearly than does that of Solomon Islands how the
Bank operates primarily as a Bank: lending money for specific purposes which are
quantifiable in financial and other ways. The word "efficient" constantly appears in
discussions of teacher allocation, textbook distribution, classroom construction; the
project is concerned with"cost recovery measures" with textbook distribution; there is a
major emphaSiS on budgetary targets for the education sector within the total
government budget, and on different allocations to different divisions within the
education budget; the Bank appraisal is expressed far more frequently in terms of
utilisation of human, financial and physical resources (World Bank, 1990a:7-17). The
Bank also operated more independently and in a less consultative fashion. It arranged
its visits to suit itself and consulted its chent state in a somewhat cursory fashion. It
canceled its planned review mission for February 1991 less than one week before it was
due to arrive, and changed its staff frequently; the project had three Bank Task Masters
in twelve months. This added to the confusion of all in the Ministry of Education and
especially in those units charged with planning and implementation of the project. This,
and other aspects, made IDA seem even less sensitive to the special circumstances of a
small state such as The Gambia.

Before conSidering these matters in detail, it is necessary to examine the recent political,
social and economic background of The Gambia, and the Education Plan which the
World Bank agreed to support.
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8.1

Introduction to The Gambia

In this increasingly bloc-competitive world, small countries are generally overlooked.
Unless, by dint offortune, they have some strategic resource, or have leaders who are
globally vocal and visible, or are able to link themselves to the fortunes of larger political
units, they may very well stand to be economically disadvantaged. Located in the
drought-prone Sudano-Sahelian region of West Africa, with a land area that spans only
)

11,295 square kilometres and a population currently estimated at about 797,000, The
Gambia represents the classic case of a small country...Apart from being a geographical
Lilliput, it has few natural resources and lacks the type of controversial leadership that
commands world attention. (Sallah,1990:621)

8.1.1

General introduction

The Gambia is a West African country lying along latitude 13 degrees north; apart from
a small ocean frontage of about 40 kilometres it is totally surrounded by its much larger
and better known neighbour Senegal. It is an Anglophone country, with its neighbours
being former colonies of France, Portugal or Spain. Its nearest Anglophone neighbours
are Sierra Leone, Liberia, and Ghana, all of them in a state of political and economic
turmoil in recent decades. The large and comparatively wealthy country of Nigeria is
about 2,400 kilometres away by air. For these reasons, the education system in The
Gambia looks well beyond its immediate neighbours to Nigeria, Britain, and the English
speaking Commonwealth for models and assistance. 1

It gained its independence from Britain in 1%5, and, while remaining in the

Commonwealth, declared itself a Republic in 1%7 (Hughes, 1987:149-151).2 With an
area of 11,295 square kilometres it is the smallest independent nation in Africa, and is
Africa's second most densely populated country with an average of 82.2 people per
square kilometre. The annual population growth rate is 3.2 per cent, which is
unsustainable in terms of pressure on land resources. Its population, estimated at
1 In the Ministry of Education alone, there were 6 officers who had obtained degrees from Australian
Universities, and there were 24 public servants and businessmen who had Australian university degrees
who Were known to the writer.
2 A military coup on 24 July 1994 overthrew the government of President Sir Dawda Jawara. Sir Dawda
had been in power continuously since 1965, first as Prime Minister follOWing independence in that year
and then as President since 1970. The new President is Captain Yahya Jammeh (Bangkok Post, 22-8-94:11
and 2&.2-95).
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929,000 in 1992., had a per capita income in 1992 of US$390-00 and per capita foreign aid
of US$l06; this ODA represented 47.5 per cent of the national budget in 1991. It is
therefore one of the poorest countries in Africa. Life expectancy was estimated at 45
years in 1992 (UNDP, 1993:173; World Bank Atlas 1994; The Europa World Year Book,
1994:1224). The result of these low levels of per capita income, life expectancy and
educational attainment is reflected in The Gambia's ranking at 167 out of 173 countries
according to the Human Development Index for 1990 (UNDP, 1993:137). The long term
ability of the country's limited resources to accommodate a high rate of population
growth remains in doubt (The Europa Year Book, 1994:1225).

About 85 per cent of the people are Muslims, most of the remainder being Christians.
The official language is English, but the Gambians converse among themselves
principally in Mandinka, Wollof, Fula, Jola, or Serahouli -languages they share with the
peoples of neighbouring Senegal and Guinea-Bissau whose official languages are French
and Portuguese respectively (The Europa Year Book, 1994:1225). The Gambia is the first
English speaking country one encounters flying south from Britain, being 6 hours direct
flight time from there, and it is always on Greenwich Mean Time. These factors,
combined with its dry, warm climate during the European winter, its good beaches and
cheap package tours, made it a popular holiday destination with British, German and
Scandinavian tourists until the military coups of 1994.

The population is principally engaged in subsistence farming, mainly agricultural but
with some groups nomadic pastoralists. The country's prinCipal sources of revenue are
groundnuts, re-export of goods, and tourism. The workforce in the paid sector of the
economy was estimated by the World Bank in 1989 to represent about 13 per cent of the
economically active population; in that year about 47,000 workers were engaged in
formal and informal sector occupations with about 37 per cent being in unskilled job
categories. Of the 47,000, about 32,000 of these were in the formal sector, of whom
about 20,000 were employed in Government ministries and public enterprises; of those
in the private sector, most were in the trading and tourist industries which are
frequently managed and/ or owned by foreign nationals. In general, the workforce
suffers from a shortage of qualified senior and middle level managers while being
saturated with large numbers of unskilled and unqualified workers. (Hughes, 1987:141~
4; World Bank, 1990:934; The Europa Year Book, 1994:1224).
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Education is dependent on aid from all sources and all levels, ranging from tourists
giving ball point pens to students when they visit their schools on day package tours,
through international charities (Save the Children, Caritas), to Government and
International Organisations (Overseas Development Administration, UNESCO, World
Bank).

The Gambia is therefore very vulnerable in two key areas: economics and population
pressure. Overseas Assistance makes up almost half of its annual budget and the
country's new government is increasingly isolated from main Western donor
governments. Its heavy dependence on imports, especially in manufactures and fuels,
make it vulnerable to international economic conditions; tourism was always vulnerable
to economic conditions in Europe and now that industry has collapsed in under a year
because of military coups. Its principal cash crop is groundnuts, which is subject to
intense competition from other West African countries in particular, and whose price is
falling. The country's limited resources will not be able to continue to provide even the
present low level of living standards under the current level of population growth rate
and increased population density.

All of the foregoing influences attitudes towards, and the quality and content of,
education. The Gambia is very poor, with a high population growth rate and low life
expectancy; it is well known that education plays a significant role in alleviating these
circumstances, and great emphasis is officially placed on development through
education; in the early 1990s it was receiving about 19 per cent of the total recurrent
budget. Whatever funding education receives it is never enough, if for no other reason
that the population growth rate (the population doubles every 20 years) means more
and more money has to be expended simply to maintain the status quo.

Although only 9 per cent of the economically active population is employed in the
formal sector of the economy and then mainly in clerical and administrative roles, such
employment is the ultimate goal of most students, representing security, good salary,
and superior working and living conditions. Education is necessarily tailored to
meeting the demands of such students. Meanwhile the bulk of the population lives in
conservative rural areas where religion plays a dominant role in their lives and in their
attitudes to the education of girls. The nation's poverty and the high population growth
rate also mean government cannot adequately provide the coverage and standard of
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social services needed, and education is significantly dependent on aid (Hughes,
1987:145-6).

8.1.2

Political, economic and social background

The Gambia is a very poor country with a high birth rate. Between 1980 and 1989 it has
been estimated that the country's Gross National Product (GNP) increased in real terms
at an annual average rate of 2.2%, the population increased by an annual average of
3.3%, leading to GNP per head declining by 1.0% per annum. Throughout the 19805 the
country was therefore becoming poorer (Europa, 1992:1166).

The Gambia was ruled by one party which was dominated by one person from 1960
unti11994. Sir Dawda Jawara was first Prime Minister from 1960 until 1970, leading his
country to independence in 1965. In 1970 the country became a Republic with him as
President. A military coup overthrew him and his government on 24 July 1994 partly
because of this long one party rule which they claimed had led to widespread
corruption.

Throughout the 1970s and early 1980s, the country's economic situation progressively
deteriorated, and by 1985 it was evident that the economic situation was in crisis. It had
roaring inflation, irregular supplies of essential commodities such as rice and fuel,
arrears in the service of external debt, huge budget deficits, a weak reserve pOSition, an
acute shortage of foreign exchange and widespread loss of confidence and lack of new
investment in the country. The Gambia therefore sought international aid in 1985,
which led to the IMF and the World Bank agreeing to loans on conditions known as a
Structural Adjustment Program (The UNESCO Courier, January-February 1990:13). The
Structural Adjustment Program (SAP) is intended to deal with just such a situation as
The Gambia found itself in; it is meant to stabilise the economy, improve allocation of
resources and thereby raise the level of output and income, and to achieve higher levels
of savings and a more efficient use of investments in order to increase the rate of growth
(filak, 1993:408).

The Program was largely successful in reforming the economy (the removal of
disparities between exchange rates and prices, stabilisation of the balance of payments),
which led in tum to the obtaining of more foreign grants or loans, but part of the cost
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was the reform of the public sector. Large numbers of public servants were retrenched,
and subsidies in health and transport were removed (The UNESCO Courier, JanuaryFebruary 1990:13-14; Europa, 1992:1166; Hughes, 1987:145).

The Program for Sustained Recovery (PSR), begun in 1990, developed this further; one
observer has referred to the dWindling discipline among public servants which enabled
them to make a number of public choices designed to promote their private interests
(Sallah,199O:648). Sallah also believes that the daily micro-experiences of far too many
of the ordinary Gambians who live and work in either the urban or rural areas cannot be
reconciled with the economic gains claimed in the official statistics (Sallah, 1990:630).
While the Finance Minister was trumpeting significant real economic gains in his
presentation of the 1989-90 budget to parliament, the general public saw only
continuing low standards of living and widespread unemployment, and hoteliers were
panicking because the country was running out of cooking gas and so threatening the
vital tourist industry (The UNESCO Courier, January-February 1990:13). The World
Bank now recognises that such programs of reform, by limiting the powers of the state
through privatisation, deregulation, the elimination of central planning, and a reduction
in the public work force, demoralise the public service and impair government's ability
to carry out the many tasks of the programs. This lessening of government authority
also fosters counter-productive activities such as bribery (Husain and Faruquee,
1994:427-8).

This was the background to the operating style of the public service in general and the
Ministry of Education in particular: people were conscious of the public service having
been cut back in personnel but having to perform the same duties; they had their
salaries frozen at levels which did not take account of their cost of living but only of the
capacity of the government to pay a salary from a diminished revenue base. The net
effect was to have a salary structure which either decreased motivation to work, or
encouraged attempts to supplement salary and perquisites of positions, or both. For
example, the official salary of the Minister of Education in 1991-92 budget was 60,000
dalasis (about AUD$ 9,000) and that of his Permanent Secretary was 30,000 dalasis
(about AUD$ 4,500). With such low salaries, the widespread abuse or corruption of the
system was not remarkable: private use of project vehicles, misallocation of funds etc.
The project was considerably handicapped in all aspects of its work by these matters;
they were exacerbated by the special circumstances of a small state.
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The actual working conditions and style, particularly in the Ministry of Education, were
not conducive to reasonable efficiency and productivity. Official hours were 8:00am to
4:30pm Monday to Thursday, and 8:00am to 12:30pm on Friday, leaving that afternoon
free to worship at the mosque; officially there was a one hour lunch break each day
Monday to Thursday. In fact, most officers were not in their offices until 8:30am at the
earliest, they usually departed by 4:00pm, and spent a significant part of the time
during the day taking coffee breaks, shopping, having meals, or praying. Officially the
working week was 34.5 hours, in reality it was at least 10 hours less than this for most
officers. While such low attendance and productivity may be observed in many other
developing countries, and is not confined to small states, it is particularly noticeable in
small states such as The Gambia because it is impossible to "cover up" lack of
productivity with hiring more staff: the ERP and PSR agreements with the World Bank
prevent this. The public service and the Ministry of Education were therefore given
more work to do under the agreement with the World Bank, with fewer staff, but no
changes were made to working conditions, work incentives, etc. In this environment,
the introduction of another work program such as the Primary Education Project,
inevitably encountered difficulties.

The Education Project began to have an impact on the operating style and working
conditions of the Ministry of Education mainly through its financial conditions: it aimed
to increase the proportion of the Government budget allocated to the recurrent budget
of the Ministry of Education, and it attempted to restructure the recurrent budget of the
Ministry. At the same time the IMF was attempting to introduce Program Budgeting3 to
four key Ministries, one of which was the Ministry of Education, Youth, Sport and
Culture. It will be shown in a later section of this chapter how these measures impacted
on the Management of the Project. The importance of establishing this impact is
stressed by King, who claims that very little is known about how countries undergoing
sector adjustment loans in education relate to being on the receiving end of an
increasingly coordinated aid effort. He says it is important to study how local policy
making and local educational agendas are effected in practice by a very influential
external policy regime (King, 1991:277).

3 Program Budgeting (PB) is a system which allocates all financial commitments to discrete sectors.
Traditional budgets allocate finance resources under headings such as salaries, and so make it more
difficult to identify exactly what financial resources are devoted to sectors of education: primary,
secondary, postsecondary, non-formal and adult, teacher training, etc.
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8.2

PRIl\fARY EDUCATION PRO}ECf

8.2.1

Education development 1970s -1988

The education project on which the country embarked has its origins in the period
between 1976 and 1986. This decade saw primary school enrolments increase by 181 per
cent, secondary technical school enrolment increase by 134 per cent, and secondary high
school enrolments increase by 123 per cent; these enrolments were largely in excess of
targets. The provision of structures and facilities was increased, along with support
services in such areas as curriculum research and development, book and materials
production, and schools inspection. These positive developments created difficulties in
the supply of teachers, classrooms, furniture, and instructional materials, and each year
an increasing number of primary school graduates were unable to find a place in the
secondary schools despite their increased enrolments (MEYSC, 1988, Foreword & p.3).

By the latter half of the 1980's The Gambia could point to considerable education
achievement, but behind this achievement there was also much inequality. The Gross
Enrolment Ratio for primary education at the national level was 57%; in the area
compromising greater Banjul the ratio was 86%, but in the more remote and rural area
in the far east of the country it was 23%. The ratio for girls nationally was 46%, varying
from 74% in the greater Banjul area to 14% in the far east of the country (World Bank,
1990a:3). Moreover, such growth as was occurring was all in the greater Banjul and
adjacent regions; these regions, with 40% of the population had 60% of total primary
school enrolments (MEYSC, 1991:5). Quality, as measured in terms of qualified
teachers, ratio of textbooks to pupils, condition of classrooms and ablution blocks,
supply of furniture and equipment to pupils, left much to be desired and may have
been a factor in keeping children from entering school. The primary system was
inefficient; in 1990-91 it had an overall repetition rate of 16% which peaked at 37% for
Grade 6 where selection for secondary education is based on performance in the
Common Entrance Examination (MEYSC, 1992:13) About 40% of those sitting for this
examination proceed to secondary education. Those not selected at their first sitting
were allowed to present again in the follOWing year if they could find a school to have
them back.
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Parallel to this official form of education there existed a largely uncharted system
principally at the primary level, over which the government had little control. This was
the system of Koranic schools, known as Madarassas, whose primary function was to
teach the Koran; they also provided basic education in numeracy and literacy. They
were liIllited in being staffed by largely untrained and poorly educated teachers, and by
having the medium of instruction as Arabic and the local language; once in the system a
student would not be able to transfer to the official system. Nevertheless, the schools
appear to enjoy support particularly in the rural areas, and for the education of girls.
Exactly how many such schools there were, where they were, or how many students
they catered for was unknown, although the World Bank was told there were about
7,000 students in the system in 1990. Government policy was to work in partnership
with such schools, to provide curriculum guidelines and support, some teacher inservice training, and assistance with provision of physical facilities (World Bank,
1990a:3-4).

At the secondary school level, the system until 1992 was divided into Secondary
Technical Schools and High Schools. Secondary Technical Schools took the bottom 75%
of those selected under the Common Entrance Examination, and provided a terminal
four year academic and vocational education, while High Schools provided a five year
academic course to General Certificate of Education "0" level, and a further two year
Course leading to II A" level. There was dissatisfaction with this two tiered system: it
selected pupils at an early age, was SOcially divisive, and Secondary Technical Schools
were not providing the quality or numbers of skilled workers the country needed
because they were under-funded and had too many unqualified teachers. When the
students left school they were lacking in both technical and academic skills and so were
inadequately prepared for employment (Coyne, 1994).

The school system during the first full school year of the project is summarised in Table

8.1.
8.2.2

The primary education project 1990 -1997

By 1987 it was clear that a period of educational consolidation was necessary, with a
growth in enrolments balanced by an improvement in quality. Following considerable
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TABLES.1
The Gambia basic education statistics 1990-91
Teachers
System

Schools

Pupils

Primary

232

86,101

SecondaryTechnical

17

High
Schools

12

Qualified Unqualified Gambian

NonGambian

1,562

1,195

N.A

N.A

13,282

260

217

435

42

6,434

254

25

98

181

Source:
The Gambia Ministry of Education, Youth, Sport and Culture (1992) Education Statistics 1990-1991:6

consultation a new education policy was adopted by cabinet in 1988 which outlined
education policy for the next fifteen years. Its main objectives were:

•

Increase access to basic education in Grades 1-9 by increasing enrolment rates at
Grades 1-6 to 75% by 2003 and increasing the transition rate from Grades 6-7 to
60% by 2003;

•

Lower the entry age to primary schooling to 7 in 1990;

•

Develop a broad-based education for Grades 1-9;

•

Improve the quality of learning at the Grade 1-9 levels by training all
unqualified teachers by 1996 and Significantly increasing the expenditure
on learning materials;

•

Increase access to post-secondary vocational training and improve the coordination of its prOVision;

•

Increase opportunities for training for out-of-school youth, schoolleavers
and adults;

•

Increase functional literacy (MEYSC, 1988:8-9).

To achieve these objectives four key strategies were to be pursued:

•

Restructure the school system to a 6-3-3-2 system: 6 years of Primary school and
3 years of Middle School, conceived as a broad and basic education; 3 Years of
"0" level studies, and 2 years of A" level studies.
II
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•

Maximise resources for education by making more intensive use of teachers
(progressively raise the pupil-teacher ratio from 30 to 45:1, introduce double shift
time-tabling, etc.), introduce levies and user charges, encourage the support of
Non-Government Organisations, increase community participation through selfhelp schemes (classroom construction, etc.) and increase the allocation of the
Government Recurrent budget to Education.

•

Provide managerial and professional training to education sector personnel:
teachers and principals, administrators, planners, curriculum developers,
teacher-trainers, and inspectors.

•

Improve the management of the education sector by strengthening the Planning
Unit, reorganising and strengthening regional education offices, and improving
the co-ordination and management of non-formal education and post-secondary
education and training (MEYSC, 1988:9-11; World Bank, 1990a:6).

FollOWing Parliament's agreement to the policy in November 1988, the World Bank was
approached for assistance to implement the policy. A team visited The Gambia in June
1989 and produced a Staff Appraisal Report which was the blueprint for the resulting
education loan of US$ 14.6 million. Before the loan could be made effective, the
Government had to give certain assurances to the Bank. These assurances, with due
dates and the Bank's subsequent reviews, are summarised in Table A6.1.

As the table shows, there is a pattern. In general the MiniStry first prepares a plan for
the Bank's approval, but the Bank finds that details are not clear or the plan lacks details
or it is not clear who would be responsible for management, supervision and
implementation. Sometimes it is not clear what decisions have been made. The Bank
then calls for improvements in the plan along these lines which is done, but when plans
are implemented it may be difficult to monitor and evaluate their impact or they do not
have the impact hoped for. Technical Assistance (TA) may be called for in the short to
medium term to develop the plan further. If the TA is appointed counterparts are not
appointed, or are appointed very late.

Management within the Ministry of education appears inadequate. Directorates are
responsible for implementing relevant components of the project, but they need to
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coordinate. The Senior Management Team needs to be more functional, that is to meet
more regularly and to plan, coordinate and monitor. A Project Coordination Committee
has still not been set up one year after the project had become credit effective. The
Project Accounts System needed strengthening.

Of special concern is the fact that, despite the small size of the Ministry and its
directorates, committees were not meeting regularly and were not functioning properly
and directorates were not carrying out their implementation tasks. This phenomenon
has been remarked on earlier: for a variety of reasons it is difficult in small states to have
people and units coordinate their work. The Bank kept exhorting coordination but did
not propose any solutions.

Having received the necessary assurances, the World Bank agreed to finance an
Education Sector Loan to support the government's policy through a series of measures.
These are shown in Table A6.2, along with the Bank Review Mission's findings.

In specific terms, the World Bank agreed to assist the government to finance actions to
attain the foregoing policy objectives. The investment program was to be implemented
over the period 1991-1996, and consisted of

a)

Expanding and improving primary education through

•

Rehabilitation of about 200 classrooms and construction of about 600 lowcost classrooms to accommodate about 38,000 students;

•

Revision of curriculum and provision of about 400,000 student textbooks
and teachers' guides; and

•

Upgrading about 1,200 unqualified primary teachers through in-service
training, and increasing the pre-service training capacity to about 100
teachers annually.

b)

Restructure and improve secondary education through

•

Converting workshops in 17 existing technical secondary schools into
general science laboratories and classrooms for the proposed new middle
schools to be established under the project;
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•

Revising curricula and providing about 100,000 student textbooks and
teachers' guides.

c)

Strengthen skills training through assistance for the Cambia Technical Training
Institute (CITI) and the National Vocational Training Centre (NVTC)

d)

Strengthen key sectoral institutions through

•

Reorganising and reinforcing educational planning and management
capacities of the Ministry of Education;

•

Strengthening MEYSC's project implementation capacity; and

•

Reorganising the National Examination System. (World Bank,1990a:1415)

The table shows evidence of the Bank approach to Education Sector Loans. The
measures themselves are those considered most important for the efficient use of
resources in education. The measures are not always those which the Ministry of
Education would wish to adopt, wholeheartedly or otherwise. This is especially true in
the case of measures to increase the proportion of females in primary teaching. This is
not a popular measure in many Muslim countries, especially in poor, rural regions
where a choice may well have to made within families concerning which of the children
will go to school and which will stay at home.

In insisting on implementation according to a definite timetable and in specific regions,
according to certain conditions, the Bank did not always display a sensitivity to local
feelings within the Ministry or at the community level. This is noticeable in the Bank
plans to merge classes and introduce double shift and multi grade teaching. Many
parents, teachers and children opposed these measures. Wh~re they were introduced, it
was to meet emergency conditions imposed by having to cope with increased numbers
of children caused by lowering the age of entry to primary schools by one year. Parents
and teachers could understand and agree to that.

In the case of restructuring secondary education, on of the main problems was that the
two tiered system of schools, with the top tier being for top students in top schools, was
to be replaced by a one tier system in which pupils simply went to the secondary school
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nearest them. Influential parents in the dominant urban areas were expected to oppose
this plan vigorously, and Ministry of education officials delayed planning and public
announcements as long as possible. The Chief Education Officer, for example, was
expecting that he would retire before implementation and opposition began. In small
states, community opposition even in the largest urban areas, can be extremely
powerful even at the highest levels of the Public service.

The table also shows again the pattern already observed in the list of assurances given
by the government. The government makes plans; in the meantime, little if any
implementation takes place. The plans are often found unsatisfactory by the Bank, and
it is agreed to bring in technical assistance. However, no counterparts are found in time
for the TA and so little capacity or strengthening is built up.

8.3

MANAGEMENT OF THE PROJECT

8.3.1

Project Overview

Management of the project was hampered by certain weaknesses of the project design,
by the structure of the Ministry of Education, and by factors external to the project.
These factors will now be considered, before examining in detail how the project was
managed.

8.3.1.1 Legal and administrative issues

The project suffered from legal and administrative problems which had been identified
in an official report published two years before the project began (Garvey and Wood,
1988). The report identified four major problems:

•

Statutory basis for educational management

While the education chapter in the Laws of the Gambia 1955 established the powers and
responsibilities of the Director of Education, no such statutory instrument had
established the recently formed Ministry of Education. The consultants were told that
an Act establishing the Gambia College existed but were never prOvided with a copy.
As a result, there were differences of opinion within the Education Sector about the
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respective powers of the Ministry and the Department of Education, and about the
responsibilities of the Department of Education and Gambia College concerning the
training of teachers. The consultants therefore recommended a new Education Act be
enacted to overcome these problems (Garvey and Wood, 1988:3). Work did not begin
on the drafting of a new Education Bill until 1991.

•

Co-existence of the Ministry of Education and the Department of Education

When the Ministry of Education was established it absorbed the existing Department of
Education, leaVing intact its organisation and responsibilities and the powers of its head,
the Director of Education. But the Director, who had formerly been solely in charge of
the education sector and had reported directly to the Governor in colonial days, now
had to report to the Minister of Education through an administrative Permanent
Secretary. At the same time, the technical service units (Curriculum Development
Centre, Book Production and Materials Resources Unit, Planning Unit, Inspectorate)
had varying degrees of autonomy in reporting directly either to the Director or the
Permanent Secretary while the administrative cadre reported to the Permanent Secretary
through its own Under-Secretary. This was the same colonial inheritance, with the same
attendant problems, reported in Guyana (Bacchus, 1967:155-160).

The consultants therefore recommended that the distinction between the Ministry of
Education and the Department of Education be abolished, and that in a new structure
for the management of the education sector all professional and technical departments
as well as technical support units be directly answerable to the senior management of
the Ministry of Education, Youth, Sport and Culture (Garvey and Wood, 1988:3-4). This
distinction was in force throughout the project; the position of the Director was made
even weaker by the incumbent, a lame duck waiting to retire in 1992. The Bank
appeared unaware of the problems of the division within the MiniStry.

•

Senior management team

The consultants recommended that a senior management team be established to plan,
organise, direct and control the activities in the education sector. This team would
consist of five officers: Permanent Secretary (Chairperson), Chief Education Officer (the
new title for the Director of Education), Deputy Permanent Secretary, Director (SchoOls)
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and Director (Services). This team was to meet once a week at a regular time (Garvey
and Wood, 1988:4-6). Although the team was established as recommended, it rarely
met until mid 1991. While the title of Director was changed to Chief Education Officer,
additional senior posts were created with the new title of Deputy Chief Education Office
for Schools, Services, Planning, Technical and Vocational Education, and Non Formal
Education. The team also included the Project Manager and the Adviser to the Ministry
of Education, appointed under a British aid program. The effect was to create a new
structure with apparently widely representative membership but which, because it met
so infrequently, kept the former division of powers intact.

•

Teacher education

The consultants noted that the School of Education in the Gambia College was
responsible for pre-service teacher education. This school was under the management
control of the Director of the College, who reported to a Board of Governors on which a
representative of the Permanent Secretary sat. There was therefore some weakness in
the control that the Ministry of Education could exercise over the provision of preservice teacher education. In-service education was provided under the Unqualified
Teachers' In-Service Training Course, which was under the direction of the Gambia
Teachers' Union and reported to a Steering Committee which had been adjourned
indefinitely. The consultants therefore recommended that both training courses be
under the management of the Head of the School of Education at Gambia College, and
that the Head report directly to the Director (Services) of the Ministry as well as to the
Director of the College (Garvey and Wood, 1988:14-16). In fact, the Head of the School
of Education continued to report directly only to the Director of Gambia College, and
the Ministry and its Senior Management Team was not able to find out exactly how
decisions were reached regarding intake of pre-service trainees into the School of
Education or the content and methodology of the course. Significant components of the
project such as increasing the number and proportion of female teacher trainees
according to agreed annual targets were not adequately addressed, and hard data on
numbers and background of unqualified primary teachers receiving in-service training
to improve their qualifications were not available.

The Bank was well aware of the Garvey and Wood report, but did little to find out to
What extent the report's recommendations had been acted upon. It accepted at face
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value that a senior management team had been created and was carrying out its tasks.
If the Bank had been more earnest from the outset in insisting that the recommendations
be in place before the project began, some of the management problems referred to
might have been avoided and the project considerably improved.

8.3.1.2 Large number of measures, many discrete activities

It is apparent from the foregoing section that the World Bank plan was extremely

ambitious: its reforms were wide-ranging, fundamental, and depended upon the cooperation and goodwill of many people in a small state. The project aimed very early in
its life to introduce fees and levies, assist madarassas, reform the examination system at
primary and secondary levels, restructure secondary education, write, print and
distribute up to 400,000 textbooks to schools, reform the Vocational Education and
Training System, increase the participation of females in education, rehabilitate or
construct 800 classrooms mainly with volunteer labour, and introduce radical new
efficiency measures in the use of secondary teachers. The foregoing has also shown that
the Ministry of Education, at best, produced plans concerning these measures which
were of uneven quality and the MiniStry of Education was weak at implementation.

The project encountered difficulties from a number of quarters. There was a variety of
Technical Assistance recruited from various agencies and sources (UNESCO, ILO, Carl
Bro) of different nationalities and specialities, and including volunteers from the United
Kingdom Voluntary Services Overseas (VSO) and the United Nations. There were a
variety of co-financiers. The International Monetary Fund (IMF) intruded into the
monitoring and supervision of the project because of the Structural Adjustment
Program (SAP), and made significant demands on the time of the Technical Assistance
to the Planning Unit. Management of the Ministry of Education suffered from not
having been to a regional university and sharing common experiences, values,
approaches. Other problems encountered were similar to those encountered in Solomon
Islands projects, and will be referred to later.

8.3.1.3 Technical Assistance

In carrying out the reconstruction and rehabilitation of the physical aspects of the
project, there was a marked reliance on assistance from outside the World Bank and the
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Ministry of Education. This causes delays in recruitment, and even confusion over
responsibilities, which added to problems of coordination. The Project architect and the
Teacher Training Adviser were provided through UNESCO, the Curriculum
Development Adviser was provided through the Commonwealth Fund for Technical
Cooperation (CFTC), the advisers to the PIU and the Planning Unit were recruited
through the project consultant agency, and volunteers came from Voluntary Services
Overseas (VSO) and the United Nations. Since all advisers except those provided by the
project consultant agency were paid for by agencies not party to the original education
sector loan agreement, the Ministry found difficulty in defining their roles and
responsibilities, and even directing them at times. The CFTC adviser's role was never
clear: was it to assist with curriculum development, to write textbooks, to advise on the
wider aspects of the Services Division, to assist the Senior Management Team in some
executive capacity, or some combination of all these? The Ministry was never sure how
best to use his services, nor was he. All this was to prove a significant handicap in the
timely delivery of key aspects of the project, and to the quality desired. The Project
Implementation Unit (PIO) found itself largely unable to recruit personnel and retain
their services according to how it had planned the implementation of the project; even
its own staff recruited from other units of the Ministry of Education were sometimes
away on courses at times convenient to the training agency but not the PIU. The
Gambian project accounts officer was given a three months training course by ILO in
Italy when it was not convenient to the project. In the small state of The Gambia, with
very limited staff, it was not possible to provide further supplementary staff while the
project staff were away.

The rehabilitation and construction of classrooms was to be supervised by foreign
volunteers principally from Britain's Voluntary Services Overseas program (VSO) and
the labour undertaken by largely unpaid village people; that is, the plan to
accommodate an extra 40,000 students depended upon foreign and local volunteers,
whose recruitment was uncertain and whom no one could control effiCiently even when
they were in place. After one month one of the two VSO people resigned and he was
not replaced for over 12 months. This in tum led to poor quality control of supplies,
with cement disappearing from sites and very unsatisfactory cement and sand mixes for
foundations and mortar. When a volunteer was sought for the Planning Unit, it took 12
months for him to appear.
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8.3.1.4 Co-financing

The office equipment provided for the project was a donation from UNESCO, which
took two years from order to delivery from USA, and upon arrival was found to be
largely unsuitable; some of the software was incompatible with that already prOVided to
the project, the computers were not technically up to date, which gave additional
problems with some of the software, and American sized paper arrived instead of the
international size A4 already used in the Ministry. The office renovations to
accommodate the project personnel and equipment were dependent upon a loan from
the African Development Bank, and this took two years to implement; personnel and
equipment were therefore unable to work at anything like efficient levels for the first
two years. Even after the renovations were completed, the equipment installed and
technical problems with the computers and software sorted out, the electricity supply
was inadequate to enable the equipment and personnel to function properly.4

The project was co-financed by the World Bank to the amount of $14.6m, the balance
being provided by other lenders such as the African Development Bank and the Islamic
Development Bank, and other donors such as the European Economic Community (now
known as the European Union) and the UK Overseas Development Administration.
These all had different conditions for assistance, and provided different forms of
assistance. As discussed elsewhere, this sometimes led to serious delays in
implementation and added to problems of coordination.

8.3.1.5 IMF and structural adjustment program

The program was somewhat insensitive to the feelings of the community of students,
parents and teachers, and took place against a background of the whole country
undergoing a difficult Structural Adjustment Program imposed by the IMF.

4 The Technical Assistants to the project worked on their own private laptop computers throughout the
projeLi: because the electricity supply was erratic and the voltage supply usually under 200 volts - the
minimum for driving most electrical machines. There was no proVision in the World Bank design for any
supporting facility to provide an adequate and reliable electricity supply. The result was much of the
management and planning of the project had to be done by the Technical Assistants at nights and over
weekends in their own homes and on their own computers using their own electrical generators.
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Structural Adjustment Programs (SAP) are increasingly being criticised for their adverse
impact on Human Development Programs, with some observers commenting that the
two are antithetical. Some critics charge that long-term goals are being sacrificed to
short-term financial and adjustment concerns, that the international community is more
interested in ensuring the timely payment of debts and interest rates than in seeking to
eradicate poverty and to strengthen the human dimension of development programs
(Tilak, 1993:407).

In his review of SAP and Education, Tilak quotes observers as saying that the effects of
SAP on the living standards of the poor are adverse, that SAP makes educational
development extremely difficult to put into effect, that expenditure on human
development is reduced, that expenditure on primary education suffers more than
expenditure on higher education, and that SOCiopolitical pressures resulting from SAP
cause the quality of education being traded off for quantitative expansion (Tilak, 1992:
408-412). He quotes the Secretary-General of the United Nations in 1991 as attributing
the significant fall in gross enrolment ratios at the primary level, the more drastic fall for

girls, the decline in the quality of education, and the increase in the number of illiterates,
as being largely the responsibility of Structural Adjustment Policies in Africa (Tilak,
1990:412).

SAP is also interventionist in policy. In The Gambia, the original Educational Policy had

been rather non-specific in financial measures to support its plans. For primary
education it had described what it termed "possible" measures to increase funding: an
increase in central government funding to recurrent expenditure in education, and a
reallocation of funds within the education budget to primary education; for the other
sectors of education it was silent about budgetary allocations. The World Bank project,
in what may be thought of as a Sector Adjustment Loan (Tilak, 1992:410), was highly
specific in budget allocations for and within education. The project introduced two new
measures into the recurrent budget of the Ministry of Education. It aimed to increase
the proportion of the national budget allocated to the recurrent budget of the Ministry of
Education from 20.5% in 1988-89 to 22.4% in 1996-97. It also aimed to change the
allocation of money to the sub-sectors of education between 1990-91 and 1996-97, so that
between those years in real money terms Primary Education would increase its
recurrent budget by 6% per annum, Lower Secondary and Upper Secondary Education
would increase by 5% and 1.7% respectively per annum, Teacher Education and
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Vocational and Technical Education would each increase by 2% per annum, Non-Formal
Education would increase by 3% per annum, Central Administration would increase by
1 % per annum, and overall the budget would increase by 4.3% per annum (World Bank,
1990a:50).

The foregoing makes clear that SAP largely ignores, and does not have a short to
medium term beneficial effect on, the lives of ordinary citizens, and in education it has
an adverse effect in both the proportion of the government budget it can command and
on how much is spent on primary education. Such inimical effects are even more
noticeable in a small country such as The Gambia.

It is therefore the contention of this chapter that the plan was simply too ambitious for a

country lacking sufficient resources to manage properly. Even when it appeared to
have appropriate resources, these were too often not applied to the project.

What led to inadequacies in the project's planning and implementation, and to what
extent these were the result of it being located in a small state, will be examined in the
rest of this chapter.

8.3.2

Project start-up

The involvement of the World Bank in the project began in June 1989 when a team from
the Bank visited The Gambia to appraise the proposed project. The resulting Staff
Appraisal Report was published on 30 April 1990, and the Bank began the release of
credit for the project in January 1991.

Much foundation work was done in this period to January 1991 in order for credit to be
released. A consulting team assisted the Ministry of Education to put in place
structures and resources to begin the project; three Technical Assistants were placed,
two in the Project Implementation Unit and one in the Planning Unit. Work
commenced on design of the classrooms to be constructed, existing school based
statistics were computerised and preliminary publication and analysis of them
commenced; a scheme for the rapid collection of school statistics for the new school year
1990-91 was put in place; further related work saw the production of a Plan of Action for
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the project by January 1991; a draft plan for increasing the participation of females in
education was prepared.

The project was managed on a daily basis by the Project Implementation Unit, which
had Gambian staff seconded from various units of the Ministry of Education and some
Technical Assistance provided (Deputy Project Manager, Architect, Teacher Education
Adviser). The PIU in tum was supposed to be monitored and administered by a Senior
Management Team composed of senior officers from the Ministry of Education who
represented the sections of education involved with the project. The Planning Unit was
given the task of advising on educational data trends, identifying areas of need in terms
of classrooms, schools, and girls education and indicating priorities within these needs.

8.3.3

Project management within the small state of The Gambia

Project Management faced difficulties throughout the first two years of the project in
two areas in particular: the Bank acting in a somewhat cavalier way, and co-financing
arrangements. The Solomon Islands chapter remarked on how Bank visits were always
arranged to fit in with visits to other countries in the region, and so were arranged for
the convenience of the Bank rather than for the small client state. The same occurred
with The Gambia. The first visit arranged after the arrival of the author was announced
by telex in this way: "Intend to visit Banjul (in six weeks time) ... Will advise details of
visit within next few weeks". The visit after that was supposed to take place in
February 1991 but this was cancelled by the Bank one week before it was due to arrive
and was delayed for two months. Ministry officials felt their country was small and
vulnerable to the demands of the Bank in this loan and in the wider context of the IMF
Structural Adjustment Program, and felt they could not take a firmer stand in asking for
visits at times more suitable to the Ministry.

The Bank also changed staff regularly. The project had three different Task Masters
throughout 1991. The bank's operating style was also sometimes cursory at best. The
Bank review mission of November/December 1991 was supposed to produce an AideMemoire for signing by the Ministry of Education before the Bank left; this is standard
procedure. The Aide-Memo ire finally arrived in draft form one month after the mission
left. However, the November 1990 visit from the Bank did not even produce any report
for the Ministry to consider.
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In the case of co-financing, it must be acknowledged that small states, with few human,
financial, and physical resources depend on donors. Donors for their part seem
attracted to small states, partly because assistance can attract more attention and can
seem to have a greater impact. In addition, small donors seem more attracted to small
states because of their own limitations in resources. However, the more donors there
are, the more coordination is needed, which in tum makes more demands on the small
human and other resources of the small state. The project was officially co-financed by
the European Economic Community to the extent of $3.0 million, but other donors and
lenders contributed to the project. The co-financiers and contributors to the project, and
their support, were:

European Economic Commission (EEC)
•

Construction of classrooms at 12 school sites;

•

Rehabilitation of facilities at 4 additional school sites;

•

Renovation of facilities in 14 Secondary Technical Schools to enable conversion to
Middle Schools.

African Development Bank (ADB)
•

Construction of building for BPMRUi

•

Construction of 66 primary school classrooms;

•

Renovation of offices for PIU and Planning Unit.

Islamic Development Bank
•

Renovation of 1 Secondary Technical School to enable conversion to a Middle
School.

Future in our Hands
•

Assistance to facilities and buildings in some primary schools.

Action Aid
•

Built some primary schools, employed and trained primary school teachers,
operated the schools for some years and then, under agreement with the
government, planned to hand the schools over to government.
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Both Project Management and the Bank faced major difficulties which were the result of
the special circumstances of a small state. These difficulties were:
•

Bank assumptions which proved faulty;

•

Having a "small" bureaucracy function impersonally and efficiently;

•

Limited human, financial and material resources; and

•

Agreed proper role and functions of Technical Assistance.

8.3.3.1 Bank Assumptions and Monitoring which proved faulty

When states are small in population, especially when they are small in territory and
there seem no major problems with organisation, travel and communication, there is an
understandable tendency to assume that management is not a key problem. The
structure of the Ministry of education on paper appeared capable of coordinating and
managing the project. However, as with so many small states, it did not have sufficient
qualified staff to carry out even its routine tasks; the project effectively robbed some
units of their qualified staff and put them in the PIU without replacing them. In
addition, some units then had more work to do because of the project: Schools,
Planning, Curriculum, Services, Regional Offices, in the main.

The error of this assumption was shown in these ways:

i)

The Bank assuming that structures of the Ministry of Education existed and
functioned as shown on paper, or could be readily created or staffed properly.

In order to manage, implement and monitor the Education Project, the Project
Implementation Unit was created, with Gambian staff recruited from other sections of
the Ministry of Education. The Director was seconded from the Planning Unit where he
had been Principal Planning Officer; the Planning Unit also lost its Works Officer
(responsible for school building maintenance) to the PIU where he was employed to
oversee construction progress on the planned 600 classrooms; the accounts officer was
seconded from the Accounts Unit; the PIU typist was seconded from the typing pool of
the MiniStry of Education. None of these seconded positions was even temporarily
replaced. This weakened these other sections, especially the Planning Unit.
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A Senior Management Team was established to administer and review the project, and
the project depended heavily on the Planning Unit for the project's human database and
strategic planning. The Curriculum Unit also was involved in the project. All the above
units were to cause problems for the project, because they did not or could not function
as the Bank envisaged they would.

•

Senior Management Team

To plan, co-ordinate, and monitor the project the Ministry of Education formed a Senior
Management Team (SMT) with representatives from key areas of the Ministry as
members. Its structure is indicated in Figure 7.1, which shows the organisation of the
MiniStry, and SMT members indicated with a large dot; not shown in the structure is the
British Adviser to the Ministry, who played an important role on the three occasions
when the team met in giving official advice and assistance. The team suffered from not
having a representative from the Inspectorate, the only unit in direct and regular touch
with schools.

The Team met once in 1990, once in the first half of 1991, and then once a month after
then; even then it met only for crisis management. The Bank specifically commented
that the team needed to meet more frequently, and needed to review all major policy,
strategy and decisions (Bank Review Mission April 1991).

The reason for the team meeting infrequently to carry out its obligations was that the
team's role was viewed by the Permanent Secretary as an intrusion into his own role
and a challenge to his authority. When the Minister asked on various occasions how the
team was functioning, the Permanent Secretary would concoct a report on the spot to
the amazement of the expatriate members of the team at least. Members of the World
Bank review team would similarly be brushed off with fictitious verbal reports of the
work of the team. This was an extreme example of the way in which one person could
dominate certain work of the public service.
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However, even if the team had carried out its tasks adequately, it would have faced a
formidable undertaking. The implementation made heavy demands on the work of all
units and their coordination and monitoring of the project was difficult.

•

Planning Unit

The Planning Unit faced similar problems. Difficulties in this key unit will be discussed
later. The unit was supposed to have a staff of four including a Director, plus an
adviser. It had no Director for the first 26 months of the project, and the Senior
Planning Officer was away on six months maternity leave during this period. Staff were
not sufficiently computer trained to carry out their routine tasks, let alone the extra tasks
of the project.

•

Curriculum Unit

A similar problem arose with the Curriculum Development Centre. This had 35
positions offiCially, of which 7 were filled. Of these, the deputy chief officer was
overseas on post doctoral study for a total of 9 months during the period under review.
The Unit had major roles in both the primary and secondary education sectorsj it was to
revise all curricula and develop textbooks, as well as advise on suitable textbooks which
could be imported for schools (World Bank, 1990a:14). The work that the unit was
supposed to do under the project could simply not be done under such limited staffing
(Commonwealth Secretariat, 1991:47-8).

Technical Assistance (TA) was provided by the Commonwealth Fund for Technical
Cooperation (CFTC), but it was never clearly decided how this TAwas to be used - in
curriculum development, textbook production, the research area of the Curriculum
Development Unit, as a senior executive within the senior management team and the
Coordination Committee, for example.

•

Coordination Committee

This was chaired by the Chief Education Officer, with all Deputy Chief Education
Officers attending. It met once a month.
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•

General Staffing

Staff often were not qualified for their jobs; this was a particular problem in the
Planning Unit and the Finance Unit. The Bank expressed its concern about this in its
first annual review:

"Roles and responsibilities are still not clearly defined. In many instances,
individuals are not sure of their functional responsibilities or willing to be
accountable for those functions for which they are responsible." (Bank Mission
Review April 1991)

Small states with a small public service cannot afford to have unqualified and unsuitable
people in place who do not know what they are supposed to be doing or, if they do
know, not be willing to be responsible.

ii)

Imposing Conditions of Credit Worthiness on the Bank loan, including those
contained in the Assurances by the Government of The Gambia, without
checking further that they could reasonably be met.

Details of these conditions and assurances have been given earlier in this chapter. The
Bank was well aware of the earlier difficulties the Gambian government had had in
meeting its obligations under previous Bank loans, and wanted to ensure that all
obligations and schedules were fully detailed and understood by Government officials;
that is, the Bank was trying in its own way to assist the government. s However, the
conditions were numerous, complex, and fundamental; they went to the heart of the
way education had been managed, and their planning and successful implementation
would have been normally lengthy and difficult. Instead, they were supposed to have
been planned within eleven months of the publication of the Bank's Report in April
1990, and implementation begun in eighteen months from that latter date. Their
technical requirements, inter-dependence, and variety placed enormous demands on the
limited resources of the small state.

5 The author was part of the regular jOint Bank and Government review team of the project, and was also
working with the IMF team on Government Financial matters. As such, he was told privately of much of
the Bank's strategy in the project.
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iii)

The frequent assumption that communications and transport would be
relatively easy in a small country with no major geographical obstacles and a
network of roads;

As mentioned in Chapter 2, The Gambia is the smallest country in Africa with an area of
11,295 square kilometres; it is also a small country in terms of population (estimated at
940,800 in 1994). Its width varies from 19 to 36 kilometres, and it is 324 kilometres long;
its highest point is 46.6 metres above sea level. Most of the land is low plateau, broken
only by a few flat-topped hills. The river Gambia flows the entire length of the country,
being navigable all the way (Palmer, 1989:7). The people live at peace with each other.
There should therefore be no major difficulties with transport or communications.
Nevertheless, the project experienced considerable difficulty with these matters.

In a later section on material resources, details of these difficulties will be discussed.
The project did not have its own vehicle for the first 18 months of its life; it had no travel
budget of its own and effectively could not travel to schools except those near the
project office. The project usually had to rely on its own resources,6 as the Ministry of
Education had few resources of its own. Other Ministries were not in a position to
assist. There was no railway system, and although the Gambia river is navigable, no
regular public means of transport is available. Telephone lines are limited, confined to
the few main towns. Roads are laterite outside the capital and its environs and so are
reasonable, but vehicles need to be four wheel drive once the main highway is left. The
mail system is erratic within the country, and very slow to and from overseas. 7

The small size of the country led many observers from the Bank and elsewhere to
believe that transport and communications were not a problem in The Gambia. The
6 When the Planning Unit vehicle finally arrived, it was used mainly for private purposes by senior
officers during or outside official hours, or by senior officers including the Minister and Permanent
Secretary for their own official duties. The Planning Unit therefore came to rely on the private vehicle of
the Planning Adviser. He was forbidden by his company to use this vehicle (which was proVided by the
company) in rural areas since they demanded four wheel drive. On the one occasion he managed to visit
remote rural areas, with the assistance of the Ministry's British adviser (ODA funded), he was refused
travel expenses by the Project Implementation Unit General Manager who considered the travel
unnecessary!

7 Some personal examples of the problems with mail. Themail normally took 1-2 weeks to arrive in the
United Kingdom, the country with which it had best overseas links, and which was six hours flight time
away, three flights a week; mail to Australia took on average three weeks to arrive; twice mail from
Australia went to Zambia instead of The Gambia. ConSignments of books from the United Kingdom twice
took six months to arrive by sea mail.
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project suffered from this belief, such as when the Bank kept insisting that statistics
should have been gathered more quickly than they were being.

iv)

The assumption of reliability of the educational data on which key aspects of
the project were based;

Problems concerning educational data were identified in Chapter 2, and were shown to
occur with the primary and secondary education projects in Solomon Islands (Chapman
and Boothroyd, 1988; Obanya, 1989; Coyne, 1993; Puryear, 1995). They occurred also in
The Gambia.

For small states, there is a tendency to believe that basic data is more readily obtainable
and more reliable and valid than in larger states. In the case of The Gambia, with a
population of 800,000 and no major barriers to transport or communication, it was
believed that there were no major reasons that basic school data should not be readily
available and trustworthy. In reality, the project was based upon faulty data which
distorted the basis of planning.

The World Bank project was based upon data which turned out to be underestimating
total enrolments by 3,500-4,000 per annum. This meant that all its figures for classroom
construction and of teacher numbers were an underestimate of what was needed.
Equally disturbingly, the gross data hid the poor educational performance of the very
rural areas that the Bank was trying to focus attention on. For the purposes of
administration, the country is divided into four regions which may be considered as
moving from east to west in numerical order: Region 1 contains the capital Banjul,
Region 2 contains the largest urban area, Serrekunda, Regions 3 and 4 are each larger in
popUlation than Regions 1 and 2, and are more rural. Regions 3 and 4 were
experiencing enrolment stagnation in absolute terms; in comparative terms, enrolments
were declining in terms of proportion of the school age population attending school. In
a country with an annual population increase of 3.3%, the population will increase by
almost 23% over the period 1984/85 to 1990/91; in fact, the enrolments for Regions 3
and 4 increased by just 1 % and 4% respectively during this period. Details are shown in
Table 8.2. Finally, there was the notion of a national Gross Enrolment Ratio increasing
from 57% in 1990 to 70% in 1996 and ultimately to 80% in 2003 (World Bank, 199Oa:49).
In reality, the Gross Enrolment Ratio, which was 65% at the national level in 1990/91,
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varied widely by sex and region; the lowest rate in 1990/91 was 24%, for females in
Region 4; the highest rate was 126% for males in Region 1. Details are shown in Table
8.3.

Table 8.2
Primary school enrolments by region 1984/85 - 1990/91

Year
1

Original Estimates
by Region
3
2

Revised
Estimates

Difference

4

Original
Estimates
Total

1984/85

17,054

19,382

18,290

14,%7

66,286

69,693

3,407

1985/86

18,827

19,952

18,584

15,670

69,017

73,033

4,016

1986/87

19,698

20,864

18,137

14,956

69,938

73,655

3,717

1987/88

20,343

21,435

17,611

14,768

71,108

74,157

3,049

1988/89

20,958

21,434

16,864

14,037

69,666

73,293

3,627

1989/90

22,809

22,874

17,307

14,931

73,620

77,921

4,301

1990/91

26,632

25,399

18,544

15,526

..

86,101

..

Increase 1984/8~1990/91
Number

9,578

6,017

254

559

PerCent

56

31

1

4

Sources:
Ministry of Education, Youth, Sport and Culture (1992) Education Statistics 1990-1991:7
World Bank (1990) StaffAppraisal Repart: The Gambia Education Sectar Project p.40 and Reports of Planning
Technical Assistance.

Table 8.3
Primary School Gross Enrolment Ratios 1990-91
Re~

National
Total

1

2

3

4

Both sexes

65

111

91

55

33

Male

77

126

105

72

42

Female

53

98

77

38

24

Students

ion

Source:. Ministry of Education, Youth, Sport and Culture (1992) Education Statistics 1990-1991:5

A similar problem of inadequate data arose with Madarassas, the Muslim school
system. The World Bank had accepted the Government's assurance that by 31 March
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1991 a detailed plan of assistance would be prepared to Madarassas, including access to
teacher training, provision of textbooks and teachers' guides, and assistance for
construction of Madarassas. In reality, no one knew even approximately how many
Madarassas there were, or where they were located. One survey had been attempted in
1990, but it was not generally accepted as reliable; in any case it was for only one region.
One of the key areas of the project could not be implemented because of this lack of
data.
v)

Insufficient political sensitivity to the special problems of introducing changes
into an educational system in a small state, where many senior administrators
are personally known to the public.

There were two main changes introduced by the project at the Bank's insistence; one set
concerned the public who were the clients of the school system, the other concerned the
education administrators and their budgets.
•

Changes affecting clients of the education system

An earlier section has already referred to the fundamental changes which were to be
made to the structure and administration of education, and to the demands of the
project; in the Bank's view, they were all deSigned to improve efficiency and raise
quality, promote equity, and keep costs at a level consistent with the resources of the
country. The changes were the introduction of multi-grade and double-shift teaching,
the introduction of student fees and levies, the reform of two school leaVing certificates
(Primary and Secondary level), the introduction of cost recovery measures from
students for textbooks, the restructuring of secondary and vocational education, the
restructuring of the National Board to manage Technical and Vocational education, the
promoting of girls' participation in education even at the expense of boys, and new
financial controls in the Ministry of Education. All of these measures were resisted by
administrators, and many by the public. The situation was exacerbated because of the
small size of the country and its population, where so many administrators were
personally known to parents, students and other members of the public.

Multi-grade teaching, involving one teacher taking two or more classes at the same time
to make up for small classes, was widely viewed by parents and some educational
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administrators as lowering the quality of education because it increased the pupilteacher ratio. Double-shift teaching, where teachers teach both morning and afternoon
shifts and pupils can find themselves working in the heat of the afternoon and going
home after dark, was also widely interpreted as lowering the quality of education. It
was also seen as adding to family problems in the urban areas. Banjul, the capital, with
26 schools and 24,053 pupils in its primary education in 1990 had a population of 35,000
and its Gross Participation Rate was estimated at 111 per cent. These figures indicate
the demographic reality that many pupils attending school in Banjul actually lived in
Serekunda, about 15 kilometres from Banjul with a population of 120,000 in 1990 but
with 51 Schools and 27,842 pupils and a Gross Participation Rate of 91 per cent in the
primary education sector (Ministry of Education, Youth, Sport and Culture, Education
Statistics 1990-1991:5, 8-10). Pupils and their parents would therefore have been
inconvenienced by the introduction of a double shift system in terms of transport from
home to school and return. The morning shift would involve getting to school earlier
than normal and returning home in the middle of the day; the afternoon shift would
involve getting to school in the middle of the day and returning early in the evening later than the public service, at least, operates. Both Bray and London note other
disadvantages that parents would have been well aware of. Schools perform a childminding function, which allows parents to get on with their own work; double shift
teaching might therefore require parents to send their children to be minded by
relatives, or special child minding agencies, which cost money. If children are not
supervised out of school, they might form or jOin gangs and create or exacerbate social
problems. Where double shift teaching involves a reduction in school hours, parents
become concerned about whether their children can cover the curriculum properly, and
if they cannot they fear this will lower the quality of their children's learning (Bray,

199Oc:185-6; London, 1994:131-2).

Double shift teaching, because it increases the hours of teaching, can be unpopular with
teachers and their unions unless compensatory measures are agreed. In The Gambia
the Bank insisted that no extra payment could be made from the Bank loan to pay an
increase in salary for teachers concerned; it argued that the increase in costs would work
against the efficiency of the scheme. The Ministry of Education therefore paid the extra
costs out of its normal recurrent budget. The Bank has since admitted similar problems
with an educational project in Haiti (World Bank, 1993c:216).
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Ministry officials responsible for planning, implementing and explaining these
measures to the public were hesitant to do so. They often knew personally the pupils
and parents who would be affected, and felt that they would be held personally
responsible for the introduction of such unpopular policies with which they did not
necessarily agree. The World Bank's review missions were not sufficiently sensitive to
these legitimate concerns of parents, pupils and administrators and spoke only of
efficiency measures. 8 King points out that policy change, to be effective, has to grow out
of the participation of local people in the formulation of policy options. Such measures
as double-shift or multi-grade teaching have to be re-invented locally and adapted if
they are to have a chance of being implemented successfully (King, 1991:22). However,
the Bank needs to be prepared to have its policies and prescriptions rejected sometimes.
In Trinidad and Tobago the shift system of schooling was adopted in line with Bank
policy of extending education provision for a large sector of eligible students, but the
practice soon became the target for much local criticism. Critics claimed that the
curriculum suffered because of the method of administration of double-shift classes, and
that students were inconvenienced. A cabinet committee urged administrators to get
rid of this "villain of the piece"; however, it has proved impossible to do so because of
the economic recession of the 1980s. Its apparent economic efficiencies override
consensus over quality of learning. The Bank claims that the introduction of the shift
system in Trinidad and Tobago was successful, but admits it created serious
inconveniences (World Bank, 1993c:216; London, 1994:131-132).

The introduction of the "user pays" prinCiple, in fees, levies, and textbook recovery
costs, would be unpopular in any country but was especially unpopular with
administrators and the public in a small country such as The Gambia, for reasons given
immediately above. This principle also forces teachers and principles at times to carry
out additional unpopular acts: not enrol students whose families cannot afford fees, not
give out textbooks to students who cannot afford to buy or hire them, or fine students
who lose or damage books. All of this creates tension between the personnel of the
education system - in schools, regional and central offices - and students and parents,
many of whom may know each other personally or even be related.

8 One of the schools which would have been effected by the Bank's efficiency measures was an old
established school which had been attended by the Deputy Chief Education Officer (Schools), her children
and her mother. This officer rather naturally took a personal interest in all aspects of the school.
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Restructuring of secondary general and vocational education, and reform of key
examinations, as well as changes to the National Board of Vocational and Technical
Education, involve changes and challenges to individuals known to the administrators
responsible for introducing the changes. The restructuring of secondary education, for
example, meant that all children selected for secondary education would follow a
cornmon course for the first three years; previously the top 25 per cent had followed an
academically oriented course in special schools (which were the best equipped and
staffed), and the rest had followed a vocational course for four years in special technical
schools. The new system meant that both groups felt they had somehow lost out: the
top students would not necessarily go to the best equipped and staffed schools,9 while
the other group would have its secondary education reduced from four to three years.
Administrators resisted the introduction of these changes for as long as they could,
especially because in a small country they felt personally vulnerable to public
discontent. 1o

•

Changes affecting education administrators

Earlier in this chapter, details of changes in budget allocations to and within education
were described. They included an increase in the allocation of the central government
budget to education. Gaining the increase in the allocation of funds to the recurrent
budget of the Ministry of Education proved a difficult task. The Accounts section of the
Ministry of Education did not understand what "real money terms" meant, and the
draft budget prepared by the Ministry of Education showed the total budget actually
decreaSing by 0.43% while none of the agreed allocations conformed to what was to be
allocated; Primary Education for example, which was supposed to increase by 6%

9 The relative quality of the two tiered system of secondary education is illustrated by teachers'
qualifications and the nationality of teachers. In the Secondary Technical system in 1990-91,55% of
teachers had some academic or other qualification; in the High School system the figure was 91 %. The
Gambia had to rely on qualified foreign teachers in its secondary education: these were volunteers
principally from the United Kingdom and the United States, and others Specially recruited mainly from
Ghana, Nigeria, Pakistan, India and Egypt. They constituted 9% of the teaching force in Secondary
Technical schools, and 65% of the teaching force in High Schools in 1991-92 (l'vffiYSC Education Statistics
1990-1991,1992 p.43). For a detailed discussion of the two-tiered system, see Sarr (1991).

10 This reform of secondary schooling was a Gambian initiative, contained in the Government's
Education Policy 1988-2003 statement. Its introduction was delayed for a year because of official
reluctance to begin a public information campaign to prepare parents and students for it, and to avoid
making difficult choices on placement of pupils in unpopular schools throughout the country. The Chief
Education Officer avoided taking any action other than planning the restructure, because he was due to
retire just when the restructure was supposed to be phased in.
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instead fell by 1.7% (MEYSC Budget Estimates 1991-92). Several months of heated
discussion between the Directors of the different sub-sectors of education failed to reach
a compromise, and eventually the draft budget for 1991-92 was decided by the
Permanent Secretary acting on the advice of the Technical Assistant to the Planning
Unit.l1 From there the Permanent Secretary took the recurrent budget to the Ministry of
Finance, who were forced to agree to the budget allocations under further pressure from
the IDA.

In addition to the preparation of the budget in this traditional form, the IMF was
insisting from late 1990 until late 1991 that the recurrent budget would be prepared in
the form of a Program Budget. This has the effect of shOWing clearly all financial
resources devoted to each sub-sector of education, especially salaries. This was resisted,
mainly on the grounds of traditional resistance to change. FollOWing a series of
meetings of Directors of Divisions at which the system was explained, no agreement
could be reached. A consultant was requested to develop this further, but nothing came
of his report. Eventually the idea was scrapped when the IMF representative was
transferred.

The net effect of all this attempt at financial change was to increase the sense of
insecurity on the part of all Division Directors, to decrease the efficiency of the Ministry
of Education Accounts section, and to increase the workload of the Technical Assistant
to the Planning Unit.

In all the measures to be introduced, the Bank displayed insufficient sensitivity to the
political difficulties facing administrators, and in its semi-annual reviews it largely
ignored advice urging compromise or delays in their introduction in order to allow
more time for planning, consultation, and public information campaigns to inform and
guide the public. The realities of reform in a small state were largely ignored, in the
Bank's eagerness to introduce measures which it saw as promoting efficiency and
equity, and improving quality while keeping costs at a level consistent with the
country's limited resources.

11 The author was the Technical Assistant. It was part of his duties to assist in the preparation of the
Ministry of Education budgets, recurrent and development. As such he chaired the meetings of Directors
of Divisions where submissions for the draft budget were received and discussed.
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8.3.3.2 Problems of a small bureaucracy: functioning impersonally and efficiently

There was insufficient appreciation by the Bank of the special circumstances in which a
small and personalised bureaucracy has to work; this led to problems of:

•

Confusion and conflict over the roles and responsibilities of senior officials in
the Department of Education and the Ministry of Education;

The most senior official of the Ministry is the Minister, but between 1990 and May 1992
the Minister was also Vice-President of the Republic of The Gambia. As such he had a
separate office in the Presidential Building, and was on average perhaps one day a week
in his Education office. Although he was a very active, interested, and competent
Minister of Education, he was inevitably mainly occupied with his Vice-Presidential
duties. The project therefore was usually without its most senior official for most of the
first 30 months. Meetings between the Minister and his senior officials, and those
charged with the planning and delivery of the project, tended to be rather formal
sessions of reporting to the Minister personally.

There was confusion over the role and functions of the Permanent Secretary and the
Chief Education Officer. Under the British system, which most former British colonies
retain, the Permanent Secretary is the administrative head of the Ministry, and reports
to the Minister. However, in colonial times the Director of Education had been the
administrative head of education and had reported directly to the Governor. The latter
position had been retained as Chief Education Officer (CEO), but its role and functions
were unclear in relation to the Permanent Secretary and to the immediate subordinate
officers, the Deputy Chief Education Officers (DeEO) (Commonwealth Secretariat,
1991:49-50). There was no formal mechanism for DCEOs to meet with and report
regularly to the CEO, while the Permanent Secretary seemed to see his role as removed
from the day to day administration of education (his background was in Tourism
administration). The two officers, with their quite different professional backgrounds,
did not get on well at a personal level, which had a major impact on the administration
of education in general and the project in particular. The small state of The Gambia
suffered because of this personal style of management, exacerbated by the confusion
over the role and function of officers, arising in part from a failure to change the
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administrative structure to reflect post-independence arrangements. A similar problem
has already been noted in the small state of Guyana (Bacchus, 1%7:155-160).

•

Personalised nature of work and public service appointments

In developing countries it is common to have the lines between one's personal and
official life and duties blurred; family and friends will come to one's office, and liberal
time away from the office to undertake private matters is tolerated. In a small state this
intrusion of private matters into official duties creates additional problems because there
are comparatively few officers to carry out normal duties; that is, if an officer is engaged
on private matters, few if any other officers can substitute for that officer. This was the
case in The Gambia.

The pubHc and the public service had a tradition of going to the most senior officer with
requests for service, which led to confusion and inefficiency. Matters could be arranged
with a senior officer and no one else would know of the arrangement so nothing might
happen, or when it did no one else would know why. Whenever meetings were held
which were personal, they would not be interrupted for official business.

The Director of Schools had a very personal style of operating, in which her office was
always open to everyone. It was common to find six or more people in her office at any
one time, sometimes each with a separate purpose, and with a mixture of private and
official business. The Senior Planning Officer had a regular stream of visitors, mostly
family. In addition, the obligations on Muslim men to pray at appointed hours meant
that there were interruptions twice each working day in preparation for and carrying
out prayer.

•

Heavy reliance on one person in a key unit or department.

As noted in both the literature review and the case study of Solomon Islands, there is a
tendency in small states to rely heavily at times on one person in a key unit or
department. In the project the key figures were the Permanent Secretary, the Project
Implementation Manager, the Director of schools, and the Technical Assistants.
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The role of the Permanent Secretary has already been discussed, especially in relation to
management of the project by the Senior Management Team. He convened the SMT
only seven times in 27 months, and no one could redress this management deficiency.
The Project Implementation Manager personally controlled most aspects of the project,
even to the ordering of the fax paper. The Director of Schools similarly controlled her
school unit. The Technical Assistants were relied upon constantly to plan and to
produce work.

Appointment of staff was somewhat personalised and arbitrary. The Director of the
Planning and Implementation was appointed because he was the most serener officer
next in line to promotion to that level, but the Public Service Board would not confirm
the appointment. One officer that the Planning Unit gained unexpectedly was
appointed by the Minister; the officer had approached the Minister because she was
unhappy with working in another unit of the Ministry, so he told her to go and work in
the Planning Unit.

8.3.3.3 Limited human, financial and material resources

Small states are very limited in human, financial and material resources, and the
introduction of an aid project can place very heavy burdens on these resources (Farrugia
and Attard, 1989:27). This occurred in The Gambia, and was shown in these matters:

•

Introducing a Project Implementation Unit (PIU), recruited from existing
Ministry of Education staff, without providing compensatory staff for the
units from which the PIU staff were recruited;

It was a condition of credit effectiveness that the Ministry of Education would appoint
only qualified and experienced staff to all senior positions in the Ministry, and as
counterparts to the Technical Assistance prOVided under the project. These Gambians
were to be found and appointed within the first eleven months of the project; in reality
great difficulty was experienced in appointing such people. No counterpart was found
for either the Deputy General Manager or the Planning Adviser in the first thirty
months of the project. This was mainly because of the shortage of suitable Gambians,
but it was also due to the personalised nature of public service appointments, where all
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sorts of personal rivalries can obstruct the permanent appointment of officers 12
(Commonwealth Secretariat, 1991a:273).

It has been noted earlier in this chapter that the PIU recruited both its Project Director

and Procurement Officer from the Planning Unit, without a replacement being found for
either officer. It also recruited its accounts officer from the Accounts Unit, and its typist
from the Ministry typing pool, without either being replaced in their units.

•

Heavy reliance on machines

In developing countries it is common to identify a lack of adequate machinery to carry
out necessary tasks: vehicles, computers, photocopiers, fax machines, telephones. In
Small States this lack of machines is even more pronounced. It is common therefore for
projects to obtain these machines to assist in the extra work of project management and
implementation (Commonwealth Secretariat 1991:46; World Bank, 1993b:87). However,
these project machines can only do their job satisfactorily if i) they are not diverted too
much from project use; ii) there is a regular, reliable, quality electricity supply; and c)
the working environment is good quality (cool, dry, clean). Usually these conditions are
very difficult to meet.

This project provided the finance for much of the above, but this had little effect on the
project for reasons very much to do with the nature of small states: much of the
equipment was purchased or used on a personal basis. The project fax machine rarely
worked: it had been purchased by the Director from a friend and the machine had no
backup service in the country. The vehicles were often used by the Permanent Secretary
or the Minister for their own professional business and sometimes for private use. The
computers were delayed until the MiniStry offices were renovated with proper air
conditioning; this took two years. The delay was partly caused by The African
Development Bank taking a long time to approve the expenditure (it had offered minor
support to the project in this area), and partly by the Ministry Finance Officer's own
delays in organising the tender. In the end, the computers could work only about half

12 This has already been noted in Chapter 4, in the delayed appointment of the Director of the Project
Implementation and Planning Unit. In The Gambia, the acting General Manager was considered unsuitable
for permanent appointment to the position by his colleagues in the Ministry, and by the Task Master of the
World Bank Gambian Education Project who had gone to school with him! (personal communications).
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time at best because of poor electricity supply. Electricity supply renovation was not
part of the project.

Both the construction and planning side of the project experienced great difficulties in
travelling out of the capital, Banjul. There were two project vehicles for the use of the
Project Implementation Unit and one for the Planning Unit (the latter vehicle arrived 18
months after the project started). The vehicles were often commandeered for the use of
other senior education staff in the performance of their official duties; the Minister as
Vice-President would regularly "borrow" the vehicles, for example. This is
understandable in a small country of limited resources, but it is a key aspect of a project
that its resources are dedicated to the work of the project; if they are not dedicated, the
project suffers. The vehicles were often not available because of the need for repairs,
lack of fuel, or one or more of the drivers being absent.

The Planning Unit suffered from this lack of reliable transport to gather data from
schools. The only time the adviser was able to travel more than one hour away from
Head Office was with the aDA adviser.

•

Poor management of existing resources

Apart from heavy reliance on machines, the project managed its resources poorly. The
working context of the Ministry has already been referred to: one of ill-paid staff who
lacked any motivation to be productive, of an average effective working week of about
25 hours for most officers. There was in addition an unreliable electricity supply which
on occasion was not working for a week or more and usually was less than 200 volts
when it was available. This meant that computers, photocopiers, and air-conditioners
would not work properly or would not work at all. Other machines such as fans could
work only poorly, and lights were often dim.

In human resource terms, the project was understaffed, ill-proVided for, and prOvided
no motivation for its local staff to work effectively. In the context of a small state, such
understaffing was to prove highly detrimental to the effective implementation of the
project.
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One factor in recruiting staff into a project such as this proved to be their hope for
overseas travel. While this is common in developing countries, it is even more so where
there is no tertiary education institution in the country. Staff understandably hope that
the project will in some way send them overseas to further their qualifications and
training. The problem for small states is that such hope is extremely difficult to meet
because of the lack of available or suitable replacement staff while they might be away.
The project encountered both problems: it sent its procurement officer away for a three
months course, only to have him away for a total of six months because of sickness and
personal reasons. In the meantime, the Deputy Director of the PIU had to cover his
work. In the Planning Unit, the Planning Officer had no tertiary qualification and spent
much of his time exploring ways to go on an overseas course to gain a degree rather
than carrying out his normal work.

8.3.3.4 Agreed proper role and functions of technical assistance

The literature review (Chapter 3), and the study of Solomon Islands, identified problems
in the positioning and use of Technical Assistance (TA) in aid projects, especially in

small states. These appeared in the project, as shown by the disagreement between the
Bank and the Ministry over the role, tasks and priorities of the Technical Assistance.

•

Planning Unit

The Bank agreed to the provision of a Technical Assistant to the Planning Unit in order
to advise the Director, train the staff, and improve the collection, prodUction, analysis
and reporting of school based data. The Technical Assistant would also assist with the
school mapping exercise, and the preparation of the annual MiniStry of Education
budget (World Bank, 199Oa:22). In fact, no director was appointed during the period
January 1990 to February 1992.

Not having a Gambian counterpart, the adviser was made executive Director with aU its
attendant activities and responsibilities for staffing, procurement and finance. Since the
unit was short staffed, and the staff did not have adequate technical skills, much of the
adviser's time was taken up with personally doing much of the collection, compilation,
analysis and reporting of the data. The staff also lacked a proper understanding of the
roles and functions of the planning unit, as well as a sufficient degree of motivation to
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carry out their tasks adequately; the unit had been regularly criticised within the
Ministry of Education for not having completed any gathering of school based statistics
since 1985, and any analysis or reporting had at best been incomplete and rather
tentative. The dilemma the adviser found himself in was that in order to report on the
statistics for the period from 1985, he would have to do much of the work himself but
the more he did, the less time he had to spend to explain and demonstrate the proper
roles and functions of a planning unit, to motivate the staff, to train them in necessary
procedures in planning and designing statistical gathering from schools, and in
compiling and analysing the data using computers.

Above all, there was never agreement between the Ministry and the World Bank (both
IDA and IMF) over the duty statement and related priorities of the Technical Assistant.
The Bank reviews regularly called for priority to be given to Primary School mapping,
production of up-to-date statistics, and data analysis (World Bank Project reviews, 1990,
1991,1992). The Ministry, and particularly the Minister, thought his first priority
should be planning for the reform of secondary general and technical education.B

The Bank also kept changing its mind about the priorities of the adviser's work. At the
time of the adviser's arrival the first Task Master was insisting that the main priority
was the production of an Action Plan for the implementation of the chief activities of the
project; the production of this plan was a condition of creditworthiness. The Action
Plan was accordingly produced, but under great difficulties. Ministry senior officials
appeared interested only in producing something which would satisfy the Bank so that
creditworthiness would be established and Bank finance would become available. Most
of the officials did not seem to be willing to commit themselves or their units to
guarantee that they would undertake the work in the manner that the plan would claim.
The Bank in turn did not seem to appreciate that the workprogram of the plan might be
unrealistic in terms of the limited resources of the Ministry of Education and the
Ministry's commitment to its regular tasks. The Bank's view was that the production of
the plan would be the major spur to having the Ministry commit itself to the project,
and to meet agreed targets on schedule, on time and within budget.

13 In his first meeting with the Minister, the Minister told him his first priority was planning the
restructuring of secondary education, and the plan should be ready in six months.
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Following the production of the Action Plan, the Bank's next priority was the
production of a School Map. This could not be produced until all data from schools
since 1985 had been compiled and analysed; this was a major task because there were
significant gaps in data which had not been collected. In addition, it meant reviewing
six years' work with fewer staff than the planning unit had had when it had failed to
complete the task of compiling and analysing these school statistics. The work had to
proceed carefully because preliminary indications were that there had been very little
expansion in enrolments in the two main rural areas where over 60 per cent of the
population lived, with a very high rate of population increase. It seemed that the
population might not be very interested in sending its children to school, especially
girls. The Bank generally failed to appreciate the limitations of all this, and kept
insisting that the school map have a high priority. In its insistence on the speedy
production of the map, the Bank seemed to have forgotten that its original plan was to
have a full time school mapping expert work full time on the task for two months, with
complete data.

Under the terms of his contract, the adviser was supposed to provide advice on the
preparation of the recurrent and capital budgets of the Ministry of Education. This was
supposed to involve a review of the budgets towards the last stages of their preparation,
to ensure that they were in accord with the stated objectives of government program of
action, and with the agreement with the Bank concerning the increased allocation to
education overall, as well as the different increased allocations to the various divisions
of education. Finally, the adviser was to computerise the budgets for presentation to the
Ministry of Finance before going to Cabinet for final decision.

In practice, the adviser became responsible for chairing all the meetings involved in the
preparation of the budgets at the level where the division chiefs met. This involved him
in reviewing each division budget and deciding what was and what was not in accord
with government policy and agreement with the Bank; after that, he was responsible for
the overall focus of the budgets, and for their final conformity with policy and
agreement. At this level, he worked directly with and for the Permanent Secretary of
Education. Far from being an adviser and coordinator on the budgets, he was in fact the
chief executive for the preparation and presentation of the Ministry of Education
budgets. This inevitably took far more of his time than was originally allowed for in
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considering his duty statement, apart from the considerable departure from the
commonly accepted role of an adviser as trainer rather than executive officer.

The Bank then added to the problem of what the adviser's proper roles and priorities
were when, two months after the adviser's arrival, and at the request of the
representative of the International Monetary Fund (IMF), he was made responsible for
introducing Program Budgeting into the Ministry of Education. This involved him in a
series of meetings with division chiefs to explain the purpose and functions of Program
Budgeting, and then endeavouring to have the division chiefs prepare their budgets
accordingly. In so far as he was acting as an adviser and coordinator, the work was a
major addition to his original duties. In fact, the work involved him acting as chief
executive in the preparation of division budgets in the new format, which added further
major work to his original duties.

There was confusion and disagreement therefore from the beginning between the Bank,
the Ministry of Education, and the Technical Assistant, over the role and functions of
the Technical Assistance to be provided. The Bank appeared unable to understand the
limitations of resources and the difficulties of working in a small state such as The
Gambia. In insisting on meeting the various deadlines of agreement under the project,
the planning adviser was forced more and more by the Bank to become the doer rather
than the trainer that the position of adviser really requires.

•

Project Implementation Unit

In the case of the Technical Assistance provided to the Project Implementation Unit, in
the form of the Deputy General Manager, there was early disagreement over the
necessary qualifications for the position. The Bank initially reported that high priority
should be placed on TA with good financial experience, but soon modified that to
placing more emphasis on proven delivery of project matters (Bank Review Missions,
April 1991 and November/December 1991). The Bank originally had called for a
Gambian counterpart for the adviser, but with a change of Task Master the Bank
changed its mind and no longer considered that a counterpart would be necessary to
learn technical skills of project management; it considered that the Project Manager, the
officer senior to the adviser, was in fact the counterpart. This placed the adviser in the
position of being responsible for the training for the person who was directing his work;
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in reality, the project manager would generally give him so much work that he would
rarely have time to discuss anything but the results and certainly not have the
opportunity to discuss strategies, methodologies, and technical aspects of the work. For
example, the Project Manager was never trained in the use of computers and the
software relevant to the project needs; he relied mainly on the adviser, as Deputy Project
Manager, to work with the computer, to produce reports, etc.

8.4

OVERVIEW

The review of the Education Project in The Gambia has shown that its experiences with
the World Bank designed project were similar to those of Solomon Islands, and were to
some extent to be anticipated from the review of the literature. In the main, the Bank
did not fully appreciate the special circumstances operating in a small state with its
limited resources, and in its own conduct sometimes treated the small state without full
courtesy and consideration; the most obvious example is the Bank arranging its dates
for project reviews by first considering its own commitments and those of neighbouring
and larger states, and then informing the small state of its schedule.

Most noticeably, little or nothing was accomplished in the following areas. No
counterparts were found for the Technical Assistance in Planning Unit until February
1992 as he was leaving, and none was found for the Deputy General Manager of the
PIU. No progress was made on the reform of the examination system. Little progress
was made on the Textbook revolving fund except to plan the fund. The plan to increase
the participation of females in education was not implemented. No assistance was.
provided to Madarassas, because no reliable data could be found on them. The
restructuring of secondary general and technical education was delayed. In general, the
preparation of plans was difficult enough; gaining agreement within the Ministry of
Education and with the World Bank, then haVing them implemented, proved a
Herculean task.

In this regard the Bank created its own difficulties. As noticed in the study of Solomon
Islands, the Bank tends to draw up its program of visits with larger countries being
given preference over smaller ones. This happened with The Gambia, which found the
Bank arranged its visits to neighbouring and larger Senegal before consulting The
Gambia. The timing was therefore not always convenient for the project. In addition,
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the Bank kept changing its Task Manager; in the first two years it had three different
such managers and at times the project did not know who had immediate responsibility
in the Bank for the project.

In The Gambia the Bank displayed perhaps more of its characteristics as a Bank than it
had in Solomon Islands. It insisted on detailed budget allocations according to tight
conditions, and tied performance in this area to the national performance under IMF
imposed financial reforms. What has been described as political insensitivity in other
parts of this chapter were sometimes more a conflict of values: Gambian educationists
talking in educational terms to a Bank interested primarily in measures of efficiency and
equity as measured in financial terms. Double-shift teaching, pupil-teacher ratios, the
introduction of the "user pays" policy, are examples of this.

Another feature which was more apparent in The Gambian project than it was in that of
Solomon Islands was confusion and conflict over the roles and functions of education
officials responsible for the project. It was, for example, never clear who was ultimately
in charge of the project: the Project Manager or the Senior Management Team which
rarely met. This was particularly the case in Technical Assistance for the Planning Unit.
Not only did the TA there have to manage and implement rather than advise and
assist, because of lack of staff and no counterpart, he was given added duties by the
IMF.

8.5

CONCLUSIONS

In terms of the basic research questions:

A

Are there any special circumstances of Small Stales which do or should merit
special consideration in determining the allocation of Overseas Development
Assistance (ODA) by donors?

This case study found an unusual degree of activity by NGOs and International
Organisations in the field of education. Their high profile presence may indicate that
donors found the small state of The Gambia attractive for their aid activities for such
reasons as the more personalised nature of the aid and the relatively greater impact that
such aid can make. If this is the case, then small states do deserve special consideration
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in the allocation of ODA. However, there are certain circumstances which are more

often found in small than in large states which should merit special consideration.
Among these are the number of donors and lenders, especially in the NGO sector,
whose different objectives, agendas, management styles, size of budgets, and nature of
personnel require regular coordination from the Ministry.

B

Do small states experience any special difficulties in negotiating World Bank
funding for Education Sector Aid Projects and - if successful in negotiating
such funding - in managing these aid projects under conditions laid down by
the World Bank?

The case study found that the project did not experience any special difficulties in the
early stages of negotiating a loan with the Bank, because the education sector plan
developed within The Gambia, whose implementation was the reason for requesting
the loan, had been developed by a process of consultation with international agencies
including the Bank. In this respect, the small state was able to attract advice and
assistance even before it approached the Bank.

The Gambia did experience difficulties at the implementation stage of the project, when
it found it difficult to meet Bank pre-conditions for starting up the loan. Chief among
these were the preparation of an Action Plan, and the appointment of suitable
counterpart officers for the Technical Assistance provided under the project.

1.

Eligibility for, and allocation of, loans

a)

What are the criteria for eligibility for IDA funded loans? Do these criteria effect

small states in any special way?
At the time of the negotiation for the Education Sector Aid Project in 1990, the per capita
income of The Gambia was U5$230 (UNESCO, 1991:106); the country was therefore
eligible for an IDA loan. The Bank also spoke well of the one previous education project
(U5$5.5 million) which closed on 30 June 1982, noting that the project objectives were
achieved (World Bank, 1990a:7}.
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b)

What are the standard procedures in determining whether to allocate a loan? Do
these procedures effect small states in any special way?

The determination of whether to allocate a loan takes place in the first stages of the
project cycle: Identification, Preparation, Appraisal, and Negotiations. In this project,
Identification and Preparation took place during the preparation of the Education Plan
1988-2002; planning was carried out by Ministry of Education officials assisted by a
number of donor organisations such as the Commonwealth Secretariat and included the
World Bank. The plan was adopted by the parliament of The Gambia in November
1990. Appraisal occurred during the visit of a World Bank Appraisal Mission in June
1989, whose report appeared in April 1990 (World Bank, 1990a). The government
satisfied the conditions for creditworthiness by January 1991 and the project formally
commenced. From identification to approval therefore took 2 years and 2 months,
which compares favourably with the Bank's estimated average time of 2.9 years spent
on these stages of the project cycle (World Bank, 1982b:31). The application for IDA
support for the Education Sector Aid project could not be said to have been
disadvantaged by the Bank's procedures in determining whether to allocate a loan, in
terms of the time taken to secure a loan.

2.

Management of loans

a)

What are the arrangements laid dawn by IDA for the management of a loan? Do
these arrangements effect small states in any special way?

The Bank hands responsibility for management and implementation of the loan to the
borrower; its own responsibilities are to provide monitoring and supervision. In the
case of The Gambian Education Sector Aid project these arrangements proved
inadequate and sometimes inappropriate.

Monitoring and supervision by the bank was inadequate. The Bank made it plain that it
was aware of general shortcomings in administrative capacity in The Gambian public
service, and in the Ministry of Education, yet the Bank did little to help in technical
areas. To make matters worse, the Bank kept changing Task Masters and its own
missions used to arrive at irregular intervals.
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b)

Do small states have any special circumstances likely to influence their
management and implementation of education sector aid projects funded by the
World Bank?

If so, what are these special circumstances?

The case study has found that The Gambia shares many similarities with Solomon
Islands in its ability to manage and implement education sector aid projects; most of
these characteristics were anticipated following reviews of reports and writings on other
small states. The case study found that The Gambia distinguished itself from Solomon
Islands in project management in these ways: a) having no institute of higher education,
it had even less academic expertise to call upon as needed; b) the project was intricate
and complex, with a heavy dependence upon volunteer labour from donor agencies and
from villagers; c) the Bank acted more as a bank, and the project was tied into a
Structural Adjustment program which imposed more and stricter conditions on the
implementation and management of the education sector project.

3.

Evaluation

What are the criteria by which the World Bank judges the degree of success of
management of an Education Sector Aid Project? Do these criteria effect small states in
any special way?

As noted in Section 6.5.1, the Bank judges the degree of success of a project by the speed
with which the funds of a project are being disbursed, the project reports being
produced regularly and on time, and the financial accounts being regular, according to
the Bank's required format, and balanced.

The Gambian project experienced serious difficulties in all these areas. The Bank was
critical of the Technical Assistance provided in part to supervise finance of the project;
the Gambian financial officer was sent overseas for three months training but stayed
away for six months; the MiniStry of Education's own finance section was not properly
staffed or eqUipped. Behind all this was the fact that many officers were not performing
their tasks to the necessary level required by the bank for the efficient management of
the project.
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Overall, the greatest difficulty faced by The Gambian Ministry of Education in
managing the Education Sector project was insufficient numbers of suitable local
officers.
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SECTION C: CONCLUSIONS

CHAPTER 9

CONCLUSIONS

This chapter considers the answers provided to the research questions by the case
studies. The theoretical and practical implications are then considered, and the chapter
concludes with some suggestions for further related research.

9.1

The research questions

9.1.1

Eligibility for, and allocation of, loans

a)

What are the criteria for eligibility for IDA funded loans? Do these criteria

affect small states in any special way?

There are three basic criteria for eligibility for IDA funded loans: poverty, the recipient's
limited credit worthiness, and the recipient's economic performance.

The Bank claims that it gives special, favourable consideration to applications for loans
from small states which might otherwise have some difficulties in meeting one or more
of these criteria (World Bank, 1982b:25). It claims that the average size of loans to small
states is higher on a per capita basis than that for larger states, because of the need to
have a certain minimum size for the efficient operation of a project. The Bank also has a
policy that exceptions to the operational cut off, in terms of per capita income as a
determinant of loans, would be maintained for small island states.

The case studies did not reveal any special problems for the two small states in meeting
the criteria for eligibility for IDA loans.
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b)

What are the standard procedures in detennining whether to allocate a loan?

Do these procedures effect small states in any special way?

The standard procedures are set out in the Bank's Project Cycle: Identification,
Preparation, Appraisal, Negotiation, Implementation and Supervision, and Evaluation.
The main problems that small states might encounter here lie in many not haVing the
specialised staff to share in the stages as equal partners, especially in the identification
and preparation stages. It is clear from the two Solomon Islands projects that Solomon
Islands officers could not negotiate as equal partners, and accepted the Bank's design of
the projects. In the case of The Gambia, although the Ministry of Education had a
detailed Education Plan with which to approach the Bank, the Bank imposed additional
details which were only later resisted by Ministry officials at the highest levels.

Some of this intrusion at this stage occurs because the Bank is lending money and has to
specify how the money will be used. The Bank may act primarily as a bank, putting
proper finance and management issues before educational issues. The case studies
found Bank thinking dominated the initial design of the projects and the priorities
placed on their implementation. This became more evident in the conduct of the
Gambian education project, where IDA officials made clear their focus was on
performance to agreed schedules, within budget and to specified standards; failure to
do so would bring the whole loan into question. It seemed to many Gambians that the
Bank was treating education in this way because the MiniStry of Education was a key
ministry and the Bank felt that it could significantly reform the country through the
Bank imposed Structural Adjustment Program, in this and other key ministries. That
is, the Bank was treating The Gambia, in this instance, as a small state which needed to
be reformed along Bank lines; moreover, the Bank seemed to think that The Gambia as a
small state would be less able to oppose the Bank's measures.

The Bank also claims that it takes into account the likely impact of a loan on
development objectives, which it currently defines in terms of poverty alleviation, social
equity issues, human resource development, and the environment. Human resource
development (HRD) is the major objective of education, and the Bank focuses much of
its research into education in terms of HRD and poverty alleviation. It is social equity
issues which the Bank includes as objectives of an education sector loan which, as the
next section will show, cause some problems with small states and other developing
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countries. These issues, generally defined in terms of gender and urbani rural
dimensions, often are foreign or of low priority to the culture and government of the
recipient country. What the case studies have demonstrated is that recipient countries
might accept a loan with social equity conditions attached and then ignore these
conditions. That is, the recipient does not encounter difficulties in this area in obtaining
a loan, but might experience difficulties later in the implementation and management
stages; in addition, if it fails to address these issues it might experience difficulties in
requesting a further loan. This problem is not confined to small states.

Boone has added another definition of development: that loans should be for
investment rather than consumption, and have a greater impact on the poorer classes
rather than the well off classes, the powerless rather than the powerful (Boone, 1994a:2526; Boone 1994b:27-28). If his definition is accepted, along with his evidence that small
states perform better in the achievement of these objectives in their aid programs, then
small states have a strong case for having this taken into account in establishing
procedures for determining eligibility for a loan from IDA.

9.1.2

Management of loans

a)

What are the arrangements laid down by IDA for the management of a loan?

Do these arrangements effect small states in any special way?

The arrangements laid down by IDA for the management of a loan are relatively
straightforward: responsibility for the management of the loan is the borrower's, while
the Bank will supply monitoring advice and assistance. The first phase in the
management of a project is the implementation phase, which is the start up phase
covering development! construction. The Bank recognises general problems at this
stage, arising from the borrower focusing attention away from implementation or from
changes in the country's economic and/ or political situation, or arising in project
management. In its review of Bank funded projects in the Caribbean, the Bank noted
delays of up to 3 years at this stage of the project cycle with staffing of the project units,
with land acquisition, preparation of acceptable architectural designs, contractor
difficulties and procurement delays. While such delays can also occur in larger
countries, they present special problems for small states because of the latter's limited
staffing and resources.
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The case studies revealed situations similar to those of the Caribbean. There were
significant delays with land acquisition in the Solomon Islands Secondary Education
Project; both that project and the primary education project experienced long delays in
procurement of school supplies; no full time counterpart officer to act as director of the
IPU was appointed for the first 12 months of the secondary education project, and no
suitable counterparts were ever appointed to the primary education project. In The
Gambian project there were significant delays in all these areas also, including office
equipment and supplies to implement and later manage the project.

During the implementation phase and in the later management phase the borrower is
required to provide regular progress reports, covering the physical execution of the
project, its costs, the financial status of revenue-raising or revenue-earning enterprises,
and information on the evolution of project benefits. The production of such reports can
place a further strain on the resources of the small state's management team, and
contribute to delays in implementation and management. In particular, the project is
required to provide quite technical reports on financial management on a monthly basis
and annual audits. The audits themselves could not be done by the Ministry of Finance
which had neither the time nor the technical capacity to undertake them. A private firm
therefore had to be engaged, but there were only two such firms competent to carry out
the work. The firm chosen produced its audits a year late because of the firm's priorities
and commitment to other work.

Bank thinking about education is also influenced by its own research. The dominance of
Bank research findings was encountered in two principal ways: in the measures the
Bank insisted upon in the project, and in the studies it could quote or which others
could quote The two small states were at a considerable disadvantage in the design and
appraisal stage, not having the technical staff to appreciate fully the implications of
what the Bank was proposing. The influence of Bank research was shown directly in the
case of Solomon Islands, when two Bank studies concerning the introduction of school
fees in one African country provided the methodology and rationale for a commissioned
study on alternative sources of finance in Solomon Islands. The study proposed the
introduction of fees in primary schools, and increasing them significantly in secondary
schools. However, a study by the Ministry of Education in the African country
concerned pointed out the adverse effects of fees after they had been introduced, of
which the Bank studies and the Solomon Islands study seemed to be ignorant. Solomon
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Islands had no local officers technically competent to evaluate the commissioned study;
after being ignored for quite some time, the study was eventually rejected on political
grounds, since it was against government policy to impose fees in primary education.

The studies have prOvided instances when the Bank insisted upon measures which were
unpopular and were regarded as intrusive into matters the Ministry of Education felt
were its own domain. The introduction of double shift classes proved very unpopular.
The Bank also intruded into the budget of the Ministry of Education with its insistence
on annual increases in allocations to education from the national budget, and detailed
proportions of the education budget to sectors of education. These detailed allocations
were initially disregarded in the Ministry of Education's budget formulation and when
the bank insisted the measures were resisted by all heads of units concerned.

The Bank also included equity measures into all the projects of the case studies:
increasing the proportion of females in education, and increasing the Participation Rate
in education, especially in rural areas. These measures were regarded by the borrowers
as a Bank initiative, not being based upon any expressed demand in the two countries
concerned. In the case of increasing the proportion of females, this was largely ignored.

In Solomon Islands no action was taken to introduce this measure, no statistics were
ever collected specifically to measure this objective, and such evidence as was obtainable
showed that there had been no improvement in female enrolments. In The Gambia, it
was a Bank officer who drafted the plan to improve the participation of females in
secondary schools, and the plan was then ignored by administrators. In any case, this
very conservative, largely rural, Islamic country did not place a high value on educating
its females. In the case of improving the Participation Rate, this was a target in the
Solomon Islands secondary education project at the transition stage from Standard 6 to
Form 1; the erection of three new secondary schools was supposed to increase this
participation rate at secondary school level, which it did. In the case of The Gambia, the
problem was that no one knew what the participation rate actually was until reliable
and up·to·date statistics were published; when they appeared they showed that it
exceeded 100 per cent in the chief urban areas and was declining in the rural areas. The
project was powerless to overcome the dominance of the urban areas.

The measures the Bank insisted upon introducing, which were on the Bank's initiative,
were largely ignored or proved unpopular. When attempts were made to introduce
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them in these small states, they were largely ineffective in result and half-heartedly
implemented. The personalisation of the administration was a formidable barrier to
their implementation.

The studies have shown that the small states in question did experience difficulties in
meeting their implementation and management responsibilities under the arrangements
laid down by IDA. Further details are set out in the following section.

b)

Do small states have any special circumstances likely to influence their

implementation and management of education sector aid projects funded by the World
Bank?

The case studies have shown problems of developing countries, which problems
assume greater Significance in small states. In part, these problems have greater
significance because of the often prevailing assumption by donors that small is
beautiful, manageable, and accessible.

Probably the greatest single weakness revealed by the case studies in the management
of education aid projects was that the Project Management Units had to spend too much

of their time implementing, directing and managing, rather than coordinating. There
was not enough technical capacity in the Ministries of Education, in other Ministries, or
in the private sector, to undertake all the necessary work that could have been
undertaken in larger countries with more resources.

The case studies have provided numerous examples of how small and personalised the
public service of small states can be, and how this affected the management of the aid
projects. They have prOVided evidence that appointments may be made personally by
officials. The public service tends to consist of generalists rather than specialists, and
when specialisation does exist it often cannot be spared for "additional tasks relating to
project management. In addition, the setting up of a project management unit may lead
to non-appointment of staff to the unit, the appointment of unsuitable staff, or the
draining away of suitable staff from other parts of the Ministry of Education or other
ministries. Project strengthening may lead to institutional weakening of the very
ministry it is supposed to be strengthening.
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The small, personalised nature of the public service in small states had an impact on the
management of projects. In The Gambia no there was counterpart for the planning
technical assistance because the senior officers could not agree privately, among
themselves, on whom to appoint. In Solomon Islands the director of the IPU was very
careful in his dealings with some officers because they were related to him or were
married to people whose influence and support he might later need. Departures from
the original project design were allowed to occur because the head of the unit concerned
was a cousin of the project director. The Solomon Islands secondary education project
also suffered from attempts at personal intervention by interested parties over matters
of land acquisition, tendering for schools, and selection of local consultants. Also, the
small size of the public service gives few opportunities for promotion, particularly at the
most senior levels, so the solution is often to rotate senior officers. This happened in
Solomon Islands at permanent secretary level, leading to the project working under
three different permanent secretaries in three years. This in tum had an impact on
project management as the project unit learned what their new leader wanted, adapted
to his style and directions, and in tum educated him in matters concerning the project.

The Bank seemed to assume that in a small state where officials usually knew each other
first hand, they would co-operate. In fact, in primary teacher training there was
minimal cooperation in Solomon Islands and the Gambian education sector projects; in
both cases the teacher training college/ school of education acted independently of the
Ministry of Education and the project plans.

All the projects suffered from a shortage of personnel with specialised skills,
knowledge, experience, and a shortage of specialised units such as Finance, curriculum
development and textbook writing, school facilities, research, data collection and
analysis. So Bank proposals to develop curriculum and textbooks, to provide in-service
multigrade training, were not very effective because of this shortage. Shortage of
suitable personnel was shown in the non-appointment of a counterpart to the planning
adviser in The Gambia. It was also demonstrated when officers went on annual leave
for six weeks per year, on maternity leave for 3-6 months, to international conferences,
on overseas training courses: there was no one to replace them and their work therefore
stopped.
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The multiplicity of the roles of senior officers, with their attendant impact on
management within their ministry and on the project unit, has been shown. In Solomon
Islands the Permanent Secretary to the Ministry of Education was absent in Europe for
significant periods of time in his role as Ambassador to the European Community (now
the European Union). The under-secretary was on the governing board of the
University of the South Pacific, located in Fiji. In The Gambia the Minister of Education
was also the nation's vice-president, which latter responsibility took up about half his
working time. In Solomon Islands it was widespread practice for senior officers to serve
on government and non-government boards during normal working hours, which
severely effected the planning capacity of the IPU of this state.

Administrative structures were used in personal ways, and sometimes impeded project
management. The Gambia failed to change its operating style in administration, to
reflect the new administrative structure in post-independence days. It still retained the
post of Director of Education with all professional officers supposedly reporting to that
post, and the Director in turn reporting to the permanent secretary. This was a cause of
confusion over roles and responsibilities. The recommendations of the 1988 report on
the need to change the structure appear to have been ignored in circumstances common
to small states. Firstly there was the wish to avoid any unpleasantness at senior officer
level; as the Director was due to retire in 1992, administration preferred to wait until
that date before considering any changes. Secondly, most senior officers simply spoke
with and reported to whichever pOSition they thought most appropriate: the Director,
the permanent secretary, the Minister (personal communication with author of the
Garvey and Wood report). In Solomon Islands it has been noted already that when the
Ministry of Education was re-organised as the Ministry of Education and Human
Resources Development with two Under secretaries, the details of how the new system
was to be set up and function were established while taking into account the
personalities, skills, qualifications, and experience of the two Under secretaries.

The three case studies show the strengths and the weaknesses of Technical Assistance
in small states. In the Solomon Islands primary project the technical assistance was
clearly acting in the performer/substitute model. Local staff were not involved in poliCY
development or planning, they were not trained, and they carried no responsibility for
the success or failure of the project. When the adviser/ director left the project he left
behind no trained or experienced local officer to take over as project director, with the
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inevitable result that significant elements of the project came to a halt (completion of
classrooms, production of textbooks, distribution of materials provided under project
financing).

Technical assistance under the Solomon Islands secondary education project owed some
of its success to the ministry quickly putting in place a local officer as director who was
trained by the adviser, and "grew" into the job. It also gained immeasurably from the
close personal and professional relationship that developed between the director and
the adviser. However, other reasons for the success of the technical assistance related to
the widespread view within the ministry that the adviser was a source of desirable
goods and services (vehicle, photocopier, telephone, facsimile, computers, etc.).

In the Gambian project, technical assistance had mixed success. The Ministry of
Education had views on the priorities of the planning technical assistance which
conflicted with those of the Bank (IDA). The ministry saw the priority for technical
assistance to be planning the reform of secondary education. IDA saw the priority of
the planning technical assistance as being the production of up-to-date statistics and a
primary school mapping report. However, the other arm of the Bank, the IMF, also
instructed the adviser that his first priority must be the introduction of program
budgeting.

Planning technical assistance was handicapped because no local officer was put in place
as director of the planning unit. In part, this failure to appoint someone resulted from
the close personal relationships within the Gambian public service. The few likely,
candidates were identified, but senior officers within the MiniStry of Education rejected
them on personal grounds. Despite Bank requests, the ministry failed to advertise the
post of director.
Technical assistance of the planning unit suffered further because the adviser was given
executive responsibilities in lieu of the ministry appointing a director. He was formally
appointed Deputy Chief Education Officer, Planning,. and found himself saddled with
responsibilities for personnel, physical equipment, and finance. The reason for the
nature of this appointment (made personally by the Minister of Education who was also
the nation's vice-president) was the unavailability or unsuitability of local officers.
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Technical assistance for the Project Implementation Unit suffered from being given an
executive role as Deputy Project Manager. This placed him in a line position
subordinate to the Project Manager, whom he was supposed to advise. The result was
that he did not attend any meetings of the Senior Management Team which was
responsible for overall project management. In addition, his executive position saw him
largely occupied with the financial aspects of the project and the construction of
classrooms. The major reason for this executive role was that there were no suitable
Gambians to carry these tasks. One financial officer was identified for project training
and went overseas for three months, which extended to six months; his absence only
made matters worse for the technical assistance because no one could replace this absent
officer.

Problems were encountered in the three projects with education data, especially with its
reliability, collection, analysis, data entry, policy development, and production. The
initial problem encountered with the Solomon Islands Primary and Secondary
Education Projects and The Gambian Education Project was that Bank plans were
founded upon faulty data. In Solomon Islands, there appeared to be a significant error
in school enrolments so it was difficult to judge the impact of the project on enrolments.
In the Secondary Education project, a component to produce teachers for secondary
schools was never sure exactly how many teachers of which subjects were actually
needed. In The Gambia, a key project objective to raise the Gross Participation Rate in
primary schools to a specific level was later shown to be unrealistic, because primary
school enrolments underestimated actual enrolments by about 9 per cent. The actual
GPR was almost at the target level when the project began. Worse, the available
statistics were not able to take into account the disparity between urban and rural
provinces. There was such a disparity that the real objective should have been to
increase the rate of participation in rural provinces while holding enrolments steady in
urban provinces.

Another major problem encountered with data was its collection. In Solomon Islands it
was collected by the Statistics Branch of the MiniStry of Finance, which meant that its
collection was in a format largely devised by that branch, and at times convenient to it;
data were not collected during one year of the Secondary Education project because of
other commitments of the branch. In The Gambia the collection of data was supposed
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to be done by regional education officers but this was irregular from one region to
another, across schools and years.

The analysis of data was a problem for all projects. There were no local officers trained
to analyse data in terms of trends, unit costs, physical resources, and derive policy
implications from the analysis.

Relations between national and provincial authorities were a particular problem with
projects in Solomon Islands. There was some confusion over areas of responsibility,
communications between the two levels of governments were faulty, and provincial
authority sometimes lacked the resources to carry out their agreed tasks. They were not
such a problem with The Gambia, which did not have a system of provincial
government. However, it did have a system of regions controlling schools, and the
project experienced difficulties in securing the cooperation of, of informing, of collecting
data.

Small states still have problems similar to those of larger states, but their smallness
tends to make these overlooked. Travel and transport is a major problem in Solomon
Islands because of geography (seven major islands widely separated from each other,
and most islands are very mountainous), travel costs (air travel is expenSive), time
(canoe travel even with an outboard motor is slow), dangerous (storms at sea).

Communication is a problem, mainly because of problems with transport but also
because of limited radio and telephone facilities. The Gambia did not share all the same
travel and transport problems as the foregoing, but lacked government vehicles and
funds for travel except for very important events. Problems with travel and transport
became serious when furniture, textbooks and other supplies had to be distributed
throughout Solomon Islands. No regular shipping system was available, so a ship had
to be chartered to travel throughout the islands.

An Australian volunteer had to be

specially engaged to accompany the equipment to ensure it was delivered.

The dispersed nature of the population within some small states creates problems for
project management, as is shown in Solomon Islands and The Gambia. In Solomon
Islands communities are Widely scattered, even within an island, and the average rural
settlement numbering twenty people is evidence of how difficult it is to contact the
population - particularly in providing schools and equipment, including teachers.
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Within The Gambia the population in rural areas was similarly scattered. Hence, certain
aspects of all the projects faced particular difficulties: delivery of supplies produced and
procured, construction of new classrooms, school mapping, providing in-service
training for teachers, especially primary teachers, collection of school data. The
dispersed nature of the population is not unique to small states and may not even be
representative of their populations, but the existence of the problem and its size and
Significance appears to have been largely overlooked by the Bank in the design
appraisal and implementation stages of the projects.

Problems of production of some physical plant in small states were not fully
comprehended by the Bank. In larger states, Ministries of Education would be expected
to have their own construction units. In Solomon Islands classroom construction was
the responsibility of the Ministry of Housing because no other authority had the
capability to order materials, deliver them to sites, supervise and carry out their
construction. There were considerable delays caused because the ministry had many
other tasks. Classroom furniture - desks, chairs, benches, tables and cupboards - could
not be produced within the time frame or to the quality desired, nor in accordance with
required accounting procedures because of the limits of provincial government
management and local industry capability.

Vulnerability of small states in various ways has been demonstrated in the case studies.
By the end of the primary education project the Solomon Islands dollar had fallen to
about one-third of the value it had had at the beginning of the project, relative to major
currencies, and this affected the amount of equipment it could purchase under the
project. It suffered cyclone Namu, which wrecked many primary schools. The
country's tourism trade was affected by a dispute over one tourist island, and the
dispute could have posed a threat to both the primary and secondary education
projects. In The Gambia the coup d'etat of 1994 may well have adversely affected the
implementation of the education project.

Heavy reliance on machines in project management is not confined to small countries.
The problem for small countries which the case studies demonstrated is that the project
units were the only units in the Ministry which had the machines and had the budget to
maintain them. In part, the mere possession of the machines was a cause of jealousy
and, in Solomon Islands at least, sometimes a reason for non-cooperation from other
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units. But in small states where there is only one unit with such machines, there is a
tendency for others to "borrow" the machines. So the case studies noted that project
vehicles were used for purposes other than the project, that outside officers used the
computers, the photocopiers, the phones and fax machine, sometimes delaying
important project work and so interfering with project schedules. Such problems are
not unique to small states. However, in small states it is almost impossible at times to
keep strict control of the machines because of the personal nature of the public service.
Sometimes officers did not like to say "no" to other officers for fear of offending,
sometimes they could not say "no" because it was a far more senior officer making the
request, and sometimes they wanted to say "yes" because this would be a favour that
they could tum to advantage at a later date.

The question of aid for dependence or independence is crucial for small states, with their
admitted political dependency (many gained their independence comparatively late),l
limited resources (physical, human, financial), vulnerability to the forces of nature,
economics, international politics. It is important that projects, with their technical
aSSistance, their training, their opportunity for local officers to gain experience, develop
national talents. The case studies show mixed results here. The Solomon Islands
primary education project has little to show in terms of professional development of
national officers, whereas the Solomon Islands secondary education project was able to
contribute much to professional development. The Gambian project, with its emphasis.
on quantitative outputs (classrooms, textbooks) provided limited opportunities for
professional development. Through specific training, such development that occurred
was largely on-the-job training but this in tum was limited by the Bank's emphasis on
tight schedules and delivery of outputs.

The Bank itself created a problem, because it was always trying to fit its monitOring and
review mission dates in to suit its own convenience and that of larger countries with
larger loans from the Bank. Each of the case studies showed evidence that the projects
were inconvenienced by the Bank in this way.

The Bank's own recent review of education projects it had funded in the Caribbean
agree with these findings; the Bank admits that its own procedures can be improved. It
1 In August 1995 the small state of Bermuda held a referendum on whether it should seek independence
from Britain; 75 per cent of those voting rejected the proposition (Guardian Weekly, 3 September 1995:25).
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should be stricter in checking local project staff qualifications, especially when there is a
change from the original staff appointments. It admits that once project
implementation begins, bank officials have been more concerned to fill vacancies in
project units than to consider the longer term impact of poor staffing on
implementation. The Bank now concludes that while Bank supervision missions are
useful, they have tended to concentrate on the phYSical aspects of the project. Project
implementation would benefit more if educators from the Bank participate more from
the early stages of the projects; in addition, national educational objectives would
benefit. The Bank now feels that it should pay more attention to coordination of and
collaboration with donor agency co-financing, particularly to ensure proper use of
technical assistance. The Bank also feels it should push harder for satisfactory solutions
and not let problems drag on for months or years. The case studies revealed similar
problems.

9.1.3

Evaluation

What are tire criteria by which the World bank judges the degree of success of
management of an Education Sector Aid Project? Do these criteria affect small states
in any special way?

This collection of case studies examines a variety of successful development
projects, programs or policy actions ... By successful we mean that that the
policies achieved their intended objectives and that the economic benefits
outweighed the costs. (World Bank, 1989c:v)

The criteria by which the Bank judges the degree of success of management of an
education sector aid project are mainly the extent to which the project has met its
objectives. These will vary according to the individual loan, but usually include
expansion of the education system or section of the system in absolute and proportional
terms, as measured by the Participation Rate of an age cohort. The Solomon Islands
secondary education project had an objective to increase the number and proportion of
students who could enter secondary education; the Gambian education project aimed to
increase the participation rate in primary education. Other measures often include
quality objectives: increasing the supply of teaching and learning resources such as
textbooks, improving the academic and professional training of teachers, renovating
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classrooms and school facilities. The case studies showed that the small states of
Solomon Islands and The Gambia had some difficulties in meeting some of these
objectives because of circumstances relating to their size.

The Bank also has a number of broad objectives for its loans, for education and all other
sectors, described in terms of what it currently sees as development: poverty alleviation;
social equity (gender, urbani rural issues), economic performance, human resource
development, environment improvement. Bank investment in education is broadly
justified mainly in terms of human resource development, the belief that economic
performance of a country correlates highly with investment in education, and that
poverty alleviation will follow from human and economic development. While the
Bank does not appear to place a high emphasis on the direct and immediate
contribution of education sector aid projects to these aspects of development, they are
nevertheless considered in the evaluation of a project. The case studies did not reveal
any special problems small states might have in managing projects which would make a
contribution to these aims of development.

Boone has recently claimed that small states have the best track record for making best
use of loans, because these loans are more for investment rather than consumption, and
the investment favours the poor rather than the better off (Boone, 1994a:22; Boone,
1994b:22). This claim may, if supported by other studies, establish a strong basis for
small states to increase their claim for IDA funding for education sector aid projects.

9.1.4

Conclusion

If there are special ways in which small states are affected by the policies and practices
of IDA funding of Education Sector Aid Projects, what can be done to compensate for
this?

The case studies have identified ways in which small states are affected by the poliCies
and practices of IDA funding of education sector aid projects. The case studies showed
how the special circumstances of small states presented difficulties at times in managing
education aid projects according to policies and procedures of IDA. Chief among these
circumstances are the limited size of human, physical and financial resources, and
constraining factors flOWing from these factors; comparative neglect by the Bank in its
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monitoring missions; widespread ignorance of the actual physical, cultural and other
circumstances of many small states which impact upon transport, travel and
communications and governance/ management; the special problems of technical
assistance; the extent to which education aid projects can contribute to increasing
independence in economic, cultural, financial and political terms.

Measures to compensate for this disadvantage are largely within the hands of the World
Bank. During and after the period of the projects recorded in this study, there is
evidence that the Bank was becoming more aware of the issues raised in this study, and
has been moving towards introducing certain measures to deal with them. While most
of the measures are not directed specifically towards small states, they should help to
benefit these states at all stages of the project cycle. Among the measures the bank has
recognised are the follOWing:

•

Greater recnlihnent of non economists, especially people with other professional
backgrounds such as education and sociology. This should help to provide more
people in the Bank who can focus more on helping a country achieve its
education goals (often unquantifiable, but nevertheless founded in politics and
with an emotional base) rather than objectives (quantifiable, and often couched
in economic or physical terms). It may also help the Bank focus less on the "rate
of return" and more on human resource development in education.

•

More emphasis on the design and appraisal stages of the project cycle. The Bank
has recently recognised that the appraisal stage of the project cycle can be
improved. It has recommended that education sector projects not be prepared in
isolation from the macro-economics environment and its likely future direction;
that demographic data and its projections be analysed carefully; that the
financial implications of future operations - especially in terms of the
government's ability to meet increased recurrent budget expenditures required
to sustain project outputs - be fully assessed; that realistic analyses of financing
expansion through improvements in internal efficiency be carried out, including
more in-depth work when seeking to introduce cost-cutting ideas that impact on
social habits such as double shift classes; that an assessment be made of the risks
and implications to the implementation and operation phases of the project in
case resources are inadequate; that terms of reference for technical assistance and
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counterpart local officers be detailed and agreed before implementation of the
project. The Bank's overall conclusion is that for a project to be successful, all
issues relating to implementation need to be analysed thoroughly in the
preparation stage, no matter what the previous country experience might have
been.

•

Promotion of bank officers on the basis of effective monitoring and
implementation of projects, and less emphasis on introducing new loans. In this
way officers would be more accountable for the design and appraisal stages of
projects that they have negotiated, and be able to work more closely with officers
of the recipient country in the implementation and management of the project.
Such involvement should also increase the Bank's direct knowledge of what
actually occurs during a project, and add to its corporate memory. It should also
help to develop the Bank as an institution with managers, rather than one with
professional officers who have an academic orientation (economics, architecture,
finance).

•

Bank support for tertiary education institution development is a healthy sign;
recent Bank supported conferences on higher education in small states, held in
Brunei Darussalam and Fiji, and support for further development of Solomon
Islands College of Higher Education, are examples of such support.

Other measures not yet considered (or at least reported) by the Bank which would also
assist include:

•

The Bank needs to follow its own advice more closely, and insist on compliance

with conditions which are vital to the efftdent management of the project. In
particular, suitable counterpart and other local staff must be in place throughout
the project; if they are not, the Bank needs to weigh the short term disadvantages
of not having local staff against the long term disadvantages of having
unsuitable staff.

•

It would be helpful if small states were able to share more extensively their

experiences of negotiating and managing their education sector aid projects
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funded wholly or partially by IDA. Here Bank support for seminars and
conferences on this theme would be useful.

9.2

Theoretical and practical implications of the study

The study has contributed three case studies towards the further development of theory
concerning appropriate administrative structures and management of resource capacity
of small states. In particular it has concentrated on management capacity of aid projects
funded by the World Bank in the education sector. In broad terms it has reached
conclusions similar to those of many other researchers: that many small states have
inherited and, in most cases have deliberately kept, a system of government
administration which reflects in orientation and size that of the former colonial power.

The chief theoretical implication of this study is that present knowledge of small states'
administration is still imprecise and fragmented. These difficulties lie largely in current
definitions of what is "small" about a small state. This study has accepted the most
widely held definition of a small state, one that has a population of less than 1.5 million,
but it is clear that this definition alone is inadequate to address the questions of what
resources a small state has at its disposal. In turn, these resources help determine what
forms of administration are most appropriate for a small state. On the other hand, the
extent to which resources are adequate for the proper administration of a small state is
also Significantly influenced by the demands of its people on this administration. It
seems therefore that present definitions of small states need to take more account of
political and social factors, apart from economic ones.

It also seems that the term "small state" is too broad, and that it might be more

conceptually valid to consider categories of small states which take into account their
resources or their economic or political affiliations; the recent UN conference on
sustainable development of small island developing states is an indication of this.

It has been difficult throughout this study to maintain a distinction between those

features of administration which are peculiar to small states, and those which exist in
developing countries; indeed, sometimes some of the features of small developing states
are also features of developed states. Personalised nature of the bureaucracy is one such
example. In general, the personalised nature of bureaucracy in small states occurs
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because of geographical propinquity and family relationships; but in developed states,
sometimes quite large ones, the bureaucracy can still be relatively personalised, because
of factors such as a common education background (private schools, elite univerSities).
Present theories of small states need further refining to distinguish between those
features of administration whch are unique to small states, those which tend to occur
more often in small states, and those which also occur in other states (whether
developing or developed) but which occur for different reasons and may have different
effects.

At a practical level, this is a study of what worked and what did not work, and why, in
three recent projects in two small states. There are lessons for Bank officials,
administrators of the small states concerned, as well for officials of other small (and not
so small) states, as well as administrators of other aid agencies. The lessons go beyond
the education sector and can be applied in the social sectors at least in developing
countries.

9.3

Further research

The aim of this proposed further research is to develop our understanding of the
development process as it is affected by the implementation process of education sector
aid projects in small states, where these are wholly or partially funded by the World
Bank. The following are proposed.

•

Further case studies of education sector aid projects in small states, where these
projects are wholly or partially funded by the World Bank. It would be particularly
helpful if many of these case studies were written by and from the point of view of
local officers involved at crucial stages of the project cycle, especially the
management stage. The focus should be on the extent to which the Bank is now
putting in place its own series of recommendations dating from 1992 concerning
education sector aid projects (World Bank, 1993c, 216-218; 1993f, 289-296; 1995:112115).

•

Further case studies of aid projects, especially in the education sector, with a focus
on tlte issue of tlte extent to which projects contribute to independence or
dependence, in economic, cultural, and political terms.
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•

Furtller development of tile concepts of what constitutes a small state. For
example, higher per capita income might allow proportionately more people into the
public service, with more resources and more specialisation. The physical location
and international relations of the various small states also need to be taken into
account more in considering resources - for instance, proximity to wealthier, bigger,
better endowed neighbours, especially with political and other relations. The
situation of Solomon Islands, close to Australia, clearly places it in a more
immediately advantageous position than Falklands Islands with neighbouring
Argentina, or The Gambia with its French and Portuguese speaking neighbours.

•

Greater attention to data quality in all small state education sector aid projects, in
terms of its reliability, validity, and how recent it is. There is a need to specifically
include training in data analYSis for regional administrators and training in record
collection and keeping at school level in many education sector aid projects.

9.4

Conclusion

From the theoretical and practical implications of the study, and from the above
proposals for further research, it is clear that the sustainable development of small states
can only come about through improved knowledge of what constitutes small states. For
too long they were regarded as eccentric, as unsustainable, or as needing to follow the
models of larger (often their former colonial power) states. In too many cases their
development assistance has been based upon imposed conditions which have been
inappropriate for their resources.

Recent developments suggest that this improved knowledge will come about, as small
states are beginning to receive their due attention: case studies of small states continue
to appear, some regional affiliations of small states appear to be strengthening, and
international agencies have been devoting conferences to the study of small states. In
addition, two other recent developments suggest that the study of small states will
continue to command attention: the strategic importance of some is becoming more
apparent, and the 1990s is seeing the break up of some large states into smaller
sovereign states.
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For Australians, many of whose neighbours to the east, north, and west are small states,
the study of such states is very necessary. Current controversies over East Timor and
the testing of nuclear devices in French Polynesia are only the most dramatic examples
of how our nation needs to be more aware of the special circumstances of small states,
and of how we need to be clearer of what can be done to assist their development. This
study hopes that in some way it will contribute to this understanding and development.
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APPENDIX!

WORLD BANK FUNDED PROJECT DESCRIPTIONS

SOLOMON ISLANDS: SECONDARY EDUCATION PROJECT

Estimated duration: 1986 - 1993
Estimated total expenditure: USD $11.6m.

Objectives and scope

The proposed project would assist the Government to improve access to and the quality
of lower secondary education and strengthen educational management. To achieve
these objectives, the project would undertake the following activities:

a)

Improvement of educational opportunity through:

•

expansion of lower secondary school enrollment by constructing, furnishing and
equipping three new lower secondary schools to provide about 1,220 student
places in three disadvantaged provinces;

•

development of a preservice diploma training program to train about 35 lower
secondary teachers annually in addition to limited preservice training overseas
for lower secondary teachers; and

•

carrying out a feasibility study for SICHE (Solomon Islands College of Higher
Education);

b)

Improvement of educational quality through the provision of:

•

equipment and teaching materials, including textbooks, to all Form 1 to 111
classes;

•

in-service upgrading for about 60 lower secondary teachers;

•

staff training and consultants for the Curriculum Development Centre, along
with staff housing; and

•

new staff, staff training and consultants for the MET's (Ministry of Education
and Training) Guidance and Selection Unit (GSU); and
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c)

Improvement of educational management through the provision of:

•

new staff and staff training for establishing an Implementation and Planning
Unit (IPU) in the MET and for the Provincial Education Offices; and

•

consultants for preparation of studies on teacher utilisation and incentives and
the financing of education with an emphasis on secondary education, and a
sector investment plan (World Bank, 1986e:8-9).

SOLOMON ISLANDS: PRIMARY EDUCATION PROJECT

Estimated Duration: 1982 - 1988
Estimated total expenditure: USD $10.0m

Objectives and scope

The proposed project is designed to support Government development plans in the
education sector. It would:
•

help improve education management at various levels through provision of
training for national and provincial administrators and for headmasters;

•

upgrade education quality through improved inservice teacher training and
provision of textbooks and teaching materials;

•

increase primary enrolments through provision of new school facilities and
expansion of preservice teacher training to provide the needed teachers; and

•

equalize education opportunities among provinces and between sexes by
improving access to education of good quality in underserved areas.

To achieve these objectives the project would finance:

•

training in educational administration of 34 national and provincial level
education officers and headmasters;

•

inservice training in multigrade teaching techniques of about 1,200 teachers
annually;

•

purchase of 150,000 textbooks and teachers' guides and provision of
supplementary teaching materials;

•

building materials for construction of about 300 new primary school classrooms;
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•

construction, equipment and fellowships to enable the Solomon Islands
Teachers' College to increase its enrolment from 160 to 400; and

•

related specialist services (17 man-years) (World Bank, 1982a:15).

THE GAMBIA: EDUCATION SECTOR PROJECT

Estimated duration: 1990 - 1996
Estimated total expenditure: USD $21.2m.

Objectives and scope

The principal objective of the proposed project is to increase access to and improve the
quality and efficiency of education in a sustainable, cost-effective manner. The project
would assist the Government in implementing a specific investment program,
supported by major reforms in sectoral policies and programs which have been
approved by the Gambian Cabinet and Parliament. Specifically, the project would:

•

expand and improve the quality of primary education, including an increase in
the primary school enrolment ratio from the current 57% to 70% by 1996/97;

•

restructure and improve the quality of secondary education, including the
introduction of a new secondary education system of two three-year cycles, and
conversion of 17 secondary technical schools into general secondary schools;

•

strengthen the skills training programs through improvements in program
content and training facilities at the Gambia Technical Training institute and the
National Vocational Training Centre;

•

reinforce the MiniStry of Education's planning and management capacities, as
well as its capacity to implement projects; and

•

reorganise the national examination system.
(W orId Bank, 1990f:9)
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APPENDIX 2

2.1

CHARACTERISTICS OF SMALL STATES

The following section will examine the characteristics of small states in relation to their
administration. This sub-section serves to provide an overview of small states,
according to characteristics shown in Table A2.1, which lists the 64 states which have a
population less than 1.5 million in 1993 and which are listed by the World Bank (World
Bank ,l995b).

a)

Political and economic characteristics

Most are developing economies: In 1993, 48 (75 per cent) had per capita annual incomes
less than $ 8,626. Of the 40 listed as independent, and which had gained their
independence by the end of World War II, this independence was attained between 1960
and 1986, the mean year being 1974; most are therefore relatively recently independent
in political terms. The level of Official Development Assistance (ODA) tends to vary
according to annual per capita income; in the low income group, Sao Tome and Principe
received more ODA per capita in 1991 than its annual GNP per capita of the following
year, while ODA represented 61.5 per cent of its GNP. The level of aDA per capita
tends to decline slightly as per capita GNP increases, and aDA as a percentage of GNP
declines no!iceably as well. Nevertheless, the importance of aDA to most small states is
noticeable. This is reflected also in World Bank loans, whose average size is US$10.1
million.

Also of interest is the percentage of GNP accounted for by ODA. A study by Boone,
quoted in Chapter 2, reported that the only countries which showed a positive
correlation between aid and investment were those small states in which aDA
accounted for 15 per cent or more of GDP. The main reason for this positive correlation
is that in small states where aid programs loom large in economic terms, it is difficult for
governments to re-direct the aid programs away from the original intended beneficiaries
(Boone, 1994a:4; 1994b:22). af the 14 small states which have a per capita income of
$1,305 or less and are therefore prime facie eligible for IDA assistance, 12 report data on
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aDA as a percentage of their GNP.l Of these, 11 have aDA at 15 per cent or more of
their GNP, ranging from 18.3 per cent to 61.5 per cent. Aid is therefore a significant
source for their development purposes, and may well be very effective in development
for most if not all of these 14 small states.

b)

Social characteristics

For those 18 states listed as Low or Lower Middle Income for which there are figures, all
but three have less than 36 per cent of their populations living in urban centres; of the
eight Upper Middle Income group for which there are figures, only one state has more
than 50 per cent of its population living in an urban centre. The states are therefore
largely non-urban in their population distribution, with consequences for their economic
and social structures. Most have high rates of population growth. For those 19 states in
the Low and Lower Middle Income groups for which there are figures, 12 have annual
growth rates of 2 per cent or more, while three have 3 per cent or more annual growth
rates; for the 11 states with related statistics in the Upper Middle Income group, three
have rates in excess of 2 per cent with one showing 3.3 per cent.2 Of the 38 states for
which there are figures relating to Human Development, 11 are classified as Low, 19 as
Medium, and the remaining 8 as High. This Human Development Index measures Life
Expectancy, Years of Schooling and Literacy Levels, and GNP per capita (Human
Development Report 1993:1(0); it can be seen that most small states appear to have a
reasonable level of human development.

c)

Geographic groups

Table 4.1 in Chapter 4 shows the geographic grouping of small states, according to their
income group. Of those in Sub-Saharan Africa, eight are in East and Southern Africa
and six in West Africa; of those in Asia and the Pacific, 15 are in East Asia and the
Pacific, and 2 are in East Asia; there are 11 in Europe (7 are High Income), 3 in the
Middle East (all High Income), and 19 in the Americas (12 are Upper Middle Income).
This geographical grouping shows that the poorest states are mainly in Africa, Lower

1 GNP is used here in place of GDP because consistent and reliable figures for GDP in the context of
aDA are not available. In practice, there is little difference between GDP and GNP except where large
amounts of aid per capita are involved.
2 A 2 per cent rate of annual growth means the population doubles every 35 years; at 3 per cent per
annum it doubles every 24 years.
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Middle Income states are mainly in the Pacific, Upper Middle Income states are mainly
in the Americas, and High Income states are mainly in Europe and the Middle East.

d)

International relations and technical cooperation

Table A2.2 gives details of the association of the Small States with the United Nations
and some of its agencies and Economic Commissions, other International Organisations,
Multilateral Banks, Regional Organisations, and certain other regional organisations
offering Technical Cooperation and Assistance. The acronyms and abbreviations used
in the table are explained in the text which follows.

•

United Nations (UN)

Most (42) Small States are members of the United Nations and of its agencies
International Development Association (IDA) and United Nations Educational,
Scientific and Cultural Organisation (UNESCO); only Tonga and San Marino are not
members of the UN and yet are members of either IDA or UNESCO or both. Those not
members of the UN have some special relationship with a metropolitan country- France,
United Kingdom or USA. IDA has 35 members and UNESCO has 38 members.

•

Other International Organisations

The Commonwealth has 26 members and 4 associate members, the European Union
(EU) has 39 Permanent Missions accredited to it, and the Franc Zone (FZ) has 12
members. Only 11 small states do not belong to any of these organisations, and most of
these have a special relationship with a metropolitan country. These three organisations
are significant providers of development assistance, particularly in Financial Grants and
Technical Assistance.

•

Multilateral Banks

Of those 51 small states not classified as High Income, 26 are members of at least one
multilateral bank.

•

Economic Commissions

The Economic Commissions are regionally based and focused organisations of the
United Nations, whose purpose is to facilitate the economic development of the states in
the region. The Economic Commission for Africa (ECA) has 12 members, the Economic

338
and Social Commission for Asia and the Pacific (ESCAP) has 11 members and 5
associate members, and the Economic Commission for Latin America and the Caribbean
(ECLAC) has 12 members and 8 associate members.

•

Regional Organisations

The Alliance of Small Island States (AOSIS) has 29 members and 1 with observer status.
AOSIS was instrumental in securing support for the UN conference on The Sustainable
Development of Small Island Developing States, held in Barbados 25 April-6 May 1994.

•

Technical Cooperation and Assistance

These are regionally based. The South Pacific Commission (SPC) is a non political
organisation which provides technical advice, training and assistance in economic,
cultural and social development to 22 countries of the Pacific region; 13 of these are
small states. The South Pacific Forum (SPF) is the gathering of the Heads of
Government of the independent and self-governing states of the South Pacific; 12 of
these are small states. The most prominent recent issues in which it has had an
influential voice are the establishment of the South Pacific Nuclear-Free Zone Treaty
(1986), action on the effects of the "Greenhouse Effect", drift net fishing, and opposition
to the form of the referendum on independence in New Caledonia (1987). The
Australian Agency for International Development (AusAID) is mentioned in this
context to give some idea of the importance of Australian assistance to small states,
especially those in the South Pacific.

TABLE A2.l
Small states income level, population, aDA
'COUNTRY

Population
(OOOs)
1993

INDEPENDENCE
(Date if
Fonner
fonner
Colonial
colony)
Power
or status

. LOW INCOME (GNP ~er ca~ita <US$§96)
1910
British India
600
Bhutan" (See Note)
1,043
Portugal
1974
Guinea-Bissau"
1975
Portugal
Sao Tome & Princlpeu
125
812
1%6
UK
.Guyana'"
447
1968
Spain
i Equatorial Guinea'"
1,019
1965
UK
Gambia, The'"
528
1975
France
Comoros'"
LQWER MIDDLE INCOME (GNP ~er ca~ita>US$§95 <US~2,786)
UK
1979
Kirabati ...
76
UK
1978
346
Solomon Islands'"
1977
France
574
Djibouti
1965
UK
236
Maldives'"
398
1975
Portugal
Cape Verde'"
N. Zealand
1962
163
Western Samoa""
UK
888
1968
Swaziland""
Netherlands
1975
405
Suriname
161
1980
UK/France
Vanuatu'"
UK
1970
93
Tonga
1979
UK
110
:St. Vincent
1970
UK
759
Fiji
UK
1974
91
IGrenada
UK
1981
205
Belize
1,402
1966
UK
Botswana
1978
UK
72
Dominica
USA
Self-gov!.
53
Marshall Islands
USA
Sdf-govt
53
Northern Mariana Is.
1986
USA
, Micronesia, Fed.States
110 ~_

GROSS NATIONAL
OFFICIAL
PRODUCT (GNp)
DEVELOPMENT
(Millions
ASSISTANCE (ODA)
GNP
of US$)
per
Per Capita Percent
1993
Capita
(US$)
of GNP
1993
1991
1991
253
233
41
285
161
372
272

170
220
330
350
360
360
520

54
261
448
194
347
159
933
488
198
150
233
1,626
219
499
3,630
193

710
750
780
820
870
980
1,050
1,210
1,230
1,610
2,130
2,140
2,410
2,440
2,590
2,680
LMI
LMI
LMI

..
..

..

85
123
480
156
150
106
88

18.3
61.5

..

WORLD BANK
Cumulative Loans to 6 June 1993
No. of
Total
Total
Average
Credits
Loans
Loans
Credit
(Millions (Millions
per
of US$)
of US$)
capita
US$

..
18
"

41.7
60
47.5
26.5

22
9
21
10

..

..

..

133
204
140
268
260
60
100
240

20

6
8
5
6
8
13

..
160
66
170
140
101

..
..
..
..

..
28
35.7
52
8
2.9
24

..
8
3.5
8.5
7
5

..
4
2
2
13
1

..
186.9
"

292.5
45
146.6
55.1

10.38

..

179.19

..

13.30
5.00
6.98
5.51

360.22
100.67
143.87
104.36

5.65
6.45
6.78
6.13
5.83
6.43

97.98
89.90
143.64
92.46
285.89
94.14

..
33.9
51.6
33.9
36.8
46.6
83.6

..
15.4
5
7.8
152.9
5

..

..

..

26
3

2%.5
11

..

..

..

..
..

..
..

..
..

URBANIS- Human
Annual
ATION
Develop- Population
Percent
ment
Growth
of total
Index
Rate
population
1990
1991-2000
1991
5
20
33
35
29
23
28

..

..
3.85
2.50
3.90
11.76
5.00

..
11.40
3.67

..
..
..

..
95.65
53.76
70.91
201.45
54.95

..
211.48
152.78
..

..
..

9
81
30
29
21
33
47
21

..
27
39

..
50
28
41

..

..

..

0.15
0.09
0.374
0.541
0.164
0.086
0.269

2.7
2.1
2.1
1.1
2.5
2.5
3.6

..

..

0.439
0.104
0.497
0.479
0.586
0.458
0.751
0.533

3.3
3
2.9
2.8
0.3
2.7
1.7
2.5

..

..

0.709
0.73
0.787
0.689
0.552
0.819

0.9
1
0.4
1.8
2.9
-0.2

..
..
..

..
..

i
I

..
(,)J
(,)J

\Q

- - - _ ..

I

COUNTRY

_--

Population
(OOOs)
1993

("j;)
-

INDEPENDENCE
(Date if
Fonner
fonner
Colonial
colony)
Power
or status

UPPER MIDDLE INCOME (GNP ~r caeita >US~2785 <U5$8,626)
1%8
Mauritius
1,111
UK
1St• Lucia
158
1979
UK
1,282
1962
UK
I rlnidad & Tobago
1,235
1960
France
Gabon
I St. Kilts & Nevis
41
1983
UK
260
1966
UK
Barbados
70
1976
UK
ISeychelles
67
1981
UK
. Antigua & Barbuda
544
UK
1971
Bahrain
Self-govt
32
UK
Gibraltar
53
Territory
USA
American Samoa
Self-govt.
Netherlands
67
Aruba
71
See note
UK
Isle of Man
98
O'seas Terr France
Mayotte
France
133
Region
French Guiana
142
Territory
USA
Guam
O'seas Terr France
New Caledonia
177
Netherlands
196
Self-govt.
Netherlands Antilles
UK
362
1964
I Malta
O'seas Dept France
369
Martinique
391
Chinese Terr Portugal
Macao
405
O'seas Terr France
Guadeloupe
O'seas Dept France
620
Reunion

GROSS NATIONAL
OFFICIAL
PRODUCT (GNP)
DEVELOPMENT
(Mi1Iions
ASSISTANCE (ODA)
GNP
ofUS$)
per
Per Capita Percent
1993
(US$)
of GNP
Capita
1993
1991
1991

3,309
480
4,776
5,004
185
1,620
444
425
4,283
.,

.,
.,

.,
.
,

.,

..
.,
.,

.,
..

..
..

..

2,980
3,040
3,730
4,050
4,470
6,240
6,370
6,390
7,870
UM!
UMI
UMI
UMI
UMI
UMI
UMI
UMI
UMI
UMI
UMl
UM!
UMI
UMI

B6
200
8
118
175
13
200
70
92

4
6.7
0.2
3.8
7
0.2
6.7
1.8

WORLD BANK
Cumulative Loans to 6 June 1993
No. of
Total
Averllge
Total
Loans
Credits
Credit
Loans
(Millions (Millions
per
ofUS$)
of US$)
capita
US$

30
1
17
10
1

..
..

..

..

..

..

..

.,

"

..

..
..

..
..
..

..

..

..

..

..

..

..
..

..
.,

..

..

..

..
..
..
..
..

..

..
..
..
"

..

..

366.7
7.7
216.5
176.8
3

..

..
..
..
..
..
..
..
..
..

12.22
7.70
12.74
17.68
3.00

330.06
48.73
168.88
143.16
73.17

URBANIS- Human
Annual ~
ATION
Develop- Population
Per cent
ment
Growth
of total
Index
Rate
population
1990
1991-2000
1991

41

..
69
46
41
45

..
..
..

..
..

..

..

31
83

..

..
..
..

..
..
..

..
..

..
..
..
..
..

..

..
..
..

..

..
..

0.855

..

.,

1

7.5

7.50

20.72

..

..

..

..

..

"

..

"

..

..

..

..

..

..

.,
.,

..

..

"

..
..
..

..

..
..

..

"

..

..
..
..
..
..

..

..
..

..

1
1.3
1
3.3
-0.3
0.4
0.9
0.7
2.6
.,

..

..
..
..
..
..
..
..
..

"

0.794
0.72
0.877
0.503
0.697
0.928
0.761
0.785
0.79

..
..
..

..

"

..

..

..
..

..
..

COUNTRY

Population
(0005)
1993

INDEPENDENCE
(Date if
Fonner
fonner
Colonial
Power
colony)
or status

HIGH IN~OME (GNP ~r caeita >US~,355)
1960
Cyprus
Bahamas, The
266
1973
Qatar
520
1971
1,461
1961
Kuwait
1944
264
Iceland
397
na
Luxembourg
24
na
San Marino
Sclf-govt.
Faeroe Islands
48
Greenland
57
Self-govt.
62
Self-govt.
Bennuda
Co-princip'ty
Andorra
63
Self-govt.
Virgin Is. (USA)
99
Scenote
Channel Islands
144
O'seas Terr
213
French Polynesia
1984
Brunei Darussalam
281

n6

Caribbean Region (not incl,uded elsejhere)
ITOTAL

UK
UK
UK
UK
Denmark
na
na
Denmark
Denmark
UK
na
USA
UK
France
UK

GROSS NATIONAL
OFFICIAL
PRODUcr (GNp)
DEVELOPMENT
(Millions
GNP
ASSISTANCE (ODA)
of US$)
per
Per Capita Percent
1993
Capita
(US$)
of GNP
1993
1991
1991

7,539
3,059
7,871
34,120
6,236
14,233

..
"

..
..
..
..
..
..

..

10,380
11,500
15,140
23,350
23,620
35,850
HI
HI
HI
HI
HI
HI
HI
HI
HI

71
10

.

..
"
"

..
..
..

0.9
0.1

30

418.8

..

..
..
..
..
..
..
..

..
..

..
..
..

10
1

47.1
12

..

..

"

..

"

..

"

..

"

..
..

"

..

"

WORLD BANK
Cumulative Loans to 6 June 1993
No. of
Total
Average
Total
Credits
Loans
Credit
Loans
(Millions (Millions
per
of US$)
ofUS$)
capita
US$

..

..

.,
..
..
..
..

..

..

..
5
283

..

..
..
..
..
..
95
2,857.20

13.96

URBANIS- Human
Annual
ATION
Develop- Population
Percent
ment
Growth
of total
Index
Rate
population
1990
1991-2000
1991

576.86

53

..

..

.,

..

..

..

89
96

..
4.71
12.00

..
..
..
..

..

..
..
..
..
..

..

..

178.41
30.23

..
"

..
..
..

"

..
..
..
..

..

..

..

..

19.00
10.10

"

..
"

,

I
0.89
0.875
0.802
0.815
0.96
0.943

..
..
..
"
"
"

..
"

0.847

0.8
1.4
2.3
-2.2

..
..

..
..
..

..

..
..
..
..
2.1

"
"

NOTES
.. Not available; na Not Applicable.
Countries marked u qualify for IDA loans because of their low per capita income - <US$1,305 in 1992 (World Bank, 1994).
i) Bhutan
Figures givpn here are based on World Bank official data, which uses the figure of 1,532,000 population (1993). The actual population of Bhutan is officially estimated to be 600,000
for 1992.
Per capita GNP and aDA have been re-calculated using a population figure of 600,000.
Bhutan had ovC'rC'slimatcd its population in order to ensure it could join the United Nations in 1971 (Bray and Packer, 1993:203-4; The Europa World Year Book 1994:545).

~
.....

ii) Status
Isle of Man
Channel Islands

Dependencies of the British CTOwn, with considerable self-government in internal affairs.

iii) Per Capita Income
LMI: Estimated to be Lower Middle Income ($676-$2,695)
UMI: Estimated to be Upper Middle Income ($2,696-$8,355)
HI: Estimated to be High Income ($8,356 or more)

Iv) Human Development Index
High Human Development: 0.82 or more
Medium Human Development: 0.500 - <0.82
Low Human Development: 0.000 - <0.500
Sources:
Population. GNP, GNP per capita: the World Bank Atlas 1995. Washington DC 1994:8-9, 18-19.
Population Growth Rate: United Nations Development Report 1993. UNDP Oxford University Press, New York. Table 22.
Urbanisation and ODA: World Development Report 1994: Infrastructure for Development. OUP, Oxford. Tables 19, 31.
World Bank Loans: World Bank Annual Report 1993. World Bank, Washington DC. Table 7.7. (Average credit and Loans per capita calculated by author).
IndependenceJStatus: TIle SBS World Guide (1993) The Text Publishing Company, Melbourne.
Human Development Index: United Nations Development Programme (1993) Human Development Report 1993. Oxford University Press, New York:135-137.

~

TABLE A2.2

Small states and membership of international organisations
COUNTRY and
REGION

POLITICAL
STATUS

UNITED NATIONS
& AGENCIES

OTHER
INTERNAT.
ORGS.
UN IDA UNESCO ILO CW EU FZ

MULTILATERAL BANKS

Aide.
Dev.

SUB·SAHARAN
East & South em Africa
Low Income
Comoros··
Lower Middle Income
Djibouti
Swaziland"
Upper Middle Income
Botswana
Mauritius
Mayotte
Reunion
Seychelles
West Africa
Low Income
Equltorlal Cuim'a··
Gambia, Thc··
Guinea-Bissau··
SilO Tome & Principe··
Lower Middle Income
Cape Verde"
Upper Middle Income
Gabon

Asian Islam.
Dev. Dev.

IDB

ECONOMIC
COMMISSIONS

REGIONAL ORGANISATIONS

TECHNICAL
COOPERATION
& ASSISTANCE
ECA ESCAP ECLAC ECOWAS OAS CARICOM AOSIS SPC SPF AIDAB
AUD$
(000s)

I

I
I

1993-4
!

Independent

x

x

x

x

..

x

x

x

..

x

..

x

..

..

.,

..

Independent
Independent

x
x

x
x

x
x

x
x

..

x

x

..

"

x

..
..

x

..

..
..

x

x

x
x

x

..

..
..

Independent
Indep<>ndent
O'scas Terr.
O'seas Dept.
Independent

x
x

x

x

x

x

x

x

x

x

x

x
x

..
..

..
..

..

..
..

..

..

x

x

x

..
x

x
x

x

x
x
x

..
..
..
..

..
..
..
..
..

..
..
..
..
..

.,

x

x
x

..

x

Indep<'nd(:'nt
Indl'p<'ndent
Incil'P(.'I1ciC'n t
Independent

x
x
x
x

x
x

x
x
x

x

..

x

X

X

..

X

..
..

x

..
x

..

x

x

..

x
x

..
..

Independent

x

x

x

x

..

x

Inci(,£Cncient

x

x

x

x

..

x

x
x

..

..

..

x

x

x

x

..

x

.,
..
..
..

x

x

X

x

..
"

..
.,

..

..

..

"

..
x

X

..
..

"

-

x

..

..

35

..
..

..

..

..

..
..

..
..

"

..

..

..
..

..
..

x

..
..
..

..
..
..

..
..

"

..
..

"

..

..

Obs

"

..
..

x
x

..

"

..

..

..

"

..

..

..

I
747

x

..
..
..
..
..

..
..
..

..

..
..
x

..
..
..

..
..
..

"

..

..

..

..

..

..

..
..

!
I

2,123
2,773 I

..
..

794

"

%

x

..

x

..

..

x

..
..

..

..

..

x

..

..

x

..

..

x

..

..

540

..

x

..

x

..

..

..

..

..

x

..

..

..

929

*

COUNTRY and
REGION

ASIA
East Asia & Pacific
Lower Middle Income
Fiji
KiribaW*
Marshall Is
Micronesia, Fed.Sts
North. Mariana Is.
Solomon Islands"
Tonga
Vanuatu'·
Western Samoa'·
Upper Middle Income
American Samoa
Brunei Darussalam
Guam
Macao
New Caledonia
High Income
French Polynesia
South Asia
Low Income
Bhulan"
Maldives"

POLITICAL
STATUS

Independent
Independent
Self-govt
Independent
SeIf-govt
Independent
Independent
Independent
Independent
US Territory
Independent
US Territory
Chinese Terr
O'seas Terr.

t
UNITED NATIONS
& AGENCIES

OTHER
INTERNAT.
ORGS.
UN IDA UNESCO ILO CW EU FZ

x
x

x
x

x
x

x

x

x

x

"

..
..

.,
.,

x

x

x

x

"

"

..
..

x
x

..
..
..

..

..

..

x

..

x
x

x

..

x

..

..

..

x
x

"

x

x

x

X

X

X

x

.,

x
x

MULTILATERAL BANKS

Aftic.
Dev.

..
..
..
..
..
..
..

..
..
..
..
..

..
..

..
..

.,

..

Asian Islam.
Dev. Dev.

IDB

..
..
..
..

..

..

..
..
..
..

x
x
x

..
"

..
..

x

..

..
..

x
x

x
x

..

"

ECONOMIC
COMMISSIONS

TECHNICAL
COOPERATION
& ASSISTANCE
ECA PSCAP ECLAC ECOWAS OAS CARICOM AOSIS SPC SPF AIDAB
AUD$
(000s)
1993-4
.,

..
.,
.,
.,
.,
.,
.,

..

..

..

..

..

x

..

..

..

..

..

..

..

..

x

x

x

..

..

..

..

..

x

..

..

..

..

x

..
..

..

..

..
..

..

..

..
..

..
..

..

..

..
..

x

..
..
..

..
..

..

"

x

..

..

..

..

x

REGIONAL ORGANISATIONS

x
x
x

x
x·'
x
x
x
x

..
..
..
..
..
..

..
.,

..
..
..

..

..

..

..

..

..

..

.,

..
..
..
..

..
..

x

x

x

x

x
x

..

x

x

x

839

..
..
..

x

x

1,599

x

x
x
x
x

x
x

x
x

..
..

..

..
x

23,407
7,Q63

..

..

x

13,931

x

10,790

x

16,164

x

11,987

I

..
x"

..

x

..

..
..

..

..

..

XU

..

..

x"

..

..
..

..

...
..
..

.,

..

..

..

..

..
..

x

..
..

..

..

265

..

..

x

..

..

..
..

9

..

..
..

..

x

..

1.314

..

..

..

x

..

236

..
..

..

..

..

x

..

..

582
2,984

..
..

..

..

..

..

..

..

..

x

O'seas Terr.

..

..

..

x

.,

..

x

..

..

..

..

..

x"

..

..
..

Independent
Independent

x

x
x

x

.,

..

x

..

..

x

..

..

x
x

..

x

..
..

..

..

x
x

..

x

..
..

..

..

..
..

Co-princ'ly
Self-govt
Brit.Crown
Independent

x
..
..
x

..

..

..

..

..

..

..

..

..

..

..

..

..

..

x

..

..

X

X

X

..
..

..

x

..
..

..

x

..
..
..

..
..

..

..

..
..

..

Ass.
Ass.

..
..
..
..

..

x

..
..
..
..

..

..
..

..

x

..

..

..
x

x

EUROPE
Upper Middle Income
Andorra
Gibraltar
Isle of Man
Malia

..
..

..
-

-

..

..
-

-

-

---.~

..

..

..
..

..
..

..
..
..

4~

i

I
I

COUNTRY and
REGION

POLITICAL
STATUS

I

I

UNITED NATIONS
& AGENCIES

OTHER
INTERNAT.
ORGS.
UN IDA UNESCO ILO CW EU FZ

MULTILATERAL BANKS

Atric.
Dev.

Asian Islam.
Dev.
Dev.

ECONOMIC
COMMISSIONS

IDB

ECA

ESCAP

..
..

..
..

..

..

..

..

..
..

..

..
..

..

..

..
..

..

..
..
..
..
..

..
..

..
..

REGIONAL ORGANISATIONS

ECLAC ECOWAS OAS CARICOM AOSIS

EUROPE
High Income
Iceland
Luxembourg
Channel Islands
Cyprus
Faroe Islands
Greenland
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x** Associate Member, .. Non Member, Obs. Observer; Ass. Associated State
Countries marked*· qualify for IDA loans because their per capita income in 1992
was Jess than US$1,305 (World Bank, 1994)

AIDAB

i) Bilateral and Multilateral contributions
ii) "Figure is 1992-93
iii) Total of $99,512,000 represents 7.1 % of total Australian Aid of $1,410,815,000

Sources:
All sources «('xcep! AOSIS and AIDAB): The Europa World Year Book 1994. Voll. Europa Publications Ltd, London
AOSTS. UN G('ncral Assl'mbly. Rt1)ort of the Preparatory Committee for the Global ConfITence on the Sustainable Development of Small Island Developing States. 13 October 1993. N.York,p.36
AIDAB. AIDAB (1995) Australian Overseas Development CoopITation - Statistical Summary 1993/94. AGPS Canbma.
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APPENDIX 3

Papers and reports written or supervised by the author relevant to the projects

1988a. 'Education and national development in Solomon Islands: the contribution of the
Secondary Education Project to National Development'. Paper delivered at the
INNOTECH conference on Education and National Development. Manila.
1988b. Solomon Islands national education plan 1989-1994. Prepared and edited by
Geoffrey Coyne, assisted by Stephanie Knox, Mark Bray and Graeme Kemmelfield.
Ministry of Education and Human Resources Development, Honiara.
1989. 'Solomon Islands: critical issues in post-secondary education'. Paper presented at
the workshop on Economies of scale in post-secondary education in the Pacific Islands,
sponsored by the World Bank and the Australian International Development
Assistance Bureau. Nadi, Fiji.

1989. Provincial secondary schools in Solomon Islands: schoolleaver tracer survey 1989.
Report to the Ministry of Education and Human Resources Development and the
International Development Research Centre, Honiara and Singapore.
1990a. 'Solomon Islands: country briefing paper and framework for action to meet basic
learning needs'. Paper prepared for presentation at the World Conference on Education
for All, Jomtien, Thailand, 5-9 March.
1990b. The struggle between decentralisation and recentralisation of structures and
functions in education in Solomon Islands. Unpublished paper, quoted in Mark Bray
and Steve Packer, 1993. Education in small states: concepts, challenges and strategies,
Pergamon Press, Oxford.

199Oc. Staffing of secondary schools: an analysis of the need for teachers in Solomon Islands
secondary schools. Report to the MiniStry of Education and Human Resources
Development, Honiara.
1991a. Primary education in Solomon Islands since independence: a study of World
Bank assistance to a small state. Unpublished paper.
1991b. Plan to improve efficiency and effectiveness in the use of resources in primary education
to permit its expansion from 1990/91 up to 2003. Planning Unit, Ministry of Education,
Youth, Sport and Culture. Banjul, The Gambia.
1992a. Education Statistics: 1990 - 1991. Editor, Geoffrey Coyne. Planning Unit, MiniStry
of Education, Youth, Sport and Culture. Banjul, The Gambia.
1992b. Secondary Vocational Education in Solomon Islands: an evaluation by tracer
survey. Unpublished paper.
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1992c. 'The impact of culture on small states' administration: the case of Solomon
Islands'. In Randall Baker, ed. Public Administration in Small and Island States.
Connecticut, Kumarian Press.

1993. Restructuring Education: First check your database. Paper presented at the
Postgraduate student conference, La Trobe University, 23 April.
1994. 'Education reforms in The Gambia'. Newsletter of the African Studies Association of
Australia and the South Pacific, xvi, June 1994:14-19.
Reports designed, supervised and reviewed principally or partly by the author

CRADDOCK, Patrick; BRITT, Murray and MAHONEY, Frank. 1988. Radio Education
Report: a feasibility study into the use of radio for education development in Solomon Islands.
New Zealand Overseas Development Assistance, Wellington.
DUNN, Syd S. 1989. Education plan 1990-1994: a review of the process. Report to the
Ministry of Education and Human Resources Development, Honiara.
HABU, Mostyn. 1989. Solomon Islands: strategies for educational development in the 1990s.
Report to the Ministry of Education and Human Resources Development, Honiara.
RAMO, Walter. 1990. The organisation and management of the Ministry of Education in
Solomon Islands. Report to the Commonwealth Secretariat, London.
MATTISKE, Janet and GOODES, Lois. 1990. School facilities and mapping survey: a survey
of the 485 and 20 secondary schools in Solomon Islands. Report to the World Bank and
Solomon Islands Ministry of Education and Human Resources Development.
Washington and Honiara.
CEESAY, Mariama. 1995. 'Education in The Gambia'. Article commissioned for the
International Encyclopedia of National Systems of Education. T. Neville Postlethwaite, ed.
Second edition.
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APPENDIX 4
STATISTICAL TABLES
TABLEA4.1
Percentage shares of education in total expenditure on development cooperation by
bilateral and multilateral financing agencies, 1980-1984, 1985-1989 and 1990-1991
AGENCY
1. BILATERAL (2)
Ex-CMEA countries (3)
OECDjDAC countries (4)

1980-84

...

1985-89

1990-91

.

.,.
.. ,

.,

15.6

11.1

4.4
6.1
1.9
5.1
4.9
5.7
4.3
1.6
4.4

4.5
7.4
2.5
4.6
6.2
2.9
4.1
15.8
4.5

5.3
2.3
2.1
2.7
19.2
8.6

4.0
28.8

2.3
28.7
3.9
9.2
19.4

1.6
24.6
4.7
8.9
27.3

2. MULTILATERAL BANKS & FUNDS
African Development Bank
Arab Multilateral
Asian Development Bank
Caribbean Development Bank
EDFjEIB (5)
Inter-American Development Bank
OPEC Fund (6)
World Bank
3. UNITED NATIONS PROGRAMS & FUNDS
UNDP(7)
UNESCO
UNFPA(8)
UNICEF (9)
WFP (10)

...
13.3
18.3

... Data not available
Source: UNESCO (1993) World Education Report. Paris. Table 2.4:42
NOTES
1. Fiscal year for each category.
2 Estimated net disbursements excluding contributions to multilateral agencies.
3. Council for Mutual Economic Assistance; figures refer to scholarships only.
4. Official Development Assistance (aDA) as defined by OECD.
5. European Development Fund/European Investment Bank.
6. Organisation of the Petroleum Exporting Countries.
7. United Nations Development Program.
8. United Nations Population Fund.
9. United Nations Children's Fund.
10. World Food Programme.

...
4.9

...

CJJ
CJ1

TABLEA4.2

o

Expenditure on educational development cooperation by bilateral and multilateral agencies, 1970-1991 (millions of current US dollars)
AGENCY
1. BILATERAL
Ex-CMEA countries
OECDjDAC countries
2. MULTILATERAL BANKS AND FUNDS
African Development Bank
Arab Multilateral
Asian Development Bank
Caribbean Development Bank
EDFjEIB
Inter-American Development Bank
OPEC Fund
World Bank
3. UNITED NATIONS PROGRAMS AND FUNDS
UNDP
UNESCO
UNFPA
UNICEF
WFP
- - _ .. -

... Data not available.

- Nil. + Amount less than US$O.S million.

Source: UNESCO (1993) World Education Report. Paris. Table 2.4:42
NOTES: See notes to Table A3.1.

1970

1975

1980

1985

1990

1991

42

71
1,419

200
3,395

290
2,389

.. ,
3,640

...
., .

339
10

652
27
17
65
1
35
67

2,082
148
45
291
3
42
61
5
1,487

2,894
181
25
182
2
2
194
56
2,252

18
73
8
57
157

16
73
8
48
96

...

14

15
1
18
71

-

+

80

224

440

1,314
116
49
67
1
29
92
32
928

4
22

29
57
1
25
77

31
78
3
34
103

16
88
4
33
121

97

-

3
-

-

+
10

...

-

!

I
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TABLEA4.3
World Bank lending for secondary science education 1963-1990
(millions of US dollars)
Europe,
Middle
East,
North
Mrica

Asia

Latin
America,
TOTAL
Caribbean

COMPONENT

Mrica

CIVIL WORKS

81

77

43

59

260

FURNITURE

16

9

2

3

30

EQUIPMENT

38

60

40

18

157

TECHNICAL ASSISTANCE
Fellowships (sub-total)
Mixed
Local/ Regional
International
Experts (sub-total)
Local/ Regional
International

7
1
0
0
1
6
2
4

26
20
1
16
3
6
2
5

14
10
0
0
10
4
3
1

22
20
2
15
3
2
1
1

69
51
3
31
17
18
8
11

OPERATING COSTS

2

26

0

0

28

OTHER

3

0

1

7

10

TOTAL

148

198

100

109

555

Source: UNESCO (1993) World Education Report. Paris. Table 2.6:44

W
<.J1

TABLEA5.1

N

Solomon Islands: Enrolments at national and provincial levels 1976 - 1988
Year

Total

Western

Isabel

Central

Guadal
-canal

Honiara

Malaita

Makira

Temotu

1976

27,021

7,236

1,601

1,898

3,883

1A12

6,602

2,588

1,801

1982

30,616

7,639

1,709

2,429

4,608

2A68

7,506

2,168

2,089

1983

34,953

8,588

2,162

21 554

5,260

2,664

8,530

2,971

2,224

1984

37,522

8,745

2,554

2,687

5,580

3,047

9,219

3,280

2,410

1985

38,710

8,618

2,602

2,828

6,085

3,118

9,758

3,425

2,282

1986

391 563

8A98

2,694

2,885

6,153

3,377

9,633

3,581

2,742

1987

44,019

9,373

2,642

2,988

6,790

3,540

12,005

3,954

2,727

1988

52,979

11,409

2,926

3,249

8,239

4,281

14,510

5,078

3,287

Per cent Increase
1982-88

73.0

49.3

71.2

33.8

78.8

73.5

93.3

67.7

57.3

Sources:
Ministry of Finance

Statistical Yearbook 1985/6. Table 13.4
Bulletin 6/88, Table 2; Bulletin 13/89, Table 3.

I

I

I

!

TABLEA5.2
Solomon Islands: Enrolments: annual growth rates at national and provincial levels 1976-1988
Year

Total

Western

Isabel

Central

Guadal
-canal

Honiara

Malaita

Makira

Temotu

j

1976

-4.2

-9.6

-0.9

-9.1

2.8

-19.8

1.4

-4.5

2.8

1

1982

4.7

1.9

4.7

9.2

6.9

11

2.3

-3.8

17.8

1983

14.2

12.4

26.5

5.1

14.1

7.9

13.6

37

6.5

1984

7.3

1.8

18.1

5.2

6.1

14.4

8.1

10.4

8.4

1985

3.2

-1.5

1.9

5.2

9.1

2.3

5.9

4.4

-5.3

1986

2.2

-1.4

3.5

2.0

1.1

8.3

-1.3

4.6

20.2

1987

7.1

4.9

-1.9

-0.4

2.5

4.8

18.9

9.5

-0.5

1988

25.0

28.0

10.7

13.0

30.7

20.9

26.6

29.5

20.5

Source:
Ministry of Finance

Statistical Rlilletill 13/89. Table 1.

w
(J1
w

~

TABLEA5.3

01

*'"

Solomon Islands: Enrolment ratios 7-14 years: national and provincial 1976 -1988
--

I

Year

Total

Western

Isabel

Central

Guadalcanal

Honiara

Malaita

Makira

Temotu

1976

62.9

80.2

69.0

66.0

55.0

52.5

50.1

77.7

73.2

1982

55.7

66.2

57.6

66.0

51.0

71.7

44.5

50.8

66.3

1983

61.3

71.7

70.2

66.8

56.1

74.6

48.7

67.1

68.0

1984

63.5

70.5

80.1

67.9

57.5

82.4

50.8

71.6

71.2

1985

63.4

67.2

78.9

69.2

60.6

81.7

52.0

72.3

65.2

1986

62.7

64.2

79.1

68.3

59.4

85.6

49.7

73.2

75.9

1987

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

n.a

-3.0

37.3

3.5

6.5

19.4

11.7

44.1

14.1

1988
Per cent Increase
1982-88

n.a
12.6

Source:
Ministry of Finance: Statistical Yearbook 1985/6. Table 13.6B
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Appendix 5.1

MINISTRY OF EDUCATION AND TRAINING
MET/P/7/4
TO:

All Heads of Divisions

5/9/88

MPS CIRCULAR ON RECRUITMENT FOR VACANT NON-ESTABLISHED POST
The Public Service Circular No. 11/88 of 21/3/88 refers
(Copy attached) .
Recruitment from now on must be done by the Public Service
Ministry.

All vacant posts are to be advertised, followed

by screening and selection by a panel.
We have had difficulties recently with officers selected by
individuals of this Ministry with regards to posts,
appointments, pay and behaviour.
Your cooperation in observing the above is being sought
here, and should this cause you problems, please let us
know.

(ANDREW NANAUOHA)
Admin. Officer (P)
for Permanent Secretary/MET.
mn
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MINISTRY OF PUBLIC SERVICE
HONIARA
F:

11.11.5

Date: 21 March 1988
PUBLIC SERVICE CIRCULAR NO. 11/88
DISTRIBUTION LIST C

ALL NON-ESTABLISHED VACANCIES MUST BE ADVERTISED
Although the authority to recruit non-established employees has
been withdrawn from Permanent Secretaries, the present practises
of Ministries identifying personnel for recruitment themselves
and only sending names of those personnel to this Ministry for
issuing of appointment letter is not withdrawing that authority
at all.
2.
This has proved that such recruitments are based not only
on identification of personal favourites i.e. relatives, friends
or onetalks, but worse is the employment of personnel unsuited
for certain positions e.g. drivers, who may have adverse police
records but are employed without proper screening.
3.
To alleviate such discrepancies all non-established
vacancies both for replacements (permanent or temporary and
unfilled aproved vacancies) except for MHMS Hospital Support
Services (because of the nature and urgency of filling their
posts) must be advertised by this Ministry through the weekly
Public Service SIBC Programme. Candidates responded will be
interviewed and selection will be interviewed and selection to
be based on merit and capability. One member of such interview
panel has to be from this Ministry (Non-Establishment Section).
4.
You might fear this to be a long process, but we have
already tried it out and results are known straightaway through
announcements over the SIBC.
For example, if a vacancy or vacancies are announced on a
Wednesday SIBC Public Service Programme, that vacancy or
vacancies will close on Friday of that same week.
Interviews will convene on the following Monday, results are
broadcasted through Service Message on that Monday night and
successful applicant/s should commence work'on the next day i.e.
Tuesday.
5.
This is now the accepted procedure effective as from the
date of this circular.
R Sulnao
Principal Administrative Officer (N.E.)
for: Permanent Secretary
Ministry of Public Service
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The Gambia: Government assurances to the World Bank concerning the education sector loan
~

--

-

-------

-

-----

--

Due Date
to
Due
Bank Mission Review Report
Bank Mission Review Report
ACTIVITY
Commence
Date to
April 1991
December 1991
Produce Implementation
Complete a study and make specific proposals
31-3-91 School Year Secondary: Preliminary draft
User fees introduced, but
for increasing tuition and user fees for
need TA to determine levels
1991-2
prepared. Specific proposals by
of training levies.
secondary schools and training levies for
15-5-91.
technical and vocational training programs.
Tech & Voc: Draft only - ready by
15-7-91
Only very limited assistance
31-3-91 School Year Draft plan ready & satisfactory
Furnish a plan specifying criteria for the
to a few schools
1991-2
provision of assistance to madarassas, including
access to teacher training, provision of
textbooks and teachers' guides and assistance
for construction of madarassas.
31-3-91 School Year No action
"Difficult to establish
Implement the agreed action plan to increase
1991-2
progress"
opportunities for the participation of females in
education.
Draft plan prepared but lacks
Submit a draft plan for the establishment and
31-3-91
details. To be completed by 31-5operation of a textbook revolVing fund.
91
No comment
31-3-91
Awaiting passage of 1991
Replace the existing National Vocational
Education Bill
Training Board with the National Council for
Technical Ecl\l~tioJl andVocation~Training.

:

Additional
Comments

Little known of
Madarassas in
MOEYSC

Bill not
presented
during1991

!

ACTIVITY

Gambian nationals, with qualifications and
experience acceptable to the World Bank, will
i be appointed as counterparts to the technical
assistance staff provided under the project.
!

i) Furnish draft rules governing the new
Primary School Leaving Certificate (PSLC) and
Middle School Leaving Certificate (MSLC);
ii) Reach agreement with the West African
Examinations Council (W AEC) of
responsibilities for the design, administration
and management of the PSLC and MSLC
examinations.
Commence first joint annual review of progress
in project implementation.
Implement the proposed restructuring program
for secondary general and technical education.

Obtain the services of SUitably qualified
volunteers from such organisations as the UN
or VSO to serve as construction supervisors on .
Mobile Construction Teams.

Due Date
to
Due
Bank Mission Review Report
Date to Commence
April 1991
Produce Implementation
31-3-91
Dep.Proj.Man: Counterpart
identified but not in place.
Planning Adviser: No one
identified; will be identified by 315-91.
liT A are often reqUired to perform
tasks which are outside their
Terms of Reference"
Prin.Plan.Off. position also needs
filling.
31-3-91
PSLC:
Draft rules satisfactory
School Year
1991-2;
MSLC:
W AEC gave assurance to IDA it
School Year would undertake responsibilities,
1994-5
but detailed proposal reqUired

30-4-91

Review conducted
School Year Draft proposals prepared but no
firms decisions reached
1992-3

Pilot program only in Region 2
with 1 VSO. 3 Regional
construction teams in place by
Sept 91

Bank Mission Review Report
December 1991
No comment on counterpart
positions, and no
counterparts in place.

Additional
Comments
Counterpart
positions not
advertised;
officials hoped
to appoint their
own people.

No comment

No comment

Not reviewed
Govt. has approved Action
Plan, contingent on
renovation &/ or conversion
of 14 Sec.Tech.Schools
Still only 1 mobile team, with
1 VSO

Originally 2
VSOs, but 1
reSigned after 1
month

W
01
\0

UJ

gj

ACTIVITY

Maintain the new organisational structure of
the Ministry of Education, and appoint
experienced and qualified staff to all senior
Ipositions at all times.
Apply procedures conforming to the World
Bank's guidelines for the procurement of goods
and services for all procurement under the
Iproject.
Appoint an independent auditor to audit all
project accounts annually, and the SpeCial
Account and SOEs semi-annually.
Prepare and submit semi-annually to the World
Bank a detailed report on the implementation of
all aspects of the project.
,-

--

--------

Due Date
to
Due
Date to Commence
Produce Implementation

Bank Mission Review Report
April 1991

Bank Mission Review Report
December 1991

Rules and responsibilities not
clearly defined.
Senior Man.Team needs to be
made more functional
Preparation of bidding documents
not yet started apart from
textbooks.
Fin. & Proc. TA needed by 31-5-91
Proj. accounts system needs
strengthening.
No auditor yet appointed - TORs
by_ 31-5-91

MOEYSC Directorates need to
collaborate.
Proposals to establish Proj.
Coord Comm need reviewing

Additional
Comments

Audit due Sept 91

Reports were
prepared & presented on time
to IDA byTA.

Sources:
World Bank, 1990a:30-31
Government of The Gambia. Primary Education Project: aides-memo ires of the visits of the World Bank. 30 April 1991 and 6 January 1992.

TABLEA6.2
The Gambia: Implementation schedule of project
Measures to improve Education
~

Measures to imerove efficiency and
effectiveness in the use of sector resources

i)

More efficient use of teachers and
classrooms in primary education, by
raising the pu pH-teacher ratio from 30
to 45:1 by 2003.

An Action Plan is to be developed and
implemented by Sept 91; it will include

Bank Mission Review Report Bank Mission Review Report
December 1991
Al'd11991

Additional Observations

Pupil-teacher ratio increased
from 30 to 34

+ Develop & test a
methodology by Jan 91.
+ Double shifts introduced
+ A school map which will identify areas in
only in Regs 1 & 2; system is
which the above measures could be introduced;
operating incorrectly and is
not cost effective; new system
+ An approach to double-shift teaching;
to be introduced for 1991-92;
+ Annual targets for introducing double-shift
complete
plan ready by April
and multi-grade teaching;
92.
+ Teacher training programs covering
techniques of multi-grade teaching and training of + Multi grade teaching &
merging of classes introduced
polyvalent teachers; and
in
1990-91.
+ A campaign to inform parents of the merits of
multi-grade and double-shift teaching methods.

+ School map by 31-3-92 for
Regs 2 &3.
+ Double shift and Multi
grade teaching not yet taking
place as planned. Double shift
introduced in Grade 3 to
accommodate some parents.

--

+ The parents were those in
the urban sector who were
infl uen tial.
+ Multi grade teaching &
merging of classes introduced
only to cope with increased
numbers caused by lowering
of school entry age.
+ No public campaign
begun by Feb 92.

_._--
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Measures to improve Education

ii)

Bank Mission Review Report Bank Mission Review Report
December 1991
A~ri11991

Additional Observations

Establish a more equitable salary
structure for primary teachers.

Graduates of the proposed new in-service teacher
i training program for unqualified teachers will
receive a 45% salary increase and a permanent
appointment in the teaching service.
I iii)
Reallocate government budgetary
resources to the education sector.
!

Teachers Training College has
prepared an in-service plan;
in-service has commenced,
but no budget prepared for it.

New salary structure
approved.
Second year of up-grading
Iprogram started on schedule.

I

i
I

,

I
I

Education's share of government recurrent budget Total allocation has decreased Total allocation has still
decreased after adjustment.
by 2.6%.
is to increase from 20.5% in 1989/90 to 22.4% in
1997.

iv)
I

Reallocate Ministry of Education
recurrent budget in. favour of Primary
Education

The budget allocation to primary education is to
,increase by 6% annually in real terms, while all
other sectors of education will have more modest
, annual increases.
!

I

Primary allocation has
decreased by 3.3%; all other
sectors have decreased except
Central Administration.

All sectors except Central
Admin, Sec.Tech, & Nonformal Ed. have still decreased
after adjustglent

No coordination of initial
directorate bids for budget.
Finance section poorly trained
and eqUipped.

--

-

Measures to improve Education

hl

Measures to Eromote Erivate initiatives in
education

v)

Increase private financing and provision
of education

I.Increase tuition and user fees for secondary
schools;
Il.Introduce training levies for technical and
vocational training programs;
III.Promote the development of private sector and
NGO operated schools, particularly in support of
Madarassas through:
~ PrOViding pre- and in-service teacher training
to Madarassas teachers;
~ PrOViding assistance to communities for the
construction of Madarassas;
~ Providing English language textbooks and
teachers' guides in core subjects (English,
Mathematics, Science).

_._-

--

Bank Mission Review Report Bank Mission Review Report
December 1991
April 1991

Additional Observations

User fees have been
•introduced.
• Need TA to determine
levels of training levies.
• Only very limited support
to a few schools ..

Very little information on
Madarassas, which are very
independent.

Guidelines prepared.
Need formula for calculating
Grants-in-aid to NonGovt.Schools.

$

V)
-

----

- -----

Measures to improve Education

£1

Measures to increase 0EEortunities for
enrolment of girls

vi)

Increase the proportion of women in the
teaching force as a means to provide more
role models for school-age girls, using
such measures as:

•

Increase the proportion of women entering
primary teacher training to 30% by 1992-93 and
40% by 1996-97;
Promote a greater representation of female
teachers for secondary schools in such
traditionally male-dominated subjects as science,
mathematics, and technical courses;

~

~

Bank Mission Review Report Bank Mission Review Report
April 1991
December 1991

No action yet.

Difficult to establish progress
in implementing the Action
Plan.

•

vii)

Support the development of unbiased
educational materials

No comment.

No comment.
-

--------

Additional Observations

=::> Original plan did not
identify measures to increase
% of women entering primary
teaching training.
=::> Original Plan was
produced by the Bank during
its Staff Appraisal Report
Mission. These measures did
not command much support
in this poor Muslim country.
=::> Plan was general & very
vague.
=::> No one had responsibility
for overall monitoring.
No action was taken by
MOEYSC.

,

Bank Mission Review Report Bank Mission Review Report
April 1991
December 1991
No progress in increasing
Actively encourage girls to enrol in more
traditionally male-dominated classes such
female enrolments in
traditional male areas.
as science, mathematics and technical
courses.
Incorporate family life education
programs into school curricula
Measures to imErove the gualit~ and costeffectiveness of the secondar~ education
Measures to improve Education

viii)

ix)

ill.
I

Additional Observations

s~stem

x)

Restructure secondary general and
technical education

The Secondary Technical Schools are to be phased Draft proposal prepared, but
out beginning in 1992-93, and replaced with a
no firm decisions reached on
three year lower secondary cycle (middle school) how restructure will be
implemented. Finalise by 15and a three year upper secondary cycle (high
school).
6-91.

Govt. has approved Action
Plan.
Introduction of the plan will
be contingent on the
renovation/ conversion of
facilities at 14
Sec.Tech.schools.

=> Political problems with
scheme - not acceptable to
middle class parents.
=> Physical problems with
some schools esp. in urban
areas: vandalism, lack of
facilities.
=> Renovation/ conversion
contingent on EEC funding,
but this was insufficient.

Sources:
World Bank, 1990a:53-57.
Government of The Gambia. Primary Education Project: aides-memo ires of the visits of the World Bank. 30 April 1991 and 6 January 1992.
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APPENDIX 7
THE ORGANISATION AND MANAGEMENT OF MINISTRIES OF EDUCATION IN SMALL STATES
PAN-COMMONWEALTH MEETING: THE UNIVERSITY OF MALTA
22-28 FEBRUARY 1989

A DAY IN THE LIFE OF THE MINISTRY OF EDUCATION
CASE STUDY: VITALU
SURVIVAL IS THE NAME OF THE GAME
BACKGROUND BRIEFING
VITALU is an island state with nearly a hundred years of colonial rule
and nine years of independence behind it.
The scattered population of around 150,000 is concentrated on a dozen or
so of the main islands or in the few small towns, by far the biggest of
which is the capital, Suvit.
Transport is by boat, or air - if there is
an airstrip.
the road network is negligible and/or neglected.
A very large percentage of the annual budget is spent on education for
the even larger percentage of the population which is under 15.
Nevertheless, there are secondary school places for only about 25 per
cent of those children.
hence the need for the government to negotiate a
loan - from someone - to fund educational expansions.
the Ministry of Education is headed by: the Minister, who is also
Minister of Sport and Social Welfare; a Director-General and three
Principal Education Officers, tertiary, secondary and primary.
NAMES IN THE GAME
PETER DRICKEN

Principal Education Officer, Secondary.

MARIA MALLO

Senior Secretary at the Ministry.

JOHN KURMI

Head of the newly established secondary school on
one of the outer islands.

MRS SELIMA

Secretary to the Minister.

NATHAN SHARMEL

Director-General of Education.

JO PHLOGGS

Head office handyman and general Mr Fix It.

PATRICIA AMITY

President of the Secondary Teachers' Union.

MR DRIC!<EN'S RETURN
~Good Morning, Mr Dricken.
Had a good trip?" Maria Mallo looked up from
her typewriter as the P.E.O. Secondary passed her desk in the open office
on his way to his own desk in the far corner of the huge room.
Half an
hour into Monday morning, Peter Dricken noted, and some of the typists
were still not at their desks working; and most of those who were in
evidence seemed to be busier gossiping than typing.

"Mind you," he thought, "when they're all chattering away, the noise and
apparent chaos in this place is devastating. Must see how far Jo's got
with those partitions I ordered."
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Peter Dricken sat down at his desk and surveyed the result of twelve
day's absence. "Chaos! B •..•. chaos!" he mumbled to himself.
Levels
of annoyance and blood pressure began to rise.
The phone beside him
jingled. "That's all I need!" He glared at the offending instrument
before lifting the receiver "Yes? he snapped.
"Is that you, Mr Dricken?" asked the switchboard girl.
"Of course it's me!"
Radio telephone call from Looma Island, Mr Dricken.
clear, I'm afraid. go ahead, caller."

Line's not very

"Allo, Mr Dricken," came a rather remote, crackling voice. "I've been
trying to get you all week.
Every time I rang I was told you were out."
"Of course I was out!" Peter Dricken's voice was loud and edgy. A
watchful bush began to spread around the office. "I've been out, as you
put it, for almost two weeks visiting schools on Gozer and Windum, not to
mention putting up with endless boat delays and planes that never seem to
be going where they're supposed to go." Having got that off his chest,
Dricken paused for breath.
"Oh, sorry to hear that, Mr Dricken."· The voice at the other end of the
line was conciliatory through the crackling atmospherics. "I thought
When the telephonist said you were out she meant you were just - out you know, down the road or in another office.
I didn't realise you were
actually away. Ah well, never mind, you're there now.
Look, Mr
Dricken," - Peter Dricken sighed with impatience and began to flick
through the untidy heaps of paper in front of him - " this is John Kurmi
here, principal of the new secondary school on Looma.
Remember last
January, before I left Suvit, I called in to see you and you promised to
send on some boxes of books to start stocking our library and you also
said that the maths, geography and science books for year seven would be
sent on to us as soon as you received them from the publisher?
Well ..• look, I'm awfully sorry to bother you at a time like this, but so
far nothing has arrived - no boxes of books, no text books. And, you
see, I really am ..• "
"Yes, yes. you've made your point, Mr Kurmi.
I ' l l look into it as soon
as I've drawn breath. Can't expect me to know about everything that
comes into and goes out of this office, you know.
too many other things
to deal with. And, after all, the first term isn't quite over yet. With
lUck, the books'll be on their way to you before next term - unless
they've already been despatched and got lost on the way!"
"My goodness, I hope not!" came the concerned reply.
"Only joking, man, only joking. You'll get your books.
Keep smiling!"
Peter Dricken replaced the receiver gently and sighed.
"Not bad!" he
though. "Not bad. Just about kept my temper. Wretched books! Why
can't the staff of this place get on with the jobs they're supposed to do
without me having to follow up every little detail? And look at this
heap of rubbish on my desk!" He looked at it.
"Maria! Maria! Over
here, please."
The peremptory call broke the attentive hush in the office. All the
desks now seemed to be occupied: some of the staff were already dealing
with people who'd drifted in during the last half hour or so. Maria was
coming over armed with pad and pen and, horrors, what looked like another
sheaf of letters.

368
"Yes, Mr Dricken?"
"Are those more letters, Maria?"
"Yes, Mr Dricken.

They came in this morning's mail."

"Have you opened and dated and sorted them?"
"Well, no, not yet.
I thought you might like to open them yourself.
think some of them are personal, Mr Dricken."

I

Looking at the piles of equally unopened and unsorted 'reading material'
on his desk, Peter Dricken sighed and tried, with reasonable success, to
keep his level of frustration and blood pressure manageable. "Sit down,
Maria. We've a lot to get through. Now, first of all, let me remind
you.
all incoming mail addressed to the P.E.O. Secondary comes to your
desk; you open it, date it and put it on file where it's appropriate.
you then bring it over and leave it in my 'in-tray'. Okay? Letters
addressed to me personally are also put in the in-tray, unopened.
Clear?"
"Oh yes, Mr Dricken."
"Then why, in heaven's name," the voice rose a pitch or two, "is all this
unopened stuff lying in heaps on my desk?"
"I'm sorry, Mr Dricken," Maria looked suitably contrite, "but, then, we
did expect you back last Thursday."
Dricken reacted immediately. "My coming back last Thursday or this
morning has got nothing to do with sorting the mail, Maria. After the
wear and tear of that trip to Gozer and Windum, I deserved a few days to
unwind at home. Anyway, I'm here now. So what's in the appointments
book for this week?"
The phone rang again. The P.E.O. looked at Maria and pointed to the
phone. "Hullo, Mr Dricken's office," Maria said.
Peter Dricken began
leafing through a substantial collection of well-stapled A4 pages while
Maria listened at the telephone, nodding. "Yes, I'll tell him.
Just a
minute." Still holding the telephone, Maria turned to Peter Dricken:
"The Minister wants to see you in his office at 2.30 this afternoon to
discuss the World Education Finance report. The one you're looking at
now. His secretary says he'll want you to provide some sort of abstract
of the report so that he can convince the Cabinet on Wednesday that the
five new secondary schools will be possible. Is that all right?"
"Yes, of course, it's all right. It'll have to be all right, won't it?"
He snatched the telephone from Maria. "Mrs Selima? Oh, Peter Dricken
here.
yes, of course, I'll be at the Minister's office at half-past-two.
But will it be just a meeting with the Minister or will there be anyone
else there? Do you know? Mmm! I see - the Director General, the
Director of Planning and Development and someo~e from the Treasury ...
Oh, and another World Education Finance representative who's arriving
today? Pity! Never mind. I'll be there this afternoon. Thanks." He
replaced the receiver slowly and remembered Maria.
He looked at his watch. Three and a half hours to come to terms with
this report and cook up a convincing argument for the five proposed new
secondary schools, no matter what the aid agency said.
"Maria, take all
this mail away, please, and deal with it as I asked you to. And some
time in the next hour, try to find Jo Phloggs and send him to me. Oh,
and try to keep all interruptions at bay!"
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Maria looked and sounded suitably sympathetic. ~I'll try, Mr Dricken,
but I do have other people's work to look after and so many of the
typists are new that they need constant watching, too." She moved away.
~Oh, I've just remembered.
Patricia Amity is coming to see you at
twelve.
She made an appointment while you were away. She said it was
urgent."
Speechless, the P.E.O. Secondary watched as Maria retreated to the safety
of her own desk. A host of unanswered - and unanswerable - questions and
thoughts raced through his head. How on earth was he going to get that
financial aid document digested and ready for the Minister in a few
hours? ~Wish to goodness I'd had a more thorough look at it when it came
a month ago.
Damn thing's so thick and indigestible, enough to put
anyone off!" And now that Amity woman was on her way to see him.
~Another interruption!
Too late to put her off now; unwise, anyway.
So
touchy, these union officials. Mind you, if that partitioning was up,
I'd be able to lock myself away from any members of the public and just
leave Maria or someone out there to head them off. Not to mention a
little bit of peace and quiet to work in."
In the process of getting at the offending World Education Finance report
on his littered desk, Peter Dricken's eye was caught by two other
documents which not only side-tracked him from the demands of his
afternoon meeting with the Minister, but sent him straight off in the
direction of the Director-General's office. He knocked on the door.
~If
he can be shut up in his own office, so can I," he thought as he waited.
~Come in."
Nathan Sharmel was seated comfortably behind his enormous
desk.
~Ah, Peter, welcome back.
Had a good trip? Thought you'd have
reported in to me earlier this morning. Never mind, you're here now.
Sit down." He indicated the seat opposite him, on the other side of the
vast desk.
as Peter sat down he wondered, as he always did on these
occasions, who had paid for all the obvious 'trimmings' in this most
comfortable of offices. ~Now then, what's the news of those new secondary
schools you've been to look at in our far-flung empire?"

~Well,

if you don't mind, Nathan, I'd rather delay those sorts of details
for the moment." Peter Dricken paused, tentatively.
~I really came on a
couple of other, rather more urgent matters." He paused again.

~Fire

away."

~Nathan, I've just seen this on my desk.
Must have been put there while
I was away.
It's a photocopy of an advertisement for secondary school
teachers. Man, how is it that we're having to advertise again for so
many teachers so early in the school year? I though we'd filled most of
the places."

-~Yes,

bad do, this kind of mess-up," agreed the DG, "Afraid it's the
usual story - too few graduates on the job market. Half of them get a
teaching post just as a back-up - in case nothing more exciting turns up.
then anyone with the right connections or with that bit of enterprise
only has to wait for a better offer - more money or more excitement, or
both - and, bingo, another potential teacher lost. Don't know what we
can do about it. Doesn't make for continuity, either.
even the teachers
we do have get lured away or baulk at outstation postings. We'll have
the union bleatings for better pay and conditions next, I suppose. N
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"You don't think they could be on the war-path already, do you?
Apparently I've got Patricia Amity descending on me at twelve today formidable lady, that! As though I haven't got enough to cope with on my
first day back in the office after travelling." The urgency of the
situation had Peter going back towards the door.
"Yes, I know the feeling," agreed the DG. "Piles of unanswered letters,
floods of paper. Why do people write so much rubbish? All those
voluminous reports - only fit for door-stops.
Don't read most of the
stuff myself.
Just put it in the cupboard and hope everyone will forget
about it - whatever the burning issue is."
"Oh, that reminds me, Nathan.
I've also got to look at that dreary
W.E.F. report in a minute. got to extract some suitable facts and
figures for the Minister so that he can sell his request for those extra
secondary schools to Cabinet on Wednesday. Have to work over lunch-time,
I suppose."
"Oh, so you got the job." the DG said, half smiling.
"The Minister asked
me to do it last week but I managed to convince him that I was far too
busy.
good luck with it, anyway, old man.
see you at the meeting this
afternoon." his subordinate was dismissed. As he returned to his desk,
Peter Dricken's thoughts on the subject of the ways of Directors-General
were not repeatable.
As the P.E.O.

Secondary sat down, his phone began to ring. He took a
deep breath before answering. "P.E.O. Secondary here." As he listened,
he shuffled frantically through the sheets of paper on the desk. "Yes,
well, as it happened, I was just wondering what, if anything, I was
supposed to do about this sudden visit from the Deputy Director of the
world Education Finance Corporation. Why can't these people give us more
notice before they descend like an avenging angel from heaven? •.. Oh,
sorry, just thinking aloud." As Peter Dricken continued to listen, his
expression changed from concentration to dogged rebellion. "Look, Mrs
Selima, you'll just have to tell the Minister that I can't possibly get
out to the airport at one fifteen this afternoon to meet this wretched
man - you'd better express it a little more politely than that, perhaps because not only do I have to produce those report facts and figures - at
the Minister's request, I might add - but I have the President of the
Secondary Teachers' Union due to descend on my - probably like a ton of
bricks. And I'm sure even the Minister would acknowledge that you do not
fob off heads of powerful unions - especially one as formidable as
Patricia Amity. Now look, Mrs Selima, do me a great favour, will you?
•.. Explain the situation to the Minister and square it with him and then
see if you can nobble one of the other P.E.O.s to go out to the airport
in my place ... Yes, yes, I promise I'll follow up the rest of the memo
and arrange an itinerary for the W.E.F. man .... pardon? ...• Oh, my gosh,
so it is, it's a woman.
sorry, hadn't really read the memo properly. Ah
well, I suppose that won't complicate things too much. Better ring my
wife and see if she can come to my rescue if I've got to entertain the
dear lady this evening.
She will be pleased! .... My wife, I mean!
Anyway, whoever this Deputy Director is, let's hope she's done all her
homework and won't come straight to the meeting" this afternoon and either
fall asleep or start asking all those stupid questions allover again.
You know the sort of thing, 'What are the needs of education in Vitalu as
you perceive them, Minister?' After all, she'll be about - what? - the
seventeenth W.E.F. expert through this place? The W.E.F. ought to know
more about our needs than we know ourselves, by now! •.. Sorry, Mrs S,
just thinking aloud again. Mustn't hold you up. Besides, I can see Jo
Phloggs heading my way and I've a couple of bones to pick with him.
Bye."

371
Peter Dricken, slight relief now evident on his face, turned to the
approaching Jo Phloggs.
"Jo, what on earth have you been doing while I
was away? I told you to get that partition finished and in place by the
time I returned.
and what do I find? Not a wall in place, still no
privacy and as soon as people know I'm back they'll be swarming allover
me. Get moving, man, get moving.
I want my own office - pronto - quick,
quick." Jo took advantage of the pause for breath.
"Mr Dricken, I've been that busy I can't seem to get anyone job
finished.
I'm at everyone's beck and call.
'Mend this broken chair!'
'Fix the office van!'
'Stay on till seven o'clock and work the
projector!'
'The ladies' 100 isn't working properly - fix it'
It's
endless. Honestly, Mr Dricken, I have tried to get your job done."
"Jo!
I don'· t care who wants what done or when.
You get that partition
in place. That's your priority. And as soon as it's in place, get those
boxes of books off to the new school on Looma Island.
you were told to
despatch them two months ago. No wonder the head there is on my back.
and check the book store to find out what's happened to the text books
for that school. I want to know if they've come in yet and, if so, where
they are now." Jo opened his mouth to protest but the P.E.O. waved him
aside, stood up and held out his hand in welcome to the business like
lady approaching.
"Good morning, Patricia, nice to see you." He'd already forgotten about
the overworked Jo. "Do sit down. How are things with you? Union
keeping you busy?" Patricia Amity had returned his greeting, even
smiled. Now she looked serious.
"Peter, you're doubtless busy, especially after being out of the office
for so many days, and I certainly am, so I'll come straight to the point.
these new secondary schools the government wants to open. There are so
many rumours about how many and when they'll open. The whole union
membership is getting agitated. After all, how on earth are they all
going to be staffed properly? I mean, eleven new schools all to open
this year - it's ridiculous! Where are the teachers supposed to come
from? The trees?
"Actually, it's quite a coincidence that you've called in today." He
tried to sound totally reasonable. Besides he shared the union doubts,
though right now he had to present the official 'case'. "There's a
meeting this afternoon - the Minister, a VIP from the financing
corporation, the DG, myself - and various others, to sort out this kind
of problem - before Wednesday's Cabinet meeting, you know. By the way,
one of the things we'll be doing will be trying to keep the numbers·
manageable - five new schools at the most - probably over two years.
Even that number may be too many for the W/E/F. to stomach."
"Trouble with our politicians - they only ever think of ways of keeping
the electorate happy so they'll be voted in again." Patricia Amity was
warming to her subject. "Promises!
Promises! Must have a new school
for my constituency - or a clinic, or a road - no though of whether it's
possible to provide all these schools with qualified teachers and proper
facilities. As always, too, it's the kids who suffer in these half-baked
schemes. And the teachers - no proper housing, no text books - or
anything else, come to that.
I am warning you, Peter Dricken, if this
government doesn't do something soon to make sure our members get proper
treatment, especially in the outstation postings, there'll be trouble."
"I promise that all these concerns will be kept in mind, Patricia,
I'll keep you posted about what's happening." Peter Dricken hoped
sounded placatory. "In fact, I'll try to persuade the Minister to
detailed public statement as soon as the Cabinet meeting's over so
all these nonsensical rumours can be laid to rest."

and
he
make a
that
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Sitting on the edge of the chair and almost ready to leave, Patricia
Amity seemed no to have heard. "And while you're about it, just remind
the decision-makers in this establishment - whoever they really are that opening new secondary schools left, right and centre when the whole
system is trying to grapple with the introduction of new curricula in
umpteen subjects ..•. " Her voice trailed off, she shook up, shook the
P.E.O.s hand and departed.
"Whew!, What a morning!" Peter Dricken leaned back in his chair exhausted. "Better get one of the girls to nip out and buy me some
sandwiches," he thought. "She can make me a strong coffee, too, while
she's about it. Then I'd better tackle that report - though I can't
imagine what I can achieve in a couple of hours.
still, at least it
should be reasonably quiet during lunchtime. Oh, wait a minute, must
phone home first about that wretched W.E.F woman and dinner tonight.
That's if I survive this afternoon's meeting ..... "
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