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ABSTRACT 

The study examInes factors that have shaped policies for the 

universalisation of primary education in developing countries with 

specific reference to Papua New Guinea (pNG). It explores the premise 

that ideas generated in international policy research influence and shape 

the educational priorities of developing countries. A review of the related 

literature highlights the dominance of international donor agencies, 

particularly in directing the policy discourse that influences decisions on 

educational problems and possible solutions. It is argued that many such 

policy prescriptions are increasingly seen to be contextually irrelevant 

and do not reflect the priorities articulated in context. Nor can they be 

successfully implemented in the varying situations encountered. A case 

study of UPE policy formulation in PNG is undertaken to analyse 

critically the extent of international and national influences in the light of 

the theoretical review. 

The case study analysis focuses on three contexts of influence; the 

shaping of ideas; the production of policy texts; and the implementation of 

UPE policy. In the context of influence, the study examines how national 

and international influences have competed for dominance in PNG. In the 

second context, two key policy texts are analysed, the Education For All 

(EFA) Plan where an international consultant was engaged and a more 

home-grown Education Sector Study. Finally the context of practice is 

explored largely through reflections on experiential knowledge, 

qualitative interviews with senior administrative officers from the PNG 

National Department of Education and three Provincial education 

administrators and a brief survey of provincial education administrators. 

In the light of the PNG research, a reconsideration of the theoretical 

literature relating to the concepts of UPE and the effect on policy choices 

is carried out. A strong case is also made for the conduct and analysis of 

policy research in PNG and other developing countries. 
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Chapter 1. 

INTRODUCTION. 

Topic Of Study 

The study examines major factors that have influenced policies for the 

universalisation of primary education in developing countries with specific 

reference to Papua New Guinea (pNG). This is carried out through a 

critical analysis of ideas that have shaped international thinking, 

especially those that emerged at the Jomtien Conference on Education for 

All in 1990, and of their influence on subsequent policy orientations of 

national education systems. A detailed case study of PNG is undertaken to 

demonstrate how, in the light of this analysis, national and international 

factors have combined to shape national policy formulation and 

implementation in this context. In doing so, it also sets out to examine the 

implications of this both for PNG and for the related international 

literature. 

Rationale 

The Importance of the Topic: Universal Primary Education - The 
Ever Receding Goal. 

Universal Primary Education (UPE) is a goal stated in many national 

development plans and pursued with vigour by governments of most 

developing countries. At the political level, its objective is pragmatic as 

politicians respond to public demand for more education. At the personal 

level, individuals and families pursue access to primary education as the 

first step to secondary and higher education with the benefits that 

education is perceived to offer. Primary Education is seen as the first step 

in laying the foundation for future educational opportunities and life long 

skills. Its pursuit as a goal by development agencies acknowledges its dual 

function as a factor in economic growth and in reducing the incidence of 

poverty (World Bank,1990a and 1995a). In an increasingly competitive 

global economy of free markets, a well educated high quality workforce is 

seen as vital to a country's economy in order to attract foreign investments 
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that generate jobs and create wealth. Hence, good quality prilllary 

education is increasingly recognised as an important foundation for 

economic growth and is now seen as instrumental in the attainment of 

other development objectives. 

Through the skills and knowledge imbued, pnmary education enables 

people to participate in the social, economic and political activities of their 

communities to their fullest potential. It is also seen as a basic human right 

that frees human beings from a state of ignorance and helps to reduce the 

negative effects of poverty, relating in particular to health and nutrition. 

The humanistic and liberation goals of primary education are featured 

most in the work of some development agencies whilst the instrumentalist 

and economic goals emerge more prominently in others. 

Yet, for all the inherent goodness that primary education offers and the 

zeal with which it has been pursued by all concerned for some decades, the 

goal of UPE remains beyond the reach of many developing countries (see 

Chapter 3). A disturbing trend :noted in many developing countries during 

the 1980s was a declining trend in enrolments and in the quality of 

education. This is in part attributed to the effects of financial austerity 

measures imposed along with structural adjustment programmes by the 

International Monetary Fund (IMF) and the World Bank (Reimers & 

Tiburcio,1993). The negative effects of these measures were not limited to 

education. Other critical services such as health and the welfare of children 

were equally affected bringing sharp rebuke from sister UN development 

agencies. This spurred various studies to highlight these effects, 

particularly those commissioned by UNICEF, (e.g.Cornia et al,1987; 

UNICEF,1990), and UNESCO (Hallak,1990). These studies influenced the 

development of the first UNDP Human Development Index Report of 1990, 

and a movement away from a reliance on economic growth as an end goal 

and the use of Gross Domestic Product (GDP) as the sole comparative 

measure of development trends. The UNDP index embraces a wider set of 

indicators relating to human welfare such as health and education. From 

this perspective, Human Development is seen as the conduit through which 

development, embracing both economic and social values, would be 

reached. Primary education is seen as a main tool towards that end. 

This rejuvenation of educational enthusiasm calling for more concerted 

efforts inspired the 1990 Jomtien Conference on Education For i~Jl (EFA) , 
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where renewed support for basic education, particularly primary education, 

was sought from governments (developed and developing) and from major 

international development agencies. Political leaders including several 

heads of state, senior policy makers from 155 countries, representatives 

from 20 intergovernmental bodies and 150 Non-Government agencies 

gathered to put education back on the global agenda. It had three principal 
objectives; 

1. to highlight the importance and impact of basic 

education, and renew commitment to make it 

available to all; 

2. to forge a global consensus on a framework for 

action to meet the basic learning needs of children, 

youth and adults; 

3. to provide a forum for sharing experiences and 

research results to invigorate ongoing and planned 

programmes. 

(W CEF A, 1990a:2). 

The goal of UPE is embraced within a larger framework for attaining a 

global literate society under Article 5 of the Declaration; "Broadening the 

Means and Scope of Basic Education" (WCEFA,1990:159-160). Strategies to 

attain EFA include the establishment and utilisation of pre-school 

programmes, out of school programmes for adults and youths who have not 

had the opportunity to attend or to complete full-time primary schooling 

and expansion of primary school education to cater for a growing school age 

. population. 

A number of similar forums had been organised previously by UNESCO in 

the 1960s but the Jomtien Conference was the first time where the world 

community including the major international development agencies of the 

UN, (UNDP, UNESCO, UNICEF and the World Bank) reached a 

consensus on attaining EFA. The week long conference included round 

table discussions led by various experts on the current status of basic 

education and on proposals for strategies to move forward. Resolutions 

were adopted calling for a concerted effort to work towards EFA, including 

specific programmes of activities to be co-ordinated by an EF A Secretariat 

located at UNESCO, Paris. Global, regional and national meetings would 



facilitate co-operative efforts between and among all parties for sustained 
progress. 

Significance of UPE for Papua New Guinea. 

UPE was a goal for PNG well before Independence was achieved in 1975 

(Education Department,1958). It has since been stated and restated in 

various education and national development plans (Department of 

Education, 1975, 1991), and reiterated by political leaders on many 

occasions. It is a goal enshrined within the preamble of the National 

Constitution that acknowledges education as a right of every citizen. It is 

also reflected in the Philosophy of Education Report commissioned by the 

government in 1986 where UPE remains a high priority to be pursued 

with vigour (Matane, 1987). 

This high priority is not just rhetoric but has been reflected in increased 

budgetary support for the primary education sector every year since 1978. 

This commenced with the establishment of the Community Education 

Programme (CEP), with the explicit objective of promoting UPE. The 

overall proportion of the education sector budget declined from 1983 but by 

1990 it was back to pre 1983 levels (Blyth,1991). This, however, did not 

affect primary education's share of the education budget. In 1987, the 

Primary Education Sector consumed more then 50% of the Education 

Budget (Department of Education, 1988). Data collected for this study show 

that more than adequate funding was provided under the CEP, but much 

of it was not utilised. This confirms earlier findings where funding for 

additional teachers posts in primary schools, a major strategy for UPE, was 

not utilised and was returned to the Ministry of Finance (Wari, 1994; 

Webster, 1994). 

Despite this policy stance and after twenty years of political commitment 

and separate waves of programmes to improve primary education, the goal, 

nevertheless, remains beyond reach. At this stage, more then 25% of the 

primary school age population (7-12) are still out of school. This is mainly 

due to the fact that more than 30% of the school age population that enter 

grade one are now dropping out before completing the final grade. It is 

estimated that more than 90% of the school age population get a chance to 

enter grade one. Of those that do complete primary school, more than 50% 



of those that sit the national final exams do not pass at the required level, 

indicating poor attainment of the most basic skills of literacy, numeracy 

and general knowledge (Department of Education, 1991; Webster, 1993). 

PNG participated at the Jomtien Conference led by the Minister for 

Education, and, being fully committed to the gaol of EFA, was involved 

actively in the preparatory as well as the follow up activities. These 

included a country status report for UPE to the preparatory conferences 

(Department of Education, 1989), of carrying out an Education Sector Study 

(Department of Education, 1991) and in the development of an EFA plan 

(Department of Education, 1994). PNG also participated in the Asia Pacific 

regional conferences on EFA to report back on progress (Tagis,1992 and 

1993). 

In this study (see especially chapter 5), two of the follow up activities, the 

education sector study of 1991 and the EFA Education Plan of 1994, are 

analysed to help ascertain the extent to which the ideas for universalising 

primary education discussed at the Jomtien Conference and in 

international development education literature in general have influenced 

UPE policies in PNG. 

The research questions that led to this strategy are discussed next. 

Aims and Research Questions. 

The study initially aimed to evaluate three core areas of UPE policy in 

PNG. First, to document the current status of primary education in 

developing countries with regard to UPE and the strategies being pursued. 

This was to be done through library based research and through analysing 

policy documents of national bodies and international development 

agencies. Secondly, the study sought to establish the current status of UPE 

in PNG and describe the strategies being pursued, particularly those being 

carried out as part of the contemporary educational reform. This national 

profile would then be critically examined against the backdrop of the 

international data reviewed. Finally, the initial intention was to evaluate 

the policy implementation strategies being pursued in Papua New Guinea, 

and the knowledge basis for these strategies, with regard to their possible 
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effectiveness in dealing with the constraints identified. However, during 

the course of carrying out field research in PNG, initial findings from 

archive material and from reflection on events that were taking place, 

increasingly emphasised the extent of the influence on PNG policy 

developments by international agency priorities. 

First, the researcher was astonished by the changing stance over time of 

the World Bank with regard to policy priorities in the development of 

primary education. McKinnon (1974) speaking at a Waigani seminar, cited 

the case of a report by a World Bank team sent to write up a development 

strategy report that recommended PNG to pursue a strategy for the rapid 

expansion of high schools, technical colleges and tertiary institutions in 

order to create a work force for economic growth. The report in particular 

called for those institutions to be located in areas that were already well 

developed in order to be cost effective (IBRD,1965). This would have 

effectively denied a large proportion of the population access to schooling. 

Mckinnon (1976: 192-193), says that this strategy was vehemently rejected 

by the newly created National Education Board members (mostly Papua 

New Guineans), who wanted a policy of expanding primary school 

education to ensure that areas with low levels of access to primary 

education that had only recently come into contact with the outside world 

would get priority, before expanding higher levels of education. However, 

the Australian Colonial Government acknowledged and endorsed the 

recommendations of the World Bank mission and gave priority to 

expansion of secondary, technical and higher education as reported in the 

PNG Report for 1970-71 (Commonwealth of Australia, 1971:64). 

The World Bank today with hindsight points out that many countries with 

high economic growth rates such as South Korea and Taiwan expanded at 

the base (primary education) before expanding at the secondary and 

tertiary level and recommends that developing countries should learn from 

this. If early PNG education policy had focused on developing primary 

education in an equitable manner at independence, as desired by locals, 

perhaps the attainment of UPE would no longer be an issue. 

Secondly, during the period of field work, PNG was negotiating for a loan 

from a consortium of donors (Australia, Japan, Asian Development Bank), 

led by the World Bank and the IMF under a structural adjustment 

program. A number of conditions that included managerial and legislative 



measures were to be satisfied before the funds could be released. 

Government cost reduction measures included the introduction of user fees 

for health services and higher education and the framing of legislation in 

Parliament relating to land and forestry management. Proposed legislation 

for land tenure led to wide spread protest marches in all the major towns. 

Some conditions were re-negotiated but most were adopted due to the no

win situation. It began to dawn that policy was not being developed by a 

sovereign state articulating popular values through a democratically 

elected government, but being dictated by international agencies. 

In the light of this, new questions that began to emerge were: 

· To what extent did international agencies influence education 

policy developments in PNG? 

· What mechanisms were used to influence the policy making 

process? 

• How did national perspectives on policy, if any, counter the 

international perspectives? 

· How were developments in primary education affected by these 

influences? 

The literature was explored In trying to understand the nature and 

purposes of educational policies articulated by the international 

development agencies and implemented in many developing countries, 

since most were similar in nature and scope. It began to emerge that ideas 

on priorities for what kinds of education to pursue, the perceived causal 

factors that constrained the development of education systems and what 

strategies to pursue had changed over time (Carnoy,1980). These ideas had 

been shaped to a great extent by the discourse on policy research conducted 

and commissioned by the development agencies themselves, particularly 

the World Bank (King, 1991). 

The aims of the study therefore evolved into the following: 

1. To identify and document international trends and priorities 

relating to UPE policy in the light of a review of the relevant 

literature, with particular reference to the influence of the 

Jomtien Conference on Education for All. 
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2. To assess to what extent international trends and priorities 

have influenced national education policy formulation in PNG 
relating to UPE policy. 

3. To evaluate the appropriateness of current UPE policy and 

implementation strategies for the development of education in 
contemporary PNG. 

4. To explore the implications of the PNG case study in the light 

of the literature relating to globalisation, international 
transfer and primary education. 

Design of the Study 

There are two components to the design of the study. The conceptual 

framework sets out the premise that establishes the parameters within 

which the study would take place and the perspectives, theories and tools 

used in the study. Decisions on the design of any study also influence all 

subsequent work by including or excluding certain areas of investigation, 

what Miles and Humberman (1994: 16) refer to as "anticipatory data 

reduction". Seddon (1996) considers this important for other reasons in 

policy studies, referring to it as setting out the "principles of choice", where 

selection of topic, the research strategies adopted and tools used are set out 

clearly for other researchers to see. Such a process also acts as a validation 

device, sometimes referred to as an "audit trail" in qualitative research 

(Schwandt and Halpern, 1988). A brief discussion outlining the perspectives 

considered and the concepts and themes that guide the research are 

outlined. 

The second component discusses and sets out the methodological 

orientation adopted for the PNG case study and the data collection 

methods. 



Conceptual Framework. 

The Premise. 

The study examines education policy developments relating to UPE within 

an international context to provide a theoretical framework for the analysis 

of the detailed PNG case study. This study explores the premise that 

dominant theoretical paradigms and development assistance agencies have 

shaped the priorities for international education policy research and 

development. These priorities have then shaped global education policy 

perspectives in the light of which national situations are analysed. Donor 

agencies then influence national policy priorities and perspectives leading 

to the formulation of common UPE strategies as proposed in many national 

education plans. PNG plans for UPE following the 1990 Jomtien 

Conference on Education for All are analysed to assess their contextual 

relevance and to tease out the extent of national and international 

influences in the light of this critique. 

The significance of the analysis is under-pinned by the fact that there is 

much international concern with perceived global agendas and the 

uncritical international transfer of education policy and practice. Carnoy 

writing in 1980 elucidates; 

In my opinion-having observed Slnce the mid-1960s 

international agencies operating in the field- they have a 

rather well-defined ideology which they quite 

systematically impose on the low-income countries. The 

agencies insert themselves ln the conflicts over 

development occurring in those countries, attempting to 

legitimize, through the concept of 'expertise' and 'advanced 

technology' certain types of reforms world-wide. These 

reforms, in turn, are developed within the context of 

explicit division of labour and organization of production in 

the low-income countries. And behind this expertise is, of 

course funding or access to funding to implement the 

suggested changes (1980:281). 

Since then, the stranglehold on education policy developments in 

developing countries by international agencles had tightened due to a 



period of economIC CDses and subsequent structural adjustment 

programmes (Hallak,1990). Moreover, it is argued that partly due to the 

paucity of research information available in many developing countries, 

donor and international development assistance agencies have been heavy 

handed in analysing country situations from a global perspective 

(King,1991; Jones,1992; Watson,1994; Crossley and Vulliamy,1997). Such 

analyses and policy prescriptions made by donor agencies and their 

personnel (often flying in northern consultants) with little input from local 

specialists, often do not take into account the contextual factors specific to 

that country (Crossley & Broadfoot,1992). This helps to perpetuate 

inappropriate policy decision-making and further implementation failures. 

However, at the specific field level, it is not clear how external ideas enter 

and play out in the arena of national policy making where both 

international and national views are assumed to influence and shape policy 

(Buchert et al,1996). The study therefore also applies a case study 

approach to examine this. In this case, the impact of the international 

policy agenda and donor influences on UPE policies in PNG is the focus of 

the research. Full details of the methodology employed in researching the 

case study are presented below. 

Theoretical Perspectives. 

Initial reading of contemporary studies in education policy studies 

indicated that much of it is located in an analysis of the state (Ahier and 

Flude,1983; Dale,1989; Ball,1990; Bowe et al, 1992,), but defining the 

boundaries of the state has been problematic (Dale,1992; Meek, 1994). Thus 

theoretical perspectives generated from empirical work based on concepts 

of the state of western countries, such as those proposed by Dale (1986), 

(systems theory, pluralism, MarxismlNeo-Marxism and Neo-liberalism) 

were seen to be inadequate as well as problematic in capturing the 

dynamics of policy making that transcend national boundaries 

(Arnove,1982). Some, such as dependency theorists working from a neo

marxist perspective, have explored the influence of international agencies 

as extensions of dominant western states on education policy in developing 

countries (BraY,1984a). However, the extent of such influences has been 

questioned and the evidence is not conclusive (Watson, 1985). In the same 

veIn, post dependency theorists utilising neo-liberal perspectives 

(James,1997), and the dynamics of a globalised economy (lion,1997), also 
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attempt to explain current educational policies and trends. However, 

applying such prisms, in the hypothetical-deductive mode of investigation, 

while useful in explaining events from one perspective, potentially exclude 

other plausible explanations from emerging. Such an approach was 

considered to be inappropriate in an exploratory study that sought to elicit 

meanings rather then to impose ideas to explain phenomena. 

On the other hand, the contribution of organisational theory to the study of 

the policy process in mapping out the dynamics of influence were more 

helpful in shaping the study. These focus on who is involved, and on what 

perspectives and ideas they bring to bear to the decision making process 

(Weiss,1993; Snare,1996). The process is also important, as an inclusive 

and exclusive mechanism, that allow for some ideas to emerge while 

shutting out others (Hallak and Demsky,1995). Bowe et al's (1992:20), 

concept of a contested terrain in policy discourse of control over critical 

sites of influence; in conceptual discourse at the agenda setting stage, in 

policy text production and of policy implementation (see figure 1), was 

helpful in strengthening the research focus ~nd in situating the boundaries 

used for the analysis of data 

Figure 1. Contexts of Policy Making. 

Context of influence 

/ 
Context of policy .......... ___ ---t.~ 
text production 

Context of Practice 

Here, the context of influence at the international arena was explored on 

two fronts. First, a critical study of the literature as set out in chapter 2, 

explored the evolution of dominant views on education policy research and 

on policy priorities as articulated by international agencies. Critiques of 

these perspectives in the debate were also taken into account. Secondly, in 

chapter 3, the policy priorities for UPE as articulated by the international 

agencies along with the changing concepts and strategies for UPE since the 

1960's are highlighted. By evaluating the UPE policy discourse inspired by 

the Jomtien Conference, the main themes for contestation are established. 
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A case study approach to UPE, to illustrate and evaluate how international 

ideas influence national policies, is undertaken to examine the impact of 

the themes raised at Jomtien on UPE policies in PNG. The study 

illuminates how these dominant ideas get into the contexts of national 

education policy texts by analysing two key education policy documents 

produced after Jomtien in PNG, and the processes involved in their 

production. Alternative national perspectives were identified through 

documentary analysis and qualitative interviews undertaken with senior 
policy makers at the national level. 

Next, the study moves on to the context of practice by identifying the 

perceptions and meanings held by key policy makers and provincial 

education administrators responsible for implementation of UPE policies in 

PNG. In chapter 6, the in-depth interview data contrasts the perspectives 

at the implementation level with those articulated at the international 

level and in the national education policy texts. 

By contrasting and critically analysing these sets of data, the dissertation 

assesses which perspectives have been most dominant in shaping policy for 

UPE in contemporary PNG. Implications of the analysis for PNG and for 

related theoretical literature are then explored. 

Key Concepts Used. 

In this dissertation, the term policy is understood to be the "authoritative 

allocation of values" and policies as , "statements of prescriptive intent" 

(Kogan,1975:55). The design of the study therefore explores the literature 

to identify dominant values that emerge in the international discourse on 

education policy priorities, how and where these have permeated national 

education policy documents in PNG and how these are reconstructed in the 

context of practice by key UPE policy makers and implementors. 

The notion of paradigms is important here in capturing meanings and how 

it influences outcomes. Paradigms provide a framework through which 

views on policy debates are shaped; in agenda setting and problem 

identification, in selecting options, in implementation and in policy 

evaluation. Morgan (1990) points out that within organisations, people are 

committed to ideas that frame their way of thinking about what the 

problems are and they also have ideas about what solutions will be 
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effective. Boyd (1992:505) encapsulates the power of the paradigm in the 
policy process in the following manner: 

.. .it is essential to scrutinise the paradigms or theories that 

influence our thinking and the consequences, for good or 

ill, of the biases built into them. To the extent that we are 

captives of particular paradigms, we are prisoners of their 

vision. How we think about our problems determines both 

what we see and what we fail to see.(Underlining is my 
emphasis) 

Weiss' (1982) notion of endarkenement, where the existence of a paradigm 

may endarken policy makers to other alternatives is of importance. Ball 

(1990:3) also refers to this when pointing out that, "discontinuities, 

compromises, omissions and exceptions" are just as informative to 

understanding policy outcomes as it is to identifying the dominant 

influences. As pointed out in rejecting the hypothetical-deductive model of 

inquiry, adopting a particularly dominant conceptual framework (i.e. a 

theory or dominant paradigm), may seem to illuminate our understanding 

of a particular problem. However, other dimensions not highlighted may 

preclude consideration of pertinent factors. 

The focus of the study was therefore to explore and tease out the dominant 

ideas, how these had evolved and shaped perspectives that were brought to 

bear on the problem of Universalising Primary Education. In particular, 

what meanings and perspectives were held by the international agencies, 

the key individuals involved in UPE policy formulation and those involved 

in the implementation process. The particular methods applied in data 

collection and analysis and the implications are discussed next. 

Methodology. 

While it is evident that there are divides in the epistemological debates on 

the qualitative, quantitative dimensions of research (Hammersley, 1992), 

this is not an issue explored in this dissertation. Rather, the approach was 

not determined by a particular epistemological position held by the 

researcher but from a stance akin to that maintained by Lewin (1990:47): 
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My position is that the researcher has to make choices , 
predominately on the basis of research questions, to select 

approaches and methods most likely to provide insights 

and explanations into matters of concern. Though 

epistemological assumptions underlying approaches do 

differ, this does not seem to me to lead to the conclusion 

that a research study is bound to a single set of these for 

all its data collection and analysis. Rather the researcher 

should exploit those data collection techniques which offer 

most promise of useful insights, and recognises the 

epistemological assumptions which may accompany them. 

The focus on "meanings", in perspectives and of the "social construction of 

ideas", elements critical to this study are expounded in the qualitative 

research literature (Hammersley & Aitkens,1983; Bogdan and Biklen, 1992) 

and of particular relevance in that relating to developing country contexts 

(Crossley and Vulliamy,1997). It is therefore useful to highlight some key 

epistemological assumptions. 

Qualitative Research. 

The two distinctions In social research, quantitative and qualitative 

research, stem from different concepts of what constitutes social reality 

(Cohen and Manion, 1987:6-10). Many quantitative research principles are 

embedded in the view that the social world is organised and bound by rules 

(i.e. universal causes and effects), and the purpose of research is to uncover 

these laws. These often apply the "hypothetico-deductive model" of inquiry 

(Anderson et al,1988; Hammersley,1990) in uncovering such relationships 

leading to the development and challenge of theories. 

The qualitative research dimension on the other hand originates from 

philosophical, anthropological and sociological traditions of investigations 

in trying to better understand the complex nature of societies and social 

phenomena. Many qualitative researchers hold the view that whatever 

rules there may seem to exist are perceptions created by individuals and 

given meaning, and that these can be understood best from the social 

context in which this occurs. The concept of "grounded theory" (Glaser and 

Strauss, 1967; Strauss and Corbin,1990) is often used to emphasise the 

"inductive" approach to generating meanings, concepts and theories. Key 
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research strategies emphasised in qualitative research (Burgess, 1985, 

Bogdan and Biklen, 1992) which Finch summarises well argue for the use 

of ethnographic methods in the study of the policy process. This captures 

many essential elements critical to this study. She argues that 
ethnographic studies: 

... can provide descriptive detail about particular 

settings. Secondly, they can provide data upon "natural" 

settings rather then those which have been artificially 

constructed for research purposes (such as a formal 

interviews). Third, they facilitate study of situations in 

the round, reflecting the complexity of the total setting 

rather then studying certain features which have to be 

decided in advance. Fourth, they can move beyond the 

simple documentation of outcomes and focus upon the 

processes through which they are produced. Finally, 

they make it possible to study such processes over a 

period of time moving away from the cross-sectional 

analysis taken at a single point in time which IS 

characteristic of most quantitative work. (1988:188) 

Such an approach was pertinent to this study where the objective was for 

the researcher to get into the context to uncover "meanings" that were 

embedded in the context of dominant ideas in the international policy 

research and priorities, in the two policy texts analysed and in the 

interviews conducted with UPE policy formulators and policy 

implementors. 

The Researcher as the Research Instrument. 

Aspects of the concept of "grounded theory" are sometimes overstated by 

many researchers (Bryman and Burgess, 1994:6). In this study for example, 

the researcher was to a large extent the instrument and as such, could not 

approach the study as a tabula rasa. Rather, the choice of topic, the 

methods of investigation, the manner in which data is collected and 

analysed and the organisation of themes and concepts that emerge from 

them, are influenced by the training, experiences and interests of the 

researcher. 
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In particular my own academic training and work experience influenced 

the manner in which the investigation was undertaken. I brought insights 

on how UPE policies were implemented having worked as a primary school 

teacher and headmaster and then at provincial administration levels in 

PNG. Later, I worked at the national level in policy formulation, 

particularly in policy text formulation as policy officer and education 

planner. These experiences were useful in identifying the policy process 

sites and the relationships of individuals in that process. As education 

planner, I was involved in the analysis of UPE problems including the 

identification and development of suitable indicators for monitoring 

developments in primary education (Webster, 1989). These have to some 

extent also influenced the concepts and definitions of UPE, an aspect 
discussed in chapter 4. 

Later, I joined the academic community at the University of Papua New 

Guinea. Questions about why the goal of UPE had not been achieved were 

explored. Many noted researchers in PNG (Weeks,1991; Avalos,1993), have 

attributed this to a lack of commitment by politicians and a lack of funding, 

a view in congruence with the dominant international perspective based on 

empirical evidence derived from other developing countries (Colclough and 

Lewin, 1993). This perspective did not resonance with me as an indigenous 

person. Insider experiences and intuition indicated that all successive 

political governments had been committed to the goal and had backed it 

with adequate levels of funding since 1978, (except for 1986 and 1987, 

when a political directive to move funding from higher education 

institutions to primary education was not implemented by bureaucrats). 

Hence alternative explanations were explored, mainly from a functional, 

rationalistic approach. These included arguing that funds allocated to 

primary education were not fully utilised because the CEP project fund 

disbursement procedures and the government budget cycle did not 

synchronise with the school calendar (Webster,1994). Other possible causal 

factors investigated were that nationally developed strategies were 

inappropriate for dealing with local level constraints and that school level 

operational approaches could be more effective (Webster, 1993), or that the 

information systems used were inappropriate for monitoring progress and 

for allocation of funds for effective UPE programs (Webster, 1995a). As 

pointed out earlier, a similar line of enquiry would have been pursued here 
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had it not been for the data and events that unfolded during the period of 

field work. 

The researcher's educational training in a variety of disciplines was also 

influential in the critical reading and interpretation of texts and in 

generating meanings. In particular, exposure to the disciplines of 

economics and development studies, and in education, of international and 

comparative education and of education policy and planning, provided 

useful insights. Training in educational planning techniques of data 

analysis was useful in re-organising the data obtained at the international 

level and for processing of PNG data, and helped me to perceive the 

problems and prospects for UPE in ways different to that stated in the 

literature. 

Thus the approach this dissertation takes differs from the conventional 

PhD approach where the researcher is a novice that reviews earlier work 

and then locates one's own approach. It rather reflects the general 

orientation of the Degree of Doctor of Education, where the researcher 

utilises prior professional knowledge and experiences and subjects these to 

a critical enquiry of the body of literature and the data being explored. The 

knowledge and expertise of UPE issues, an understanding of the policy 

process in PNG and the exposure to a variety of disciplines, are all brought 

to play, in exploring the premise of how international ideas on UPE have 

influenced PNG policy. 

A multi-disciplinary approach as well as the exploratory nature of the 

study led to the choice of a case study strategy. The reasons for selecting 

this strategy are discussed next. 

A Case Study Approach. 

A case study approach permits the researcher to concentrate on a specific 

instance or situation and to identify, or attempt to identify, the various 

interactive processes at work particularly, when the "boundaries between 

phenomena and context are not clearly evident" (yin,1994:33). It also 

permits, the "triangulation of various data sources and processes, obtaining 

various perspectives of those involved, to present a more rounded and 

complete picture of phenomena" (Hakim, 1992,63). 
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The second factor in choosing the case study approach had to do with the 

availability of material. The Jomtien Conference and the follo\v up 

activities of agencies and the PNG Department of Education provided 

ample material on international and national perspectives for UPE. In 

PNG, the two critical policy texts were available for analysis, and the 

researcher's own experience with the policy text production process 

facilitated a critical analysis of the means through which dominant views 
had emerged. 

The researcher's previous work experience and contacts with the Ministry 

of Education at the policy level were also of importance to the design of the 

study. The researcher knew what to look for, where to look, what material 

was relevant and who to interview. The frankness of information collected 

from in-depth interviews and discussions with officers of the Ministry and 

the sharing of ideas that followed was something an external researcher, 

even someone from PNG, would probably not have had access to. 

The researcher was thus an outsider since he was now employed by the 

University of Papua New Guinea, yet he felt like an insider during the 

period of the research. Hence the dilemmas of impartiality and bias 

associated with insider researchers were balanced with being informed by 

exposure to outside perspectives. The researcher was looking for 

information and for ways which these experiences could be brought to play 

in processing and making meaning of the data. Key decisions on the 

research design, in the analysis of the policy texts in PNG and on the 

context in which these had evolved would not have materialised without 

this inside knowledge. 

The various data collection techniques used in this study are discussed 

next. 

Data Collection Methods. 

Data were collected using two mam techniques. These were textual 

analysis of primary and secondary documents and selective in-depth 

interviews. The former involved the textual analysis of international 

documents and of those primary sources pertaining to PNG. Inteniews 

were at two levels, that of senior policy formulation officials at the national 
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level and secondly of provincial education administrators, responsible for 

UPE policy implementation. A short survey questionnaire was also used to 

gauge the perspectives of 13 provincial education administrators. Data 

collection in PNG was carried out from November 1995 to March of 1996. 

The methods and sources of data collected and the means used for analysis 
are discussed briefly below. 

Documentary Sources. 

At the international level, primary documentary sources included policy 

documents published by the international agencies on education policies, 

particularly the World Bank (e.g. 1995, Priorities and Strategies for 

Education) and UNESCO (e.g. 1992, Education For All; The 

Requirements). A secondary source was the critique of these policies found 

mainly in journal articles (King, 1991; Samoff,1996a; Lauglo,1996). In 

PNG, government policy documents and memos from working files were 

key sources of data on national perspective and insights to UPE policy 

developments. This was supplemented with secondary sources from local 

research publications and of journal articles in local journals (e.g. PNG 

Journal of Education) as well as international journals (e.g. Comparative 

Education,1993; special edition on Education in the South Pacific). 

The study of these texts involved critical analysis of the contents, by 

engaging with the literature through a process of interpretation and the 

creation of meanings. Bowe et al (1992: 11) label such texts as "writerly 

texts", where the reader is engaged actively in a process of interpretation 

and giving meanings to policy values articulated. The other form identified 

as "readerly texts" imbue fixed meanings and values where the reader is 

not actively engaged in creative interpretation. It was recognised that not 

only was the researcher giving meaning to the texts, but that other 

secondary sources such as the critiques of the education policy statements 

of international agencies, were also writerly texts by those authors. The 

interpretation also involved reading such texts as historical documents 

reflecting the perspectives of particular authors recognising that the 

researcher as an historian re-interprets those documents (Carr,1985). 

Through a process of reading and critical analysis of the texts, the changes 

in education policy research and priorities over time, and in particular the 

changing concepts of UPE that led to changes in choice of strategies, began 

to emerge (see chapters 2 and 3). 
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These documents were obtained from a variety of sources as acknowledged 
below. 

Library Based Research. 

Library research in PNG was conducted using the University of Papua 

New Guinea's rich archival material held in the New Guinea Collection. 

The official government policy is that copies of all research carried out in 

PNG must be made available to the University's New Guinea Collection 

because of its expertise in handling and storing such material for reference. 

The PNG Journal of Education's regular special issue of the "Bibliography 

of Education" that ranges from thesis work to newspaper articles and policy 

position papers by the Ministry of Education proved to be a useful guide to 

locating material. The New Guinea Collection also collates newspaper 

stories and letters to the editor from the Post Courier, the main national 

daily paper and the weekly Times (now the Independent), on microfiche 

and was used to locate stories and material other then official government 

documents relating to primary education. This proved to be a rich source of 

local views on problems affecting the education system, a source also 

appreciated by other researchers (Harber,1997). This was supplemented 

with material, particularly government documents, held at the 

Government's National Library at Waigani. 

The facilities of the Bristol University library at the Graduate School of 

Education, the Social Science Library and the School for Policy Studies 

were also utilised. These were particularly useful in providing an 

understanding of the background from which international education 

policy research had evolved and was being articulated. 

UNESCO Documents. 

Some material relating to the Jomtien preparatory documents, reports of 

the proceedings and follow up of EFA program documents were obtained 

from the EFA Secretariat at UNESCO Paris on a visit there in June of 

1995. Material relating to the Asia Pacific Region were obtained from the 

PNG UNESCO Secretariat in Port Moresby, Papua New Guinea during 

field work. Contacts with UNESCO Paris were useful in obtaining further 

documents particularly the document "Analyses, Agendas and Priorities for 
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Education in Africa" (UNESCO, 1996a), which Sarnoff (1996a) had referred 

to but was not available at Bristol nor through the inter library loan 

facilities. This document later led to the researcher requesting further 

material that was cited on the work of the Policy and Sector Analysis 

Division of UNESCO in education sector studies (UNESCO, 1995). This 

proved to be critical in locating the PNG education sector study examined 

in chapter 5 within the wider international framework of UNESCO's recent 

work in facilitating local capacity for carrying out education sector studies. 

PNG Government Documents. 

PNG Government documents included plan documents, position papers, 

and reports and of correspondence held in files of the PNG EFA Education 

Plan working papers. The Secretary for Education gave approval for access 

to all documents and files that were pertinent to the study. The memos 

presented personal views to the people to whom they were addressed. One 

particular working draft position paper which reflected the views of the 

international consultant, which had been incorporated in the EFA Plan 

document, was of special significance in this study. While the researcher 

was privy to much confidential information, discretion has been applied in 

respect of the trust given, to maintain confidentiality where necessary, and 

to use whatever material needs to be drawn on for this study. 

Government documents of particular significance to this study are; 

1. The PNG Country Position Papers presented at the Jomtien 

EF A Conference. 

2. The EFA Education Plan of 1994-2000. 

3. The two subsequent follow up reports on initiatives taken 

following the EF A conference. 

4. The Education Sector Study Report of 1991. 

Ministry Files consulted were; 

1. The Working papers of the EFA Education Plan. 

These were files containing papers, copIes of memos and 

drafts of the EF A plan. 

2. CEP Files. 

21 



The CEP as discussed in chapter 4 was the main source of 

funding for UPE related projects administrated by the 

Education Department. The files held information on funds 

allocated by the Ministry of Finance and the break down of 

these to provinces. Only files for 1989-1991 held by the 

Planning Branch were viewed. Frequent changes in the 

administration of the programme made it difficult to locate 

and get an exact picture of what was happening. However, 

interviews with the manager of the CEP revealed that funding 

for UPE was adequate, contrary to views expressed by the 

policy makers and those found in the national plans; but these 

funds had not been used. This was followed up in interviews 

with provincial education administrators. 

Statistical Data. 

Statistical Data for Education and other key areas for UPE at the 

international level were obtained from UNESCO's 1993 World Education 

Report. These were analysed and reworked as presented in Chapter 3. Raw 

data for PNG were obtained from the Planning Branch of the Department 

of Education. This was processed and woven into the text indicating trends 

and the current status of UPE as presented in chapter 4. 

Qualitative Interviews. 

Interviews allow for the researcher to get inside the context and 

understand the perspectives of those who are involved (Burgess, 1984). In

depth interviews were conducted in PNG to elicit information at two levels. 

First, that of policy making at the national level which would influence and 

shape the contents of the policy texts for UPE. However, crucial decision 

making takes place at the provincial level for implementation of UPE 

policies in important areas, such as school location, expansion and the 

employment and deployment of teachers. It was therefore also vital to get 

the insights of those responsible for interpreting and implementing UPE 

policy strategies formulated at the provincial level. Nine officials at the 

national level and three provincial education administrators were 

interviewed (See Appendix 2). 
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The researcher used a broad interview guide (See Appendix 1.) that 

allowed discussions to flow freely, yet ensuring that the relevant issues 

were being covered. All were arranged with ease, with most lasting over an 

hour. Four were conducted in their offices, two at a coffee shop, one over a 

drink at my transit residence and one at an airport while waiting for a 

plane. Permission was given and all interviews were taped, except for the 

UNICEF representative. Notes were made of a twenty minute conversation 

when the researcher caught up with the representative at an airport 
waiting lounge. 

The interview strategy therefore involved taping an open ended 

conversational style interview in a relaxed atmosphere matching what 

Davies (1997) prefers as "structured conversation" and not the stimulus

response image the term "interview" connotes. The researcher knew all of 

those officials on a personal basis and the structured conversations in 

retrospect were as Davies,o.997: 134) describes; "a social event ..... where 

two or more people are talking, and using and interpreting language in a 

conscious and unconscious manner". In many instances, these involved 

sharing of experiences rather then eliciting new information because many 

of the interviewees and the researcher had worked together before on UPE 

policies and they knew that the researcher knew as much as they did about 

UPE issues in PNG. This can also be an obstacle as things taken for 

granted could reveal more insights to the cultural stranger if the most basic 

questions are asked (Davies, 1997: 143), but one which was unavoidable in 

this instance. In the course of the conversations, the interviewer was 

careful in ensuing that the informants' perceptions of the nature and 

importance of UPE were captured rather then imposing or influencing the 

informants responses. Questions were not put directly, rather, the 

interview guide with questions and notes (appendix 7) served to guide the 

conversations. 

The interview data were then transcribed in full and the texts were read 

and analysed to identify and tease out the key themes and concepts held. 

These are contrasted with the national policy texts, and the international 

ideas to highlight and compare the dominant ideas that influence UPE 

policy and practice in PNG. 

The sample of national and provincial officials is identified in the following. 
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National Level. 

The purposive sample comprised those identified and thought to have the 

most influence on UPE policies and reflecting the national perceptive on 
UPE policy. These included; 

the official responsible for provincial operations and chair of the 
CEP Project Comittee. 

· the Head of the Policy, Research and Planning Division, (the 

division responsible for the EFA Plan and the Planning and Co
ordination of the Reforms being undertaken), 

· the Assistant Secretary, Curriculum Division. 

• the Superintendent of Planning. 

· the former Superintendent of Planning and chief architect of the 
EFA plan who had since left the Ministry. 

· the manger of CEP 

· the former manager of the CEP 

· the head of the Division responsible for curriculum and 
examinations. 

• The local representatives of UNESCO and UNICEF were also 

interviewed to gain insights on what their organisations were 

doing, and of their views on problems, policies and strategies for 

UPE. 

Provincial Level. 

The researcher had not initially planned to interview provincial education 

administrators due to costs and logistical difficulties. However, an 

invitation by the Secretary for Education to attend as an observer, the 

week long Senior Officers Conference held at Kavieng provided the 

opportunity to do so. The Senior Officers Conference is an annual event 

where senior officers from the National Department of Education meet 

with Provincial Education Administrators (19 provinces and 2 districts) to 

discuss topical issues and iron out operational and policy matters. The 

focus on the educational reform activities being undertaken also enabled 

the researcher to get a feeling of the views of senior officers at all levels on 

the educational reforms being implemented. 

The researcher had hoped to interview all Provincial Assistant Secretaries 

of Education, but soon found that this was not possible due to their busy 
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schedule. Only three officials who were responsible for provinces that 

broadly reflected the different regions, the Highlands, Islands and the 

Papuan region were interviewed. The researcher therefore quickly drew up 

a short survey questionnaire to find out what the others thought of as three 

key problems and possible solutions for UPE (appendix 3). The idea was to 

get their views and perceptions on what they saw as major obstacles and 

what to do about these constraints. The questionnaire also sought to 

establish how long they had been in their current posts as an indication of 

the length of time they had been exposed and sensitised to issues of UPE. 

Another part of the questionnaire sought information on how to find out 

whether they were utilising funded teacher positions allocated for primary 

education under the CEP programme. It had been established earlier that 

these were not being fully utilised in some provinces. The questionnaire 

was passed out in the morning and thirteen out of twenty were returned by 

the afternoon of the next day. The responses were tabulated as presented 
in appendix 4. 

Structure of the Dissertation 

This chapter has set out the rationale and intellectual context for the 

study. The methodology section then presented the design of the study in 

detail, setting out the terrain and the key concepts used in the study. The 

methodological issues leading the choice of a case study approach set 

within a theoretically informed review of the literature, and providing an 

effective way to illuminate and critique the process of international 

transfer of ideas were considered. Finally the data collection techniques 

were presented. 

In the second chapter, the emergence of international policy research riding 

piggy back on donor aid and the inherent problems this poses for policy and 

planning to improve education systems in developing countries are 

identified. In particular, the chapter explores the dominance of certain 

paradigms in research and policy priorities that exclude other perspectives 

along with the disjunction between the agendas of education policy 

research and priorities of international agencies and those of developing 

countries. 
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The third chapter examines the concept of UPE and the difficulties with 

measuring its status. It looks at contemporary indicators and provides a 

global view of the current status of UPE. International ideas on what the 

major constraints are and what developing countries should do to move 

forward are also critically examined. The agenda for the J omtien 
Conference and the international case for UPE is discussed. 

The fourth chapter looks at policy developments in Papua New Guinea, 

setting out the contextual background within which UPE policies have 

been pursued. It discusses the impact of two key projects undertaken to 

universalise primary education and reviews the current status and 
strategies. 

Chapter Five analyses the two key policy text documents produced in PNG 

following Jomtien, the PNG Education Sector Study and the EFA 

Education Plan. It identifies who was involved, what perspectives were 

brought to analyse UPE problems and what UPE policy strategies emerge 

in the documents. 

Chapter six identifies the national perspectives on UPE as presented in 

official documents and reflected in in-depth interviews with key officials. It 

offers additional insights into the influences on the outcomes of the policy 

texts and of national perspectives on UPE policy. This is then contrasted 

with the perspectives of provincial education administrators to assess the 

impact at the implementation level. 

Chapter seven, the concluding chapter further analyses and discusses 

these findings and the evidence that has emerged from the study. It 

examines the implications for UPE in PNG as well as for the international 

level. Secondly, the extent of international influences on national policies 

are discussed within the three contexts of policy making; the context of 

influence, the context of policy text production and the context of practice. 

Finally, the implications for international education policy research and in 

particular the lessons derived from the Education Sector Study are 

discussed. 
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Chapter 2. 

INTERNATIONAL PERSPECTIVES ON THE EDUCATIONAL 

PROBLEMS OF DEVELOPING COUNTRIES: THE SHAPING OF 

PROBLEMS AND POLICY PRIORITIES. 

In the old story, the peasant goes to the priest for advice on 

saving his dying chickens. The priest recommends prayer, 

but the chickens continue to die. The priest then 

recommends music for the chicken coop, but the deaths 

continue unabated. Pondering again, the priest 

recommends repainting the chicken coop in bright colours. 

Finally, all the chickens die. "VVhat a shame", the priest 

tells the peasant, "1 had so many more good ideas". 

Introduction. 

(J. Sachs. Director, Harvard Institute 

for International Development on the 

shifts in ideas for development by the 

international community for the 

Development of African Countries. In 

the Economist, 29th June 1996) 

This review and theoretical framework highlights the ideas, perspectives 

and paradigms that are influencing policy decisions in education relating to 

UPE in developing countries, and the problems that such decisions pose. At 

the international level, it is argued that dominant ideas have been shaped 

by the experiences and agendas of the development assistance agencies. 

Criticism of this focuses on the inappropriateness of analysis based on 

global perspectives and donor agendas that do not take into account the 

varying contexts of different countries. At the national level, it is argued 

that dependency on aid and the paucity of local research expertise and 

information, leads to a situation where national ideas on problems and 

solutions do not emerge; and that global ideas based on research and 

experience elsewhere are often inappropriately used to analyse problems 

and formulate policy responses (King,1991; Jones,1992; Little, 1996; 
Samoff,1996a and 1996b). 
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The chapter reVIews the evolution of international education policy 

research and assesses it's role in shaping the analysis of educational 

problems in developing countries. First, the role of policy research to inform 

aid disbursement is highlighted. These studies however have been shaped 

by changing ideas on national development, so the main tenets of these 

dominant ideas are highlighted. Next, the effects these changing ideas on 

education research and policy priorities have in shaping the analysis of 

educational problems and policy options to the exclusion of other 

perspectives are explored. Finally, the importance of more firmly linking 

education policy research to context and to actual practice is stressed. 

Policy Research. 

Policy Analysis and Policy Research. 

The administrative approach to policy studies is concerned with 

considering the nature, causes and effects of alternative policies and with 

making decisions on the best use of scarce resources to deal with significant 

social problems (Dale, 1986). This involves reason, evidence and comparison 

in the selection of competing policy choices (Jenkins, 1978). Decisions 

reached by policy makers, as Weiss (1993) highlights, can stem from 

information available, shaped by personal interests and the dominant 

ideology, mediated within the boundaries of the organisational structures. 

The associated field of policy analysis whilst often viewed as a problem 

solving approach to policy is as Boyd argues, more useful in "re

conceptualising policy problems or simply illuminating our understanding 

of complex policy questions" (1988:502). Ideas on what constitute problems 

and the policy options to deal with them do not just appear. Experience, 

reasoning and research information help to understand and form the basis 

for understanding problems (Cohen and Manion (1987: 1). This also informs 

decision makers on effective ways to deal with issues. The emergence of the 

field of education policy research has been significant in recent years in 

providing information and making informed policy choices. 

In developing countries, it is claimed that the paucity of local expertise and 

research activities and the weak capacity for the analysis of problems and 

formulation of possible solutions has led to the emergence of international 
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education policy research by development assistance agencies (King, 1992). 

The World Bank plays a dominant role in promoting and undertaking 

empirical research as well as their use in analysis of educational problems 

in developing countries. Whilst these inputs can be useful in articulating 

policy priorities and related issues from the donor perspective, the 

problematic nature of using global findings in shaping the perceptions of 

national policy makers and in determining national policy choices raises 

specific questions that deserve careful study in their own right. 

\Vhat Factors Shape International Perspectives? 

International Aid and The Growth of International Educational 
Policy Research. 

The search for effective responses to the education problems of developing 

countries by the international agencies began initially with forums for 

donor agencies to discuss priority issues relating to the use of aid. The Ford 

Foundation, the leading agency in funding educational projects between 

the 1950's and the 1970's, was instrumental in co-ordinating the first major 

series of international meetings (Arnove,1983). The collection of papers 

considered the need for UPE plans as articulated in regional conferences 

organised by UNESCO in the early 1960's, on higher and technical 

education, and the forms of aid needed to support these (Cerych, 1965). 

Others explored the need for developing research and planning capacity in 

the developing countries to identify areas for donor input. Papers by 

leading academics in 1972 and 1973 .focused on the purposes of education 

in the developing world, particularly its links to economic development 

from the human capital perspective, a field that was just beginning to 

emerge (Ward, 1974). 

Since the 1970's, the World Bank has taken an increasingly dominant role 

in articulating donor perspectives on the educational needs of developing 

countries (King,1991; Jones,1992; World Bank,1995b; International 

Journal of Educational Development,1996; Jones,1997; Smith,1997). The 

increased levels of lending for education by the World Bank in the early 

1970's and the need for information to establish its own lending priorities 

in that area led to the initiation of the World Bank's.series of education 
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sector policy papers. The first in 1974 relied on internal sources of data 

(institutional memory), whilst the second in 1980 and the third in 1995 use 

and cite from policy research commissioned and funded by the Bank (World 

Bank,1974; 1980; 1995a). The Bank also produces sectoral papers such as 

those on primary and technical/vocational education, drawing also from 

work carried out in other fields of Bank lending expertise such as in fiscal 

management and infrastructure development. The policy documents and 

related literature build on the experience gained, and help set new 

directions, using a mix of western and third world based experience, 

supported by theoretical arguments and selected empirical evidence (e.g. 

Heyneman,1985; Verspoor, 1990, Lockheed and Verspoor,1991) 

From building up organisational memory for improved project 

management, such documents now shape directions for both policy 

formulation and future research, commanding considerable financial 

backing and producing well disseminated publications. To some extent 

these publications represent the state of the art in international 

educational policy research (King, 1991:xi), although in functional terms, 

they could still be seen as bank lending guidelines. The policy papers 

enable bank project officers to identify priority areas for funding, to 

monitor implementation and provide feedback for the management of other 

similar projects. They are used by other donor agencies and recipient 

countries as a source of information for analysis and to help identify 

programme activities. However, the need to know what works and what 

does not, nurtures and· creates the tendency to generalise. As Samoff 

explains; 

To address fully the particularities and 

uniqueness of each setting would make it 

impossible to develop general principles and 

priorities to guide funding decisions ...... And 

since the responsibility of individual regional 

specialists and project managers are too broad 

and their tenure in office too brief to permit 

detailed familiarity with diverse local 

settings, they too are inclined to generalize, 

often on the basis of sorely limited evidence 
(1993: 190). 
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This seems to be the achilles heel of international education policy 

research. The specificity of each country's unique situation are often not 

sufficiently taken into account. On the other hand, not all the unique 

characteristics can be represented in general policy documents. This, it is 

argued, leads to inadequate project design and a failure to meet the 

varying specific conditions, resulting in ineffective implementation and the 

failure of many projects initiated by the bank and other development 
agencies (Rondinelli, 1993). 

The perspectives of other donor agencies on educational problems and 

solutions are also shaped by World Bank policy documents. Indeed, an 

analysis of externally initiated studies of education conducted in Mrica 

between 1990 and 1994 commissioned by donor agencies 

(UNESCO,1996a:10-13), shows a convergence of methods, focus and 

conclusions with those of the World Bank (1991b) on a problem with the 

Financing of Education. They seem to converge on the themes of a crisis in 

education where schools and learning have deteriorated and where 

national authorities seem to be incapable of dealing effectively with the 

problems. Most focus on education financing, prescribing similar policy 

recommendations for . cost effectiveness and resource mobilisation 

strategies. The position paper of ODA (1995) for UK aid in the 1990's is 

similar in approach to that of the World Bank (1995a) in areas such as 

financing and management. An analysis of donor funding for projects in 

African countries also shows evidence of shifts in focus, congruent with 

World Bank articulated priorities (Nieuwenhuis, 1997). 

While other studies have indicated the influence of international agencies 

on national educational policy priorities in the past (Lewin, Little and 

Colclough,1982; McNeely,1995), the World Bank's contemporary influence 

is more powerful and pervasive. Earlier donor projects were intended as 

interventionist (e.g. pilot projects) and were more project driven, but recent 

funding and donor influence is directed at broader system wide changes 

(King and Singh, 1991:18). This approach recognises that reforms to 

educational practices will not be effective without considerable changes to 

other sectors that affect education. The debt crisis faced by many 

developing countries and the greater dependency on aid with the strict 

conditionalites of Structural Adjustment Programmes (SAP) has enabled 

international agencies to play even more influential roles in the 

articulation of national policy. Hence, international development agencies, 
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and in particular the World Bank, are playing a broader and much more 

influential role in shaping national development and educational policies 
and practices in developing countries than in previous years. 

There are however positive gains to be obtained from improving donor 

responses to broader sector constraints using focused research based 

information and widely accumulated agency experience. Iredale (1990), for 

example, describes how one organisation's (ODA) accumulated documented 

experiences and institutional memory developed from dealings with many 

countries can be used to provide an expanded view, unavailable to local 

officials. They may act as leverages for affirmative action where political 

processes do not facilitate equitable development or where those in power 

are complacent (Ishumi,1992). While these developments are aimed at 

gaining maximum benefit, they also generate their own problems. These 

relate to disregard for the varying contexts and the emergence of a policy 

research discourse that represents a particular paradigm to the exclusion 

of other views. 

International aid is directed at national development efforts, hence ideas 

on development itself have also shaped education policy research priorities. 

The effects of changing notions of development and how these have shaped 

education policy research and priorities are highlighted next. 

Dominant Paradigms Shaping International Development 

Perspectives 

National Development Theories and Education. 

Educational policy priorities and research of the donor agencies are 

intricately linked to national development strategies. Since the evolution of 

human capital theory in the 1960's (Blaug,1966), development agencies 

have given more attention to funding education projects, but the search for 

an optimal cost effective strategy has led to continual shifts in policy 

priorities. Changes in development theories and strategies (Toye, 1993; 

Rondinelli, 1993) have also influenced and shaped education policy 

priorities and research (Carnoy,1980; World Bank, 1986). It is useful to 

review these issues and highlight the dominant policy discourse of the 
donor agencies. 
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Economic Growth. 

Many development theorists see underdevelopment as a condition created 

by lack of capital and focus on economic growth to reduce dependency on 

external capital (Elkan, 1973). Since developing countries cannot raise 

capital, the developed countries provide it through aid projects and much of 

the theoretical discourse has centred on how that aid can be used 

effectively to build up poor economies. Educational development is also 

linked to that endeavour. 

Economic growth theory has been the most dominant model, given its 

success in rebuilding the war ravaged economies of Europe and Japan and 

secondly, the expansion of capitalist economies as a bulwark against 

threats of communist expansion (Hunt, 1989). While there were sufficient 

increases in Gross Domestic Product (GDP), assumptions about such 

economIC growth reducing poverty were, however, not correct 

(Streeten, 1981: 11). First, economic growth and the effect of the market 

forces did not create demand for labour, higher wages and lower prices. 

Secondly, the political leaders were often closely tied to the entrepreneurial 

class and therefore did not intervene to ensure an equitable distribution of 

the fruits of the wealth generated. Thirdly, while some had argued that the 

poor would only have to suffer in the initial stages, when investment was 

concentrated to build up the productive capacity of an economy, the 

conditions of the poor continued to become much worse. 

Alternative Theories and Focus on Basic Needs. 

Different schools of thought emerged on why development had not 

occurred. Dependency theorists led initially by the Latin American's, 

followed later by the neo-colonialist perspectives from Asia and Africa, 

argued that economic relations were structured to favour the former 

metropolitan states (Hunt,1989). Alternative approaches advocated 

protectionism policies to promote export industries and the expansion of 

agricultural and cottage industries to generate employment opportunities. 

While development theorists agree that economic growth is necessary, the 

redistribution factor in ensuring that the wealth created "trickles down" to 

the wider society, remains problematic. 
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The Basic Needs Approach to Development thus called for direct 

interventions in alleviating the incidence of poverty and argued that the 

measures of development needed to be broader in order to capture the real 

improvements in quality of life such as the availability of food, water, 

shelter, and the heath status of the people in a society (ILO, 1978; 

Streeten,1981). This theory eventually found favour with the World Bank 

under McNamara (Jones,1991:89-139). The tenets of the theme emerge 

through the Education Sector Paper of 197 4 (World Bank, 1974), where a 

poverty oriented development strategy is advocated, and again in 1980, 

where the principles of basic needs are directly incorporated in policy 

(World Bank, 1980: 13). 

The World Bank however is reported to be one of the first to reject the basic 

needs approach, succumbing to emerging dominance of market led theories, 

saying that the world had changed and so had the Bank (Toye,1993:68). 

The focus on the quality of human life indicators only re-emerged when the 

effects on the poor of the strict structural adjustment programmes imposed 

by the IMF and the World Bank during the 1980's were criticised as 

seriously damaging funding for education and health programmes. 

The Ascendance of Human Capital Theory in a Market Economy. 

The neo-classical economists reject the basic needs approach argue that 

spending on meeting basic needs means more consumption rather than the 

investment of scarce capital in areas that generate more economic growth 

(Hunt, 1989). They also hold that the market mechanism is the most 

efficient tool to allocate limited resources. In the absence of a market 

mechanism in the public sector, rational planning systems applying cost 

benefit analysis techniques and using shadow prices are propagated 

(Hunt,1989:308). Education economists have therefore been induced to use 

these cost benefit tools to show that investments in education will provide 

high returns to the economy - if they are to argue for continued public 

funding (e.g. Woodhall, 1969; Psacharopoulos, 1973; Psacharopoulos and 

Woodhall, 1986). 

The dominance of neo-classical economists blaming welfare economics as a 

cause of the debt crisis in the 1980's saw the downfall of governments with 

social welfare ideals and the rise to power of the Conservatives in the 

United Kingdom and the Republicans in the United States. The new 
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political economic order was designed to reduce the role of the state and 

regenerate the potential of the individual to create wealth and meet "basic 

needs". The importance of human capital for national economies to 

maintain a competitive edge within a globalised economy became more 
imperative. 

Human capital theory gained popularity with studies highlighting its 

dualistic utility in reducing the incidence of poverty as well as contributing 

to economic growth. Education economists using cost benefit methods argue 

that the rate of private and social return to investment in primary 

education is higher than for other levels of education and that rates of 

return for education are much higher than for other development projects 

(World Bank,1995:93). International agency sponsored policy research 

applying similar techniques shows the positive relationships between 

education and reduced levels of disease and other quality of life indicators. 

The education of girls is associated with the health of children. It is argued 

that a healthy educated individual is able to contribute more to economic 

growth and to better meet hislher own needs (World Bank,1993). 

Development theory has thus adopted a view that human development 

through sustainable capacity building is a more effective strategy 

(Streeten,1995). This stance satisfies humanitarian ideals as well as the 

utilitarian ideals of major donor agencies, the international community and 

the powerful neo-classical economists. 

Theories and ideas on development are nevertheless continually changing 

as events in the world economic and political scene, lead to new 

experiences, shaping and reshaping ideas on development (Krueger, 1993). 

Stretten, a key architect of the basic needs approach to development, 

ponders over the lurch from economic growth back to basic needs in the 

following manner; "Sometimes the change in the fashions of thinking about 

development appears like a comedy of errors, lurching from one fad to 

another" (1995:333). Rondinelli (1993), a noted development theorist 

expresses similar sentiments by calling development theories and their 

associated projects mere "policy experiments". 
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Shifts in Development Theories and their Effect on Education 
Priorities and Policy Research. 

Changes in Education Priorities. 

The shifts in strategies for development have similarly affected education 

policy priorities and research. Carnoy (1980) poignantly describes the 

shifting stances on education policy priorities by international development 
agencies in the following manner: 

One of the most interesting features of the world education 

scene is the extent to which international institutions 

influence education policy in low-income countries. Since 

the beginning of the 1960's we have seen apparently 

enormous educational policy shifts throughout Asia, Mrica 

and Latin America: rapid expansion of secondary and 

higher education in the 1960's (based apparently on the 

idea that the greatest bottlenecks to economic and social 

development lay in the shortage of "high" and "middle" 

level manpower); the "democratization" of education 

(opening up mass lower-secondary education as part of 

compulsory schooling; educational media as the solution to 

high-priced formal schooling; non-formal education to solve 

the non-incorporation of the poor into the education 

system; solutions" to the " over expansion" of higher 

education (on the new premise that expansion on higher 

education created a higher-educated unemployed and had 

adverse effects on income" distribution); and now the 

expansion of primary education - basic education, as it is 

called - and the emphasis on education and work. " 

(1980:266) 

Changes in dominant development theories reviewed above, the significant 

events that caused these changes, and the subsequent shifts in education 

policy priorities that emerge in World Bank Education Policy documents 

are set out in the following diagram to illustrate these interconnections. 
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Figure 2. Changes in Ideas on Development and Effects on Education Po/icy 

Priorities. 

Period Dominant Shocks and Education Themes in 
Ideas on Significant Priorities World Bank 
Development Even tslTrends Education 

Policy 
Documents. 

1950-1970 Economic Educated Secondary, None. 
Growth and unemployment and Liberal 
Employment. increasing poverty Education. 

levels. 

1970·1980 Poverty Oil Crisis in 1973. Nonformal, Education Sector 
Reduction Technical and Pa:ger (l974 and 

Increases in Costs Vocational. 1980) 
Basic Needs and expanded Formation of 

governments lead skills needed for 
to debt problems developing 
and emergence of countries; Urban 
right wing Informal Sector 
governments in US and Rural 
and UK. Development. 

1980·1990 1. Basic Needs. Debt Crisis Leads Nonformal Education in 
to Structural and Sub·Saharan 

2. Efficiency; Adjustment Primary Mrica (1988). 
Reduce Programmes. Education. 
Government Coping with the 
Exp en ditures SAP's lead to effects of SAP's. 
and role of State deterioration in 
in Economy. basic education and Also period of 

health services. uncertainty as 
Bank adjusts to 
new president, 
emerging strong 
right wing views 
and effects of 
SAP's 

1990- Free Markets in 1. Human The Dividends of 
Vibrant Global Capital Learning {l990} 
economies and formation in Access, Quality, 
Poverty Learning Resources and 
Reduction Societies. Revitalised 
Measures. Commitmen t. 

Education For 
All. Education 

Priorities (1995} 
2. Markets to - Access, Public 
determine Finance, Quality, 
supply. Atten tion to 

Outcomes 
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These changes in education policy priorities are clearly reflected in World 

Bank lending for education shown in table 1. Vocational education and 

training absorbed more than 50% of total lending for the period 1963-76 

but for the period 1987-1990 had d~clined to less then 30%. The expansion 

of secondary education in the 1960's for developing an elite in newly 

independent countries and manpower for industrialisation projects 

declined in the mid 70's when massive unemployment problems emerged. 

The technical and vocational education sector gained focus as manpower 

planning approaches were applied to advocate the training of workers 

needed for economic projects (Laynard,1972). The failure of large scale 

industrialisation projects to generate adequate employment opportunities 

and the high costs of technical and vocational education relative to their 

perceived returns, have led to the exploration of artisan based agricultural 

and cottage industries as alternative strategies, with a focus on the 

nonformal education sector (World Bank,1991a). Loans to the nonformal 

sector as a result started to pick up in the 1980's. Lending for the primary 

education sector only commenced in the 1970's, but is currently the focal 

point for Bank lending (World Bank, 1995a). However, high population 

growth rates and slow growth economies, combined with the effects of the 

debt crisis, continue to hamper efforts to provide primary education for all 

children (Hallak, 1990). The challenge is to harness more resources and to 

provide cheap cost effective education for all children. Jomtien provided the 

platform for a shift in this direction; in seeking commitment to basic 

education and to exploring cost effective strategies. The strategies and the 

major themes adopted are discussed in chapter three. 

This evolution in policy priorities seems to be emerging once again. It is 

reflected in the recent development literature where the obstacles to 

development are not seen as the market mechanisms that are being 

instituted in developing countries, but the weak institutional framework (of 

judicial systems, good governance, infrastructure etc.) within which the 

market forces should work well (The Economist, March 1st, 1997). 

Strengthening such institutions require high calibre, well educated and 

trained individuals. World Bank staff are beginning to question the 

wisdom of conclusions reached through rates of return studies that focus 

funding for education on the primary sector to the exclusion of secondary 

and tertiary level education (Heyneman, 1995). The Mid-decade EFA review 

points out in hindsight that there has been a tendency to focus on basic 

education in a narrow way and that; "Investment in basic education will 
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only be productive if effective links to other levels of education (secondary 

and higher education as well as teacher training and technical and 

vocational training) are fully taken into account" (IIEP,1996:1). The ODA 

(1995:8) also states that it will help to improve tertiary education where 

there are clear areas of need, and where it will improve efficiency and 

management, and where this will result in greater access by girls and 

young women. 

Table 1. World Bank Lending for Education, 1963-1990; By Types and 

Levels of Education. 

General Education 

Primary 

Secondary 

Non-formal (Literacy) 

Post-Secondary 

Teacher Education 

Vocational Education 

and Training 

Secondary 

Post-Secondary 

Non-formal 

Teacher Educators 

Source; Jones, 1992:182 

63-76 

963 

134 

461 

30 

89 

251 

1150 

511 

367 

249 

23 

% of Tot. 77-86 % of Tot. 87-90 --

42.5% 6171 52.5% 3320 

5.9% 2580 21.9% 1356 

20.3% 1176 10.0% 510 

1.3% 48 0.4% -
3.9% 1615 13.7% 863 

11.1 % 752 6.4% 591 

50.8% 5220 44.4% 1541 

22.6% 706 6.0% 101 

16.2% 2810 23.9% 362 

11.0% 1579 13.4% 941 

1.0% 124 1.1% 137 

The Dominance of Economics in Education Policy Research. 

% of Tot. 

62.4% 

25.5% 

9.6% 

16.2% 

11.1% 

28.9% 

1.9% 

6.8% 

17.7% 

2.6% 

Research and policy discourse on educational priorities over the last thirty 

years has therefore subsequently evolved and been shaped by the economic 

discipline. Initially, these focused on manpower planning approaches but 

subsequently rejected in favour of using "rate of returns" techniques from 

micro economIC theory to educational policy research 

(psacharopoulos, 1985;Heyneman, 1995; Correa,1995). These developments 
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have led to perceiving educational processes in terms of economic models 

with the introduction of concepts such as efficiency and cost effectiveness. 

More importantly, the purpose of education is seen and studied by many in 

terms of its contribution to economic growth rather than human and 

societal development indicators. The dominance of human capital theory in 

shaping policy research and priorities for developed countries in recent 

years is nevertheless generating some concern (Apple,1992), particularly as 

the concepts gain popularity and legitimacy as countries reform their 

education systems to meet the requirements imposed by the forces of a 

globalised capitalist economy (Guthrie & Pierce,1990; Daun,1997). 

The application of these perspectives in studying educational phenomena 

and in policy research, while useful, can only explain part of the equation. 

There exists a strong critique of the conceptual framework adopted and the 

methodologies applied in rates of return studies (Klees,1986 and 1991; 

Curtin,1995). However, these challenges have not been responded to in 

intellectual debate and much criticism has been ignored in the education 

policy research discourse. A recent article by a World Bank staff member 

(Heyneman,1995), questioning the legitimacy of conclusions on the rate of 

return to primary education, and of the focus on funding at that level to the 

exclusion of other levels, may indicate the beginning of a new direction. 

This review does, however, demonstrate how policy priorities and research 

generated by a dominant paradigm can potentially exclude other 

perspectives and policy responses. These issues are discussed next. 

Critique of International Education Policy Research. 

The critique of international education policy research focuses on two 

related areas. First the dangers posed by the dominance of development 

agency perspectives and agendas in shaping empirical research that 

potentially excludes other relevant perspectives, and secondly, the global 

application of these to analysing the education problems of developing 

countries which in many instances ignore the varying contextual factors. 

These are discussed in more detail. 
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Endarkenement to Other Perspectives. 

A major criticism visible in the available literature relates to the 

pervasiveness and overwhelming dominance of certain ideas at the risk of 

ignoring others, akin to Weiss's notion of "endarkenement" (Samoff,1993 & 
1996a; Lauglo, 1996). Samoff (1996a) in a critique of the World Bank's 

(1995a) "Priorities and Strategies for Education" provides examples of 

where the use of other perspectives would have broadened the 

understanding of educational issues, allowing for a broader framework to 

analyse educational problems in developing countries. For instance, by 

focusing on costs, the fundamental areas of teaching and learning are 
ignored. 

The influence of World Bank education policy papers has led to a 

convergence of discourse on policy agendas and to an entrenching of 

dominant paradigms articulated by international agencies. During the 

preparation of the sector papers, leading researchers, policy makers from 

developing countries and Bank staff are asked to review drafts and to 

comment on them (Jones,1992; Burnett,1996). On the other hand, leading 

journals of education on international development have published whole 

issues with papers critiquing as well as supporting the Bank stance. For 

instance, the journal Prospects had several articles devoted to the debate 

on issues raised in the 1974 paper during 1975 and 1976 and the 1995 

Sector paper saw the International Journal of Educational Development 

devote a whole issue to the debate (Vol. 16. No.3). Students studying 

international and comparative education are also being introduced to the 

debate through forums created to discuss these issues (e.g. Williams, 1975; 

Garret,1995) and through research for thesis work. While critique therefore 

does exist, the increasing amount of consultancy work funded by donor 

agencies and undertaken by nationals and expatriates can lead to 

additional influence and a strengthening of the currency of the dominant 

ideas and the methodological orientations that these embody 

(UNESCO, 1996a; Samoff, 1996b:78). 

McGinn (1994) in offering an explanation for the dominance of the human 

capital theory in recent years argues that dominant paradigms indeed 

shape research and discourse until ample empirical evidence is 

accumulated to refute a theory and offer an alternative. First an 

alternative theory must generate interest and shape discourse as empirical 
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data is collected to support the theory, giving credibility to the emergence 

of the alternative paradigm. The debate on home versus school effect on 

student achievement exemplifies such movements (Little,1996). However, 

the evolution of alternative paradigms will be a long time in coming if 

avenues for the emergence of alternative theories are foreclosed. 

By dominating the funding for research on international development 

education, subsidising publications, providing and influencing channels for 

the dissemination of research findings, and increases in the use of 

academics as consultants; the dominance of particular paradigms as 

preferred by the international development agencies is sustained. King 

(1990), for instance in highlighting the need to develop national capacities 

for policy research points out that policy oriented research funded by an 

external agency 'Will analyse or confirm its own policies in order that, in 

turn, these may be commended in the projects and programmes being 

implemented in particular recipient countries. The boundaries of the 

studies are limited to the funding agency's agenda. This perhaps explains 

why Samoff (1996b) notes that the objectives and priorities of African 

politicians and policy makers expressed elsewhere do not feature in the 

donor sponsored studies he analysed. 

The dominant paradigms also shape problem articulation in research and 

sector analysis work carried out by donor agencies. This is reflected in the 

major findings of analyses of policy research work funded and 

commissioned by external agencies on African education in 1990-1994; 

- " First, notwithstanding the diversity of countries studied 

and the agencies that initiated the studies, those 

documents had strikingly similar assumptions, 

methodologies, observations, conclusions and 

recommendations. . ....... the major approach to African 

education that has appeared most prominently in the 

publications of the World Bank were apparent in these 

documents" 

- Second, in their emphasis on education finance, ........ . 

those studies had little to say about learning. 

- Third, there was little evidence in these studies of the 

education goals articulated by African governments and 
educators. 
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- Fourth, ... none explored whether education assistance 

resulted in a net inflow or outflow of capital ... 

-Fifth, while nearly all of those studies stressed capacity 

building, there was little explicit attention to the eventual 

Africanization of the process of evaluating and reforming 
African education ...... . 

-Finally, essentially all of those studies were strikingly 

uncritical of assumptions, approaches, and methodologies 
in the study of education ..... 

(UNESCO,1996a:) 

The studies focus on issues of financing education and strategies for cost 

saving practices, the dominant themes that emerge due to the debt 

situation and Structural Adjustment Programmes. The analysis serves to 

identify projects that satisfy donor perspectives and to satisfying aid 

agency conditions for loans whilst leaving aside the real educational 

problems as seen by African politicians and educators. The core purpose of 

schools, "Learning" is ignored in those reports. The discourse thus limits 

the development of ideas for research and sector analysis to some areas, 

while endarkening other aspects (King, 1990). 

Contextual Responsiveness of Education Policy Research. 

Adopting a particular dominant paradigm to analyse educational problems 

also narrows the scope of critique and potentially excludes other 

contextually relevant perspectives (Samoff, 1996a, 1996b). More significant 

local factors may be in danger of relegation to being insignificant if there is 

little local research to counter the prevailing dominant view. Angela Little 

(1996) for instance portrays the dominance of research in "educational 

assessment" as an issue of importance in the developed countries, but notes 

that relatively fewer studies in multigrade teaching, a problem of great 

importance to sparsely populated disadvantaged communities In 

developing countries, exist. Local research can also be perceived by 

external agencies to be of poor quality, and even be disregarded when a 

dominant world view is applied (Cheng,1997). The sheer power and weight 

of the dominant international policy discourse can leave little space for 

local voices to be heard. King (1991:xv) in tracing the evolution of aid and 

research on education attests to this development in the following manner: 
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The sheer comprehensives of the Bank's analysis of 

national education systems, and indeed the 

thoroughness of many of the education missions of 

other agencies, can sometimes suggest that there is 

nothing more for the locals to say ........ it points to 

an imbalance between the weight of the external 

analysis of a country's educational needs and the 
country's own diagnosis. 

The increasing use of consultants by the international development 

agencies (Fry and Thurber,1989), usually flying in northern academics 

with limited time and not attuned to the principles of comparative 

education, often ignore the contextual factors and promote the application 

of global perspectives in the analysis of local situations (Crossley & 

Broadfoot,1992). Cheng (1997:67) illustrates this when he describes cases 

in China where the involvement of local researchers and their insightful 

contributions could have helped external consultants draw more 

contextually relevant conclusions. He warns that: 

If visiting researchers are not conscious of their limitations 

as foreigners, and pay little respect to the local context, 

they are likely to identify problems which are foreign to the 

specific context, and their input may not serve the local 

context. 

Education policy priorities as set out by the World Bank have had the 

tendency to take a few case studies or a system wide analysis as a basis for 

conclusions and generalis able recommendations for policy congruent with 

the dominant thinking (Smith,1997). Such policy prescriptions may suffer 

from "Individualistic Fallacy" or its inverse, when drawn from the global 

and applied to the specific, "Ecological Fallacy" (lIEP, 1997: 1-3). 

Whose Agenda? 

International education policy research is often articulated at a theoretical 

level that is distant from the contextual practicalities and aspirations of 

developing countries. As pointed out above, development theory itself, is in 

44 



a continual state of change, where changes in the world economic and 

political scene, lead to new experiences, shaping and reshaping ideas on 

development (Krueger,1993). Shifts in policy stances can also be explained 

if seen in terms of the World Bank's own need to survive as an institution. 

Established to facilitate economic development by mobilising capital from 

the international financial markets for lending to governments, the Bank's 

priorities for lending have been shaped by ideas on economic growth and 

strategies to pursue economic development, in line with changes in the 

world economic and political climate (Jones,1992). With the dominance of 

market driven economic activity and the call for greater use of private 

capital to stimulate economic development in developing countries, there is 

an increasing call for the abolition of the Bank with its functions taken up 

by the private sector (e.g. Walters,1996, The Economist, March 1st 1997). 

As a result the World Bank is engaged in a process of reshaping its mission 

as a source of loans with very low interest rates, targeting countries where 

private inflow of capital is limited and where high debt rates restrict 

governments access to loans from the private sector (IIon,1996). This new 

mission statement under the banner of "poverty alleviation" is being 

promulgated and legitimated by policy research discourse and implemented 

through Structural Adjustment Programmes. 

The sustained and often lengthy prologue on the economIC and social 

benefits of education articulated in most World Bank documents (which 

also appears in other donor position papers) raises the question of who the 

intended audience is. Is this for the benefit of education officials and 

politicians of the developing countries, many of whom have long recognised 

the intrinsic benefits of education? Or is this discourse directed at the neo

classical right wing economists of the western world 'found in Wall Street 

where the development banks raise funds for loaning to developing 

countries (Jones,1992). Or is it directed at powerful representatives of the 

UK and the US governments with their direct influence on World Bank 

policy. Right wing economists as pointed out have expressed many doubts 

about the economic value of basic education considering such expenditure 

as wasteful consumption not having any economic value, and that scarce 

resources should be invested in areas that would generate economic growth 

(Hunt,1989). The discourse is therefore woven along market led themes; of 

"focusing on outcomes" to decide policy; where rates of return analysis 

would determine expenditure priority and on learning outcomes to provide 

information for consumer choice of schools, of more private schools and of 
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decentralised management. Such a discourse may be directed at appeasing 

protagonists and legitimating the bank's stand on focusing its work on EFA 

activities in the developing world. 

This policy discourse however detracts from the goals and values of 

education as seen by officials in many developing countries and ignores the 

varying contextual practicalities. Focusing on testable skills and knowledge 

diverts attention from the role of schooling in social ascription, of instilling 

discipline and forming well behaving individuals in society, goals aspired 

to by governments of many developing countries (Samoff,1996a). This may 

create tensions in policy formulation and implementation, and actual 

practices may differ from the policy rhetoric. 

The above discussions highlight certain issues. First that much policy 

research as articulated by international agencies is removed from actual 

practice. A policy research discourse that has agendas other than the 

development of educational activities detaches the policy prescription 

further from the realities of the situation it intends to improve. Evaluative 

reviews by Thomas and Carnoy (1992) of the World Bank education sector 

studies commissioned by the Bank itself affirm this (cited in 

UNESCO,1996a:8). They point out that while the reports are technically 

sound, the most glaring gap is in the inattention to the institutional, 

political and socio-economic feasibility of the policy recommendations. 

The Need to Strengthen Linkages Between Policy Research and 

Implementation. 

In the light of the above analysis it is argued that education policy research 

needs to be better linked to context in order to build on the realities of 

practice and to offer realistic scope for improvements. This aspect, indeed, 

should be the very focal point of education policy research. It is important 

to recapitulate Nisbet's (1994:4556) definition to stress this point: 

policy research is to provide an information base for 

decision making, to establish the facts; administrators, 

politicians or teachers then add the necessary value 
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judgements, supposedly so that policy and practice are 

based on empirical evidence. 

The need for taking into account contextual factors also emerges from work 

in other related disciplines. Policy implementation studies allude to the 

significance of taking into account contextual factors for successful 

implementation (Nakamura, 1987). Rondinelli (1993) aptly describes 

development projects as policy experiments and suggests that the continual 

state of underdevelopment is attributed to ignorance of contextual factors 

where there is a large degree of complexity and uncertainty. Practitioners 

need to see the link, to share the same views and be mindful of other views 

in building coalitions, to muster support in problem articulation and in the 

formulation of strategic measures to solve these problems. Management 

theorists also posit the need for linking new ideas to existing issues in 

order to create tensions and hence to generate coherent activities for 

attaining organisational goals (Senge, 1990). 

Attention to context is an issue long highlighted by comparative education 

theorists (Sadler, 1900). It is stressed that because educational practices are 

shaped by and reflect societal systems, the realities of differing social, 

economic and political systems need to be taken into account when change 

to policy and practices is considered. The concepts of borrowing, and of 

international transfer of education policy and practices and local 

adaptations, are associated with space and time dimensions, where ideas 

and experiences are exported from one country to another (Crossley, 1994). 

Developed countries also borrow ideas and adapt these to their needs and 

this is therefore a phenomena not exclusive to the developing world 

(Guthrie & Pierce,1990; Phillips,1992). However, the shared concern is 

with adapting such ideas to meet local needs. Given the improvements in 

communication in recent years (e.g. the internet), research and information 

on global practises and experiences is more widely available and may be 

taken on board by national researchers and policy makers to shape their 

perceptions and views (Gunther,1996). This is also being abetted by the 

forces of a global economy, where educational policy makers world-wide are 

adopting similar stances in reforms and in reshaping their education 

systems (Guthrie & Pierce,1990; Daun,1997). Developing countries have a 

critical need to develop their own research and analytical capacity in order 

to better identify and articulate their needs for the donor community and to 

adapt external ideas to local needs. (King,1990; Puryear, 1995). UN:VER~·rrv 
I~~t= 
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However, much of the literature seems to suggest that developing countries 

lack the capacity to undertake research, carry out analysis and develop 

adequate programs (WCEFA,1990b; King and Singh,1991; World 

Bank,1995; The need for collaborative approaches between developed and 

developing countries to take the specificities of the context into account in 

order for international ideas to gel in with local insight and knowledge has 

also been highlighted (Crossley,1990; King,1990; Watson, 1994) 

The most prominent question is; why has local capacity for research and for 

high level analytical work not been developed when this had been a focus 

of donor activity for a long time? In exploring ways to improve US aid in 

the 1960s, a major theme was that of institutional capacity building 

(Coombs & Bigelow,1965). Samoff (1996b: 18) says that this situation is 

puzzling, since Africa must have been awash with training of all kinds for 

30 years, so why do all reports point to a deficiency of managerial and 

administrative skills? It is most likely, a combination of process factors 

such as funding, donor aid requirements etc. have actually prevented local 

capacity to develop. Some of these issues are discussed in the final chapter, 

reflecting on evidence gathered from this study. 

Conclusion. 

There is a lack of information on the impact of international donor agency 

agendas on national policy analysis and policy articulation in developing 

countries (King,1992; Buchert and King,1996). More importantly, we know 

little about how this process operates in detail. Cheng (1997), in a rare 

example, demonstrates the inappropriateness of analyses carried out by 

external consultants where, by using a global perspective, they created a 

problem where none existed according to the perspectives of the local policy 

officials. This is in a country (China) where there is much local research 

activity and power to negotiate with donor agencies. The questions King 

(1992) poses are pertinent. Do donor driven policy developments come up 

with the kind of answers donors were looking for? And once policies are 

developed, do they get implemented? Yet one would also ask, were the 

answers contextually relevant and was there commitment to the framed 

policies? 
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How do other less powerful countries negotiate with external agencies and 

the priorities that they articulate for national education policies? How 

much influence do the dominant ideas generated through international 

education research have in shaping national education policies? On the 

other hand, are there significant national perspectives on education policy, 

and how do they influence preferred policy options? 

This study explores these issues by looking at how dominant international 

policy ideas, as formulated at the Jomtien Conference, have influenced 

PNG policy options for UPE. The Jomtien agenda highlights international 

perspectives on UPE and provides clear directions as to what steps need to 

be taken by donors. The framework for follow up action set out clear 

guidelines on actions to be taken by all parties and agencies. These 

included sector analysis of the current status of primary education and the 

formulation of EFA plans. By identifying and contrasting the policy options 

for UPE as set out from the international perspective and those that have 

emerged in Papua New Guinea policy documents, the study aims to assess 

differences in the sources of influence for UPE policy. 

The next chapter focuses on international perspectives relating to UPE and 

the agenda arising from the Jomtien Conference. This demonstrates how 

international ideas have shaped specific policy discourse for UPE. 
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Chapter 3. 

UNIVERSAL PRIMARY EDUCATION: CONCEPT, STATUS AND 
STRATEGIES. 

"The idea of progress is a synthesis of the past and a 
prophecy of the future" J.B. Bury. 

Introduction 

UPE as a concept is a chameleon, taking on expanded meanings as more is 

understood about the nature of the problem. It is seen, examined and 

explained by different people from various disciplines using different 

perspectives for different reasons. The UPE goal post continues to shift and 

change as the concept of UPE is redefined and as one set of strategies lead 

to new problems. The way UPE has been defined has also influenced the 

way its status and progress has been measured and the choice of strategies 

adopted to pursue the goal. From a goal of simply increasing numbers in 

the 1950's, the targets have since expanded to include enrolment ratios, 

efficiency measures and, more recently, learning outcomes. The term UPE 

has also been used interchangeably (and often confused) with other terms 

such as Basic Education, Schooling For All, and Education for All. This is 

partly due to the problematic nature of developing suitable indicators for 

measuring the status and progress of universal primary education as the 

definition changed. 

Furthermore, our understanding of the definitions, the perceived 

constraints, and the strategies recommended is complicated by the way in 

which researchers, policy analysts and commentators bring their own 

disciplinary views to bear on it. Economists tend to perceive constraints in 

terms of supply and demand factors (e.g. Allison, 1983; Colclough and 

Lewin,1993), sociologists in terms of participation with regard to gender, 

social class and ethnicity factors (e.g.Kelly,1987; Anderson,1988; ) and 

educators from the perspective of inschool and out of school factors 

(e.g.Postlethawaite,1982; Bray, 1984b; Yeoman,1985). The multiplicity of 

perspectives on the one hand allow for meaningful insights but on the other 

hand, may confuse the untrained policy implementor. The choice of 
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strategies that emerge, and those that get implemented may vary with the 

receptiveness of those who actually implement them. 

This chapter therefore firstly examines the term UPE and looks at some of 

the issues surrounding the literal interpretation of the term and at the way 

it is measured. Next the current status of UPE is considered world wide 

with a brief overview of changes in concepts, measures and strategies over 

time. Finally, the main issues considered in the literature and strategies 

proposed for improvement especially in the light of the Jomtien Conference, 

are highlighted. While there is an abundance of international literature on 

problems and strategies for UPE with regard to access, retention and 

quality of learning, only the main concepts and issues are discussed given 

the limitations of space and length of the dissertation. 

What is Universal Primary Education? 

The Concept. 

Universal Primary Education in the literal sense would mean everyone in a 

population having a full primary school education. However, when 

examined closely, difficulties emerge over what is meant by the terms 

"Universal", "Primary" and "Education" (Smith,1979). It therefore needs 

closer examination. 

Universal; 

If Universal, this means all children of the target population have access to 

a school and secondly, participate. In most instances, poor population 

census and school enrolment data collection techniques in developing 

countries mean that it is difficult to know at any period how many children 

are in school and how many are not. Even where all children are enrolled 

in school, actual attendance rates may vary. Where countries have adopted 

compulsory education policies, many have not enforced the policy 

stringently (Colclough and Lewin; 1993:261). 

There are also problems with measures of the notion and the accuracy of its 

application. The actual age range of children in primary school is often 
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much wider then the officially stated school age group. This is attributed to 

flexible first grade intake rules that allow children of varying ages to enrol, 

ranging from less then five years to fourteen plus years 

(UNESCO, 1993:22), and to repetition policies permitted in many 

developing countries. As it is difficult to collect data on the exact age of 

pupils enrolled, estimates are made calculating the population in school as 

a proportion of the total official school age population with the gross 

enrolment ratio (GER) as the resultant measure. Some countries may have 

a GER of more than 100%, but given the wide age range, the real 
enrolment ratio may be far lower. 

Such problems in measuring the status of UPE have led to proposals for 

changes. Colclough and Lewin (1993) argue for instance that the GER 

measure is inaccurate and a misnomer and that Schooling for All should be 

used to capture the true sense of a much wider age range. This however 

would simply change the tag without improving the measure. UNESCO 

has attempted to compute the "Net Enrolment Ratio" (NER) by 

extrapolating the age composition of primary school children and using the 

range of ages found in first grade enrolments. This is an improvement over 

the GER measure, but still an estimate that could be grossly inaccurate. 

For instance, a sampling of PNG Grade One age of entry data taken in 

1983 was used to compute the NER for PNG in 1986 (World Bank;1987). 

This makes the unrealistic assumption that the distribution of the age 

range found in grade one intakes from a sample of schools in 1983, was the 

same across all schools and that this intake age pattern was the same for 

five subsequent years. This is unrealistic as the age composition may vary 

by region and from year to year depending on intake capacity and 

demographic trends. 

The GER is also generally misconstrued as a measure of access capacity 

(e.g. Lockheed and Verspoor, 1991:224; UNESCO,1993:12, World 

Bank,1995a:33) and this affects the perceived constraints and strategies 

considered for UPE, a key issue discussed in the final chapter. It is a 

measure of participation; affected by access capacity and student drop out 

rates. Both initial entry to first grade and cohort completion rates would 

need to be used to give a clearer picture. It would be grossly inaccurate to 

assume that, because a country has a 70% GER, 30 percent of the school 

age population have not yet got access to a school. It may well be that all 

children do have access to a school but only 70% participate. The thirty 
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percent not enrolled may either not have enrolled at all or they may have 

dropped out. On the other hand, while a country may have a GER of 70%, 

this can be an inflated figure if a large proportion of the children enrolled 

are outside of the official age range used for calculation (e.g. See GER of 

more than 100% for some countries in Attachment 1. Co1.2.). In this 

instance, the real enrolment ratio may be far less then the 70% stated. 

Primary; 

Primary education denotes and implies that this is the first level of 

education leading on to higher levels of education. The term "basic" may be 

taken by some to show changes in emphasis and indicate that primary 

education is a complete and terminal phase of schooling in itself 

(NDOE,1991). The Jomtien Conference adopted "basic education" under 

what was coined "the expanded vision" to include education for out of 

school youth and adults in literacy and other basic skills training through 

non formal education, a view theoretically supported by the World Bank 

(Verspoor, 1991: 1). The concept had first been proposed in a UNICEF 

supported document of 1973 (Coombs et al,1973), where minimum 

threshold skills seen as essential for individuals to participate in social, 

economic and political affairs were spelt out. This embraces the notion of 

basic skills for lifelong learning in tune with the basic needs approach to 

development as seen in major documents produced on education by 

UNESCO (Faure,1972) and in the World Bank's first policy sector working 

paper on education (1974:31). This perspective stems basically from a 

concern that cost factors would inhibit many countries from providing 

primary education via the conventional mode (i.e. length, curriculum and 

. delivery mode), and therefore alternative cost effective forms of delivering 

basic education were encouraged. Article 5 of the Jomtien declaration 

states that; "the main delivery system for the basic education of children 

outside of the family is primary schooling" (WCEFA,1990b:46), and that all 

countries should push for universal basic education by the year 2000. 

For comparative statistics, UNESCO uses the age range, 6-11 years, as 

primary school age. However, the length of the primary school cycle varies 

from five to ten years (See Appendix 5, Col. 1.2). Some countries have all 

children going from one level to the next level of education (secondary) thus 

making the period of basic education available to all children more than 

that actually reflected in the phrase, primary education. 
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Education; 

What sort of education then is basic? The Jomtien Conference resolved that 

basic education should meet what was defined as "Basic Learning Needs" 

(UNESCO, 1992:69). These were to constitute those areas comprising both 

essential learning tools (such as literacy, oral expression, numeracy and 

problem solving) and the basic learning content (such as knowledge, skills, 

values and attitudes), required by human beings to survive, to develop 

their full faculties, to live and work in dignity, to participate fully in 

development, to improve the quality of their lives, to make informed 

decisions, and to continue learning. Each country would determine the 

specifics of what went into the basic education curriculum and offer this 

education through the conventional primary school or through alternative 

cost effective forms. The statement masks the wide diversity of views on 

the aims and purposes of education, issues of curriculum, the debates on 

vocational education and on education for rural and urban contexts. 

The practical attainment of the targets set in skills and knowledge content 

is questionable. First, a high level of student dropout is resulting in as 

many as 50% of children in some countries not completing the full basic 

school cycle (See Appendix 5. Col. 3.2). This means that many have 

dropped out of school without acquiring fully the learning content set out in 

the curriculum. Secondly, even if all children did complete the basic school 

cycle, many would not have learnt or acquired the knowledge and skills 

covered in the school curriculum. International comparative statistics 

indicate poor achievement levels by children from developing countries in 

tests (See Figure 9). Participating without having learnt anything could be 

equated to not having attended school in the first place. 

Issues of Measure. 

The foregoing discussion highlights the problems with concepts, meanings 

and ambiguities surrounding what is meant by UPE. Strategies to move 

forward to the target of UPE have also not been clear cut, and as a result, 

the goal post continues to shift 
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The Evolution and Changing Concept of UPE. 

The UNESCO organised regional conferences of the 1970's defined UPE in 

the context of having all children of school age entering primary school and 

enrolment targets were set. While higher enrolment levels than those set 

were achieved (See table 2), even larger numbers of children were still out 

of school. In Africa, the target for 1970 was 20.4 million, but the actual 

enrolment reached 29 million, with even greater numbers still out of 

school, due partly to higher rates of population increases than anticipated. 

Head counting was not an accurate indicator of the problem, and the GER 

measure was adopted to indicate proportion of school age children in school 

as well as those out of school. The UPE goal moved from head counting to 

measures of the proportion of those in school with the GER of 100% as the 

target (Smith,1979; Fredriksen, 1981). 

Table 2. Projected and Actual Enrolment in Primary Schools, 

1970 & 1980. 

Region Projected Enrolment Actual Enrolment 

(millions) 

1970 1980 1970 1980 

Mrica 20.4 32.8 29.4 59.2 

Asia 124.6 220.0 243.0 330.8 

Latin America & Caribbean 43.5 46.6 64.8 

Source; Lockheed and Verspoor (1991:23), 

At the same time, dropout rates and grade repetition rates were worsening, 

posing greater problems for education in the mid 1960's (Brown, 1966, 

UNESCO, 1966, Sapra & Sharma,1967). Both dropping out and repetition 

were connoted as a "Wastage" problem, evident of the dominant economic 

conceptualisation of the problem (Berstecher,1971). An international study 

conducted by UNESCO in 1969 on the nature and extent of the problem led 

to a conference in July of 1970 examining ways of reducing wastage 

(UNESCO, 1972). Making education relevant and improving teaching and 

learning, were at the forefront of strategies proposed in a dual approach to 

improve the external, as well as the internal efficiency, of education 

systems. Some countries introduced automatic progression and compulsory 
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education policies to eliminate wastage by repetition and dropping out. 

Follow up reports showed mixed results, with some countries having 

reduced dropout and repetition rates substantially, but overall repetition 

and dropout rates were still very high (UNESCO,1979). Dropout rates and 

repetition rates, where applicable, became additional measures 

(Prospects,1984). These however were not used directly as measures of 

UPE, but perceived more as an indicator of a country's inefficiency in use of 
resources. 

The implementation of automatic progression and compulsory education 

policies probably led to the emergence of the problem of quality, where 

students were seen as being pushed through a production line (using the 

economic analogy), whether or not they had acquired the prerequisite 

knowledge and skills of the previous grade. This was also abetted by the 

increasing concern on the quality of learning in schools in the international 

arena following the launch of Sputnik and the commencement of the 

international comparative achievement tests (Goldstein,1996). Studies 

showed that schools did have an impact on student learning in developing 

countries ( Heyneman and Loxley,1983) with some inputs shown to have 

more impact on learning then others (Fuller, 1987). These have led to 

studies on monitoring textbook supplies, teacher quality and school 

facilities to monitor quality. Others use teacher pupil ratios, retention rates 

etc. as proxy measures for quality of learning. However, weak capacity in 

many developing countries, make it difficult to collect exhaustive data on 

type and quality of inputs, as well as information on the processes in 

schools in order to make timely and appropriate interventions (Ross and 

Postlethwaite,1988). Recently, the focus has shifted to learning outcomes in 

order to make schools more responsive to client needs and to induce 

competition for greater efficiency CYV orld Bank 1995a:94-100). This entails 

setting out prescribed standards, and then to monitoring quality 

improvements through the use of exam results (Kellaghan and Greaney, 

1992). 

On Conceptualising UPE, Problems and Strategies. 

The foregoing discussion on the changing concepts as new problems 

emerged and the various perspectives through which these problems could 

be examined indicates the complexity and multidimensional issues of UPE. 

Even if there is agreement on problem definition and the identification of 
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causal factors, the preferred remedial measures are subject to personal 

interests and the organisational dynamics of the policy process (Grindle 

and Thomas,1988). The multi levels of the education system and the legal 

framework within which they operate, the various individuals and interest 

groups (Archer,1983), further complicate the perception of problems and 

solutions. 

These can be further confounded by a lack of clarity in conceptualising the 

dimensions of UPE, particularly when epistemologically biased. For 

instance, Bacchus (1991;5-6) includes increasing school enrolments and 

reducing inequities as quality improvement initiatives. Heyneman (1990) 

on the other hand, writes of a decline in quality when referring to a decline 

in levels of central government funding for school level inputs, and 

assumes that this has resulted in a decline in the actual quantity of inputs 

and in quality of teaching and learning. 

Such multiple perspectives can lead to the dominance of certain 

perspectives to the exclusion of others. For instance the dropout and 

repetition problems are seen as issues of quality by educators while 

economists perceive this as an efficiency problem. The dominance of the 

latter perspective has focused attention on cost factors and the 

methodologies for calculating these costs (Berstecher,1971). This then led 

to adopting policies for cost effective policies such as compulsory education 

and automatic progression policies, without due consideration to the 

pedagogical implications. Central level administrators may argue for 

expansion of bureaucracies such as setting up curriculum development 

centres to improve relevance and quality of learning with very little change 

seen at the school level. School teachers may not see dropping out as a 

problem but as a solution to overcrowded classrooms. The development of 

appropriate indicators to drive policy is therefore considered to be of 

importance. 

On Choice of Measures. 

Measures or indicators chosen and used may inform decision makers on 

current status, help to define and identify problems, and to the setting of 

directions for progress (Nuttal, 1992: 14). This aspect is well articulated by 

Burstein (1992); 
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Indicator development is usually driven and sustained by 

political interests, such as expectations that indicators can 

result in accurate information about the condition of 

education and that this information can be an integral part 

of the process of educational improvement. Moreover, 

indicators and indicator systems themselves are political 

entities. Their construction reflects particular assumptions 

about the nature and purposes of education, and they often 

embody beliefs about what directions reform should take. 

The indicators that are selected will push the education 

system towards the assumptions and beliefs they embody

that is, what is measured is what matters.( Underlining is 

my emphasis) (As quoted in Bottani & Tuijnman; 1994:30). 

The choice of indicators can help to define problems, in highlighting 

inequities and for influencing decision making to improve along desired 

parameters. However, as Nuttal (1994) points out and discussed above, 

ideological, epistemological perspectives and bureaucratic politics may lead 

to the emergence and focus on certain indicators to the exclusion of others. 

While some researchers propose a multitude of indicators for more effective 

monitoring (Ross & Postlethwaite,1992), these can also confuse policy 

makers and policy implementors, on what counts, and what is being 

measured. A focused set of indicators that captures the concept of UPE and 

provides a sense of direction for policy and practice is therefore of 

paramount importance. 

King (1991:220) points out that the conceptualisation of UPE may be 

changing following J om tien. 

Old Style UPE was mostly concerned with access-getting, 

enough places for the children to enter. New-style UPE 

might fittingly be renamed UP AA, universal primary 

access and achievement, since the new emphasis is not on 

entry but completion, not on mere numbers of children in 

class but on their achievement. 

The EFA Secretariat, the Unit set up following the Jomtien Conference to 

co-ordinate and monitor EFA activities reflecting the new concept, specify 

three major areas requiring attention in the primary schools. "Many school 
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systems are characterised by low enrolment ratios, low completion rates 

and low achievement" (UNESCO; 1992:64). Their reporting system, 

however, suggests that the main indicator of UPE is still the attainment of 

a 100% GER, as seen from the rankings of countries (see appendix 5). On 

the other hand, given the diversity of policy practices such as compulsory 

education, repetition etc., uniform comparative measures would be 

inappropriate. Each country may have to develop their own combination of 

measures, to set targets, and to monitor progress. 

The PNG country report to the Jomtien Conference reflected the new UPE 

concept pointing out that UPE will be achieved once there has been a 100% 

GER, a 100% retention rate of students in the primary school cycle and a 

100% passing rate of the primary final exams. UPE was articulated in the 

following manner: 

From a quantitative perspective Papua New Guinea understands 

progress towards UPE as increases in: 

a) access to schooling of the 7-12 aged population (equal for 

boys and girls); . 
b) retention within the system for six years; 
c) attainment at least of Basic Skills as measured by a 

national examination at the end of grade 6; 

(Department of Education, 1990: 11). 

In reviewing international status and trends, this study adopts the PNG 

concept of UPE in embracing the GER, retention' rates and student 

learning in schools. This is done principally because PNG has developed 

such a clear and simple measure for monitoring the new style UPE, and 

this format will be used in the PNG case study. 

Current Status and Strategies for UPE 

This section considers the current status of UPE and the strategies 

proposed to move countries towards that goal with regard to access policies, 

retention of students and quality of learning. The EF A Secretariat 
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monitoring process has compiled a list of developing countries showing 

UPE status (UNESCO,1993). This ranking has been used in this study but 

other data has been obtained from various sources to give a wider picture of 

status and trends (See appendix 5 and 6 ). These are referred to in various 

sections of this study. In summary the information collated shows data 
regarding the following; 

Figure 3. Index For Appendices 5 and 6. 

Duration, Access, Efficiency and Literacy. (Appendix 5). 

- years of compulsory education (col. 1. 1). 

- duration of first level education, in most cases primary education. 
(col. 1.2). 

- gross enrolment ratios for 1980 and 1992, male and female (co1.2). 

- internal efficiency measures of repeater rates and retention rates 
(col. 3) 

- literacy rate ( as an indicator of the educational level of the wider 

population (col. 4) 

Funding, Pupil Teacher Ratio and Population Dynamics. (Appendix 6) 

- public expenditure on education 1980 and 1990. As % of GNP 

(col. 1. 1) and as % of government expenditure (col. 1.2). 

- pupil teacher ratio for 1980 and 1992 to show the trend and 

pressure of demand on existing facilities and resources. 

- total population in 1992 (col.3.1) and average growth rate (co1.3.2). 

- life expectancy in 1992 (col.3.3) as an indictor of social well being 

and GNP per capita 1992 (co.3A) as an indicator of economic 

wealth. 

The comparative data presented is intended to provide a more informative 

and descriptive picture rather then one from which inferences can be made 

on cause and effect. Lockheed and Verspoor (1991), discuss various studies 

undertaken where such causal relations have been highlighted. Given the 

limitations of the dissertation, the brief discussion covers only some of the 

main problems relating to access, retention and on quality of learning 

particularly from an historical perspective. 
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Access and Participation 

Some regions of the developing world have already reached GER's of more 

then 100%, perhaps indicating an almost total participation rate by the 

school age population. Column 2 of Appendix 5 presents a country by 

country status. However, since entry ratio is not given, the GER measure 

should be treated with caution as an indicator of access. Declining trends 

in GER's are noted for Sub-Saharan countries between 1980 and 1990 as 

shown in table 3. 

Table 3. Comparison of Trends of Gross Enrolment Ratio's, at Five Year 

Intervals, 1970-1990 by Regions. 

Developing Countries 

Sub Saharan Africa 

Arab States 

Latin America/Caribbean 

Eastern Asia/Oceana 

Sou thern Asia 

Developed Countries 

Northern America 

Asia/Oceana 

1970 1975 

83.5 92.8 

46.3 58.1 

62.5 73.1 

90.7 97.0 

101.0 113.0 

70.8 75.8 

104.0 101.0 

101.0 100.0 

1980 

94.9 

77.1 

79.9 

105.0 

110.0 

77.0 

101.0 

102.0 

1985 

98.2 

71.0 

81.8 

106.0 

117.0 

85.1 

102.0 

102.0 

1990 

98.1 

66.7 

83.4 

109.0 

120.0 

88.4 

102.0 

102.0 

Europe/Former USSR 105.0 102.0 103.0 103.0 102.0 

Source; Reimers & Tiburcio;1993:29. 

These have been attributed to declining levels of resources allocated to 

education as a result of the debt crisis and the slow growth economies of 

the region (Reimers & Tiburcio; 1993). This however, is not universally 

true. Many countries indeed show reduced levels of public expenditure on 

education and declining GER's (e.g. Kenya), but others (e.g. Ghana) show 

increases in funding yet decreases in GER's (see Appendices 5 & 6). This 

again highlights the need for context based analysis rather then global 

generalisations. 
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Despite massive strides in enrolling large numbers of children into schools, 

these efforts are being defeated by population increases that outstrip the 

rate and ability of nations to supply places. Coombs (1968) initially drew 

attention to this problem as the "World Education Crisis". Even with 

increasing resources allocated to education, many countries have just not 

been able to keep pace with the population growth rate. Aptly described by 

some as; "running up the down escalator", Figure 4 illustrates the 

immensity of the problem, where projections made on current trends show 

that even if enrolments in primary schools were to increase from 652 

million in 1990 to 753 million by the year 2000 (an increase of more then 

100 million children enrolled in ten years), the number of children out of 

school will still increase from 129 million to 144 million. 

Figure 4. 
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Projected Total School Aged Population, Proportion in School and 

Out of School; 1990, 1993 and Year 2000. 

753 
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1993 2000 

Source· Based on UNESCO; 1994: 14. , 

Population growth trends, it is argued, need to be reversed as most are 

growing at more then 2 % per annum (see App.6, Col. 3.2). Conversely, 

enrolments need to increase at a faster rate then population growth rates 

in order to make significant reductions in the school aged population still 

out of school and to keep pace with population growth 0V orld 

Bank; 1995a:37). However, the later option is subject to a country's 

economic growth rate to sufficiently generate the extra finances to meet the 
. bl h th b en one of finding additional demand. The perennIal pro em as us e 

62 



resources or to improve efficiency in order to meet the demands of a 
growing school aged population. 

Teacher salaries cost more then 90% of per pupil cost and this pressure can 

be seen in the high teacher pupil ratios, with many countries having more 

then forty pupils to a teacher (App. 6, Col. 2). Some countries allow 

repetition with as many as 33% of enrolees being repeaters (App 5, Col.3.1). 

Repetition policies with restricted access to the next levels in some 

countries may clog up the flow of students from one grade to the next, 
taking up limited places at school (McGinn et al,1992). 

It is suggested in the international literature that strategies to improve 

participation need to focus on the adequate provision of school places, to 

remove barriers that prevent or inhibit children from participating and to 

improve quality of learning to enhance its appeal (Anderson, 1988; 

Lockheed and Verspoor, 1991). However the evidence on the effect of quality 

improvement strategies in enhancing the appeal of primary education is 
not conclusive (Hoppers, 1994: 178-181). 

The cost factor is seen as a major underlying constraint. Colclough and 

Lewin (1993:8) calculate that an additional $146 billion over 1990 

expenditure would be required to reach UPE globally by the year 2005. 

They recommend options on cost sharing, of raising additional resources 

through community participation, of redistributing expenditures from other 

areas to primary education and in implementing cost effective strategies to 

reduce the unit costs of schooling. Since teachers cost more then 90% of the 

total unit costs of primary schooling, they recommend multigrade teaching 

and the use of shift teaching to make more efficient use of teachers. 

Where the supply of places is adequate, other factors may prevent children 

from attending schools. Costs (both direct costs as in fees and indirect costs 

such as foregone labour), the perceived utility of schooling, culture and 

religious beliefs all influence decisions on participation. For most countries, 

the GER of girls is far lower than for males (App. 5, Col. 2). In some 

countries the disparity is far greater then others but for most, the overall 

GER rates are also very low. Special policies to reduce constraints on 

participation, such as reduction of fees, locating schools closer to 

communities, making learning more interesting and the curriculum more 
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relevant have been recommended (Lockheed and Verspoor, 1991; 
UNESCO,1993). 

Retention of Students. 

Currently, as many as 30% of those who enrol in first grade do not 

complete the primary school cycle. This varies considerably between 

countries, with some such as Bangladesh, Malawi and Madagascar, having 

more then 50% dropping out (Appendix 5, Col. 3.2. ). This is more evident 

in most countries with low GER's. Dropout rates remain the single most 

important barrier towards attaining GER's of 100%. Table 4 highlights the 

effect of the drop out problem on achieving a 100 % GER, where 

Bangladesh for instance could achieve a higher GER, if all entering grade 
one survived. 

Table 4. Effect on GER by High Dropout Rates. 

GER (1985) Percentage of Percentage of 

Population Entrants Surviving to 

Entering Grade 1 end of Primary 

Bangladesh 60 100 24 

Bhutan 25 54 17 

China 118 90 68 

India 92 83 37 

PNG 69 74 67 

Philippines 106 100 66 

Thailand 97 100 80 

Source; Adapted from Tan & Mingat, 1992:54). 

The most affected are marginal groups such as girls and children from 

homes of low socio economic status whose labour contributions towards 

family support are required elsewhere or where the costs of schooling are of 

great significance. Countries offering greater access opportunity to the next 

levels of education, and those with higher GNP per capita, perhaps 

indicative of increased levels of resource inputs and job availability in the 

economy, tend to have lower dropout rates (Tan & Mingat,1992). On the 

supply side; poor quality teaching, poor condition of school materials and 
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facilities and overcrowded classrooms also contribute to children leaving 

school before completion. 

The efficiency perspective, leading to a view common in the 1970's of the 

curriculum being irrelevant, causing children to leave school, combined 

with the growing problem of educated unemployment that emerged in the 

1960's, focused attention on the development of more relevant curricula. 

The introduction of practical skills and the teaching of a ruralised 

curriculum was proposed but was not acceptable as most parents and 

pupils desired an academic curriculum leading to wage employment. 

Curriculum development centres were established to develop local and 

contextually relevant curricula that would make education more 

meaningful (Verspoor;1991:2). The production of improved textbooks, 

teaching materials and in teaching quality is part of that endeavour to 

increase the holding power of schools. In the main, the international 

literature suggests that improving the quality of education will reduce 

student dropout and improve retention (Lockheed and Verspoor,1991:41), 

although the research evidence is not conclusive (Hoppers, 1994: 178-181). 

Most education policy intervention measures are concentrated on the 

supply side reflecting bureaucratic interests, and these may have limited 

influence in reducing the negative effects of the demand side factors. There 

is some illuminative research work on the demand side factors where 

factors external to the school, particularly the socio-economic conditions 

impact on decisions to attend and participate in schooling (Allison, 1983; 

Subrahmanian,1997). Policies that address and take account of both within 

school and out of school factors, particularly those developed at school level, 

may in the long run be more effective then those developed at central level 

focusing on supply side factors. 

The Quality of Learning. 

Comparative statistics indicate that children from developing countries 

perform less well in exams then children from developed countries with 

higher incomes (see table 5 beloW). If countries were to develop their own 

testing and monitoring systems, they could be used to generate follow up 

action at different levels of the educational hierarchy in a country 

(Kellaghan T. & Greaney V, 1992). Others have carried out studies to 
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identify inputs that impact on learning (Fuller,1986) with studies 

monitoring the levels of such resource inputs (Heyneman,1990, Ross & 
Postlethwaite, 1992; McMahon, 1993). 

Table 5. Average Test Scores of Students in Three Subjects by Per Capita 

Income Levels. 

Economy Reading Arithmetic General General 
Comprehension Science Science 
(Grade 6, (Grade 8, (Grade 6, (Grade 4-6, 
1970) 1980-82) 1970) 1983) 

High Income 70 52 55 57 

Upper Middle 55 54 43 53 

Income 

Low and Lower 49 39 40 36 

Middle Incomes 

Source; Adapted from Lockheed and Verspoor (1991: 13). 

Strategies to improve learning have focused on increasing the level of 

resource inputs in terms of teacher quality, textbooks, learning equipment 

and facilities since the mid 1980s (Verspoor, 1991: 13-14). Socio economic 

factors such as home, peers etc. are also known to affect student learning. 

Pre school education and the emphasis on education of girls have been 

proposed as strategies to address these factors. However, more recently, 

congruent with developments in the developed countries, the emphasis is 

on learning outcomes where such information would induce consumer 

preferences (World Bank,1995a; Burnett,1996:216), although choice 

between schools is often not available to many in developing countries. 

From the international perspective, King and Singh (1991:71) set out what 

is termed "State of Thinking on Quality Education": 

- Trained teachers make a difference. 

- Class size is not relevant. 
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- The provision of instructional materials is one of the most cost
effective ways of raising the quality of education. 

- Education is most effective if initial instruction uses the mother 
tongue. 

- Lavish buildings and equipment will not necessarily ralse 
educational quality. 

- Examinations are a useful way of monitoring school quality. 
- Healthy well-fed children learn better. 

- Amount of learning time affects educational outcomes. 

- Quality depends on good decentralised education management. 

However, there are mixed signals for policy options. For instance, while 

trained teachers may make a difference, Lockheed and Verspoor (1991:96) 

suggest that the costs of initial training can be reduced by using shorter 

initial training periods and greater use of teacher inservice sessions. In 

some countries like PNG, it may actually be more cost effective to focus on 

initial training because of organisational and physical realities that may 

preclude mounting expensive inservice training sessions for teachers. Class 

size may not be relevant, but in situations where there are more than 50 

pupils to a teacher in a crowded classroom, class management can be 

problematic and hence learning can be affected. Even if examinations are a 

useful way of monitoring quality, the negative effects created by 

competition may cause greater problems for students and teachers. 

The concept of quality is perceived in different ways (Hawes and 

Stephens,1990) and this can affect the selection of strategy. While there are 

many options for improving quality, responsibility for assessing the 

feasibility and actual decision on the choice of options should realistically 

be at school and classroom level, where the practicality and feasibility are 

better understood (Levin and Lockheed,1991; Davies,1996), and where a 

variety of local actors could playa more pivotal role (Webster, 1993). In 

many instances, decisions made at national levels also do not take into 

account the varying contextual factors at sub-national and school levels. 

Such policy choices are also bound to be ineffective. 

The dominance of the economics discipline in conceptualising the problem 

from a systems perceptive, permeates thinking on problems and solutions, 

and shapes much policy research. Inputs and outputs continue to be the 

main focus of policy research and of choice in indicators for quality. Such 
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an approach ignores the actual processes of education. Little is known 

about the process factors, of how resources are utilised by children from 

different socio-economic circumstances, by teachers of varying 

characteristics, in different managerial and administrative frameworks 

(Haddad et al,1990:50). Global solutions could act as helpful pointers, but 

what Lockheed and Verspoor (1991) coin as "promising avenues" for 

preferred options over "blind alleys", influences much policy development 

in the developing countries- whether or not they are well fitted to the 
context. 

Other Areas of Focus at Jomtien. 

The prevailing debt crisis set the tone for the Jomtien Conference to centre 

around generating increased support for education and the adoption of 

more cost effective strategies for the provision of access to education for all 

citizens. Position papers from prominent scholars and the development 

agencies (drawn together by the organising committee) set out firstly, to 
outline the declining trends in financial allocations to primary education of 

many countries and then to justify continued support for the primary 

education sector. This was done by highlighting the positive links between 

education and economic development and between education and social 

development (WCEFA, 1990a:70-79). A second issue focused on mustering 

financial or other forms of support from all concerned and the adoption of 

cost effective strategies to make optimum use of scarce resources. These 

included alternative forms of providing cheap education, and the 

dissemination of success stories where this had been attempted. Notable 

papers from scholars included Carnoy on education and effects on economic 

and social development and Lockheed on policy options for improving 

primary education. Many of the latter issues emerge in the most influential 

book "Improving Primary Education in Developing Countries". Colclough 

presented a paper on the financial challenges of educating all the children 

and exploring cost saving strategies, much of which emerges in the 

subsequent publication" Educating all the Children" (WCEFA, 1990:68-84). 

While the focus was on promoting primary education, the notion of 

Education for All (EFA) was put forward in realisation that due to cost 

factors, not all countries would be able to offer primary education in the 
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conventional form. It also recognised the multiple goals of the different 

international agencies where UNESCO was associated with literacy and 

adult education, UNICEF with female education and the World Bank for 

primary education associated with economic growth. Countries were 

therefore asked to identify other alternative forms of education that 

provided minimum skills and knowledge where necessary and required. 

This theme also reflected the notion of lifelong learning, a result of changes 

in economic conditions that called for the re-education of the unemployed 

in new skills. These multiple perspectives on the concept of EFA have also 

led to and shaped donor responses in a diverse range of activities 

(Buchert, 1995). 

Lockheed and Verspoor's (1991) World Bank sponsored publication 

highlights most of the strategies discussed and outlined at the Conference 

on issues of financing, of improving participation and quality, of 

management and of equity in primary education. Many officials of 

international agencies, officials in developing countries, and researchers at 

both national and international levels have used this influential body of 

work as a guide for shaping their own discussions on problem identification 

and on possible solutions. In addition to the three areas of increasing 

access, improving retention and enhancing quality as discussed earlier, 

other key areas discussed are briefly highlighted. 

Finance 

The high costs of education remaIns the maIn constraint to providing 

quality education for all and hence attaining UPE status. The Arab oil 

embargo of the 1970's, and expanding public sector in many developing 

countries contributed to overblown expenditure budgets that did not match 

revenues. This led to the debt problem with most countries having to adopt 

SAPs that specifically called for reductions in the public sector. Public 

expenditure on Education as a percentage of GNP declined from 1980 

levels as a result in many countries (UNESCO, 1993:33, Appendix 2, Col. 

1). It is argued that this contributed to declining enrolment ratios, higher 

dropout rates and poorer quality learning (Heynemman, 1990). The 

Jomtien Conference was specifically held to call for a renewal of efforts to 

strengthen primary education in order to stem this tide. Given the state of 

economic growth and economic conditions in many developing countries, 

raising the level of funds required, as pointed out by Colclough and Lewin 
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(1993), within countries is very unlikely as debt servIcIng continues to 

consume a large share of recurrent budgets (Hallak,1991). Many 

participants at the Jomtien conference called for crippling debts to be 

written off, and this still remains a contentious issue. 

Strategies proposed for dealing with a lack of financial resources firstly 

attend to ways of securing new resources and secondly of making more 

effective use of the available resources (Hallak, 1991; Colclough and 

Lewin,1993). Governments and international development agencies are 

also urged to take a concerted approach to providing increasing levels of 

financial support for primary education. Parents, communities, churches 

and non government organisations are called on to take a greater burden of 

education costs. Cost shifting strategies would involve shifting resources 

from other areas of government budgets and from higher levels of 

education to the primary education sector. Strategies to make more 

efficient use of scarce resources involve increasing class sizes where 

inefficiencies exist, use of mutigrade teaching where class sizes are small, 

and the use of shift teaching where population densities are high. 

Management. 

Improving managerial, analytical and technological capacities was also a 

strategic measure called for under the Jomtien Charter in order to 

undertake the changes and reforms required (WCEFA,1990b:84). The 

capacity to analyse situations, consider policy options, formulate plans and 

to implement is critical for the attainment of targets set and in making 

effective use of resources. The need for establishing and using management 

information systems to improve managerial capacity is also pointed out. 

Decentralisation of powers and responsibilities for school management is 

heralded reflecting the change in practice and experience of the school 

reforms in the US and the UK. 

Equity. 

A more focused approach to reducing inequities in access and participation 

and the quality of learning between gender and socio economic groups was 

also agreed upon. Whilst the right to a basic education had been 

promulgated under the UN Declaration of Human Rights in 1948, this was 

the first time that the international community (except for UNESCO and 
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ot~er humanitarian organisations) had reached a consensus on ushering 
thIS through, as a right to basic education. 

Critique of the Jomtien Agenda and Resolutions. 

Much of the existing critique of Jomtien reflects on the ambitiousness of 

the Jomtien resolutions, the expansive manner of the proclamations made 

and the false hopes these may have portrayed. Hallak (1991) calls this the 

"admirable ideology" of EFA and posits it as an international donor driven 

agenda. He also points out that national contexts vary from those assumed 

at the international level, and that poor countries will only achieve EF A 

through a long term process requiring tenacious effort, strong political will 
and brighter economic prospects. 

The main critique relates to the need for greater sensitivity to context. 

Global prescriptions may not be applicable, given the varying conditions of 

countries at the national, sub national and even at the school level. Samoff 

(1996a) examines in detail the arguments for reducing class sizes and for 

applying multigrade teaching and points out that national figures on class 

sizes cannot be used to deduce policy strategies for varying circumstances 

between schools, and between regions. For instance, the low pupil teacher 

ratios noticed from the national level is the average pupil teacher ratio, but 

there are wide variations between grades with larger class sizes at the 

lower end and tapering off as students drop out. Rural schools with low 

population density are also likely to be smaller than urban schools. Cost 

effective measures will need analytical and managerial skills to negotiate 

and institute where required depending on the contextual realities. Riddell 

and Cummings (1994) adopt a similar stance when examining the 

alternative proposals for funding, financing and control of the costs of basic 

education. They argue that these also suffer from the use of concepts 

derived from macro level analysis that cannot be applied at the micro level. 

In other words, the global prescriptive approach suffers from a lack of 

ecological validity. 

The practicality of implementing many of the reforms is also questionable. 

Shifting resources from tertiary to basic education is easily said than done. 

The tertiary sector constitutes physical buildings and individuals that 
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cannot just be closed down. Even if they were shut down, there are no 

guarantees that the savings would be diverted to basic education. In any 

case, previous experiences of shifts in emphasis by donor agencies 

(Carnoy,1980), from different levels such as secondary to 

technical/vocational education and now to basic education could induce 

developing countries to take a sceptical stance of this new shift in 

priorities. Would they risk shutting them down only to realise later that it 
was a mistake and that donor priorities had shifted again? 

The aims and benefits of primary education as articulated by the donor 

agencies often detract from the goals and values of education as seen by 

officials in many developing countries and ignore the varying contextual 

practicalities. This may create tensions in the articulation of policy options, 

in policy formulation and implementation. Actual practices may differ from 

the policy rhetoric. Even if policies for UPE were well thought out, their 

effectiveness could be blunted at the implementation level, if teachers, 

pupils and parents do not see the effects and benefits of those policies. 

The assumed wider societal gains in economic and social benefits, to be 

derived from investing in primary education, that dominates the 

international policy discourse may not be seen in the same way by 

individuals. The goals need to be translated into meaningful purposes for 

the individual to want to participate in schooling. By satisfying individual 

needs, the larger goals of society in economic and social development would 

be attained. Bridging that gap, remains a challenge. Primary education no 

longer guarantees access to higher levels of education and to jobs with 

tangible benefits for the individual and the families that invest in the 

education of children. Limited access to the next level of education, fewer 

job prospects for schoolleavers due to slow economic growth, the futility of 

engaging in productive agricultural activities when there is no market, all 

reduce the perceived utility of primary education. This is perhaps the 

biggest stumbling block for UPE aspirations. 

Conclusion 

Despite the problematic nature of defining UPE clearly and setting 

achievable targets, the post-Jomtien evidence is clear. UPE will not be 
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reached by the end of the millennium as declared at Jomtien. With the year 

2000, just two years away, the EFA goal remains an insurmountable 

objective. The mid decade review (UNESCO, 1996b) adopts a rather 

optimistic view and points out that primary enrolments have been growing 

since 1990 in 80% of the countries and that the number of 6-11 year old 

children out of school is declining. However, this statement is vague and 

not supported by statistical evidence to show where these increases are. It 

also does not say what is happening to the dropout problem and 

improvements in actual learning. Its concluding remark that a serious 

acceleration is needed if education for all is to be reached in the future 

portrays the real situation. There are still large numbers of children out of 

school, the gender gap remains to be bridged, the dropout rates continue to 

worsen and the need for improvements in the quality of overall learning is 

ever more pressIng. 

Many of the functional problems in achieving UPE, it is suggested, stem 

from multiple dimensions of the problem, the various perspectives through 

which these are examined and the complex organisational dynamics 

through which UPE policy is developed and implemented. Secondly, the 

need for improved context sensitivity to the constraints to UPE is stressed. 

As discussed in chapter two, global strategies developed by international 

agencies based on macro level analysis of international situations are not 

compatible with the varying situations that require a variety of approaches 

at national, sub-national and school level. The critiques launched from the 

critical theory perspective stem mainly from the differences in goals and 

priorities for education articulated by the international agencies with those 

articulated by national policy makers and individuals within the 

developing countries. This can be counter productive in the long run. 

A "Frame of Action" adopted at the Jomtien Conference set out specific 

tasks for action by individual countries, at regional levels and at the world 

level (UNESCO,1990:79-98). Tasks set out for each country in a step by 

step guide call for assessing needs, formulating education plans and 

putting in place policy strategies to improve basic education. Most of this 

was to be undertaken with donor support. Subsequent follow up work has 

included sector studies, regional discussions on activities being undertaken 

by respective countries with reports on plans and strategies being 

implemented. These are monitored and reported by the EF A Secretariat at 

the UNESCO office in Paris (e.g. UNESO,1993;42-440). 
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How were the national analysis studies carried out? How relevant were 

these initiatives to the local context? Samoff (1996a) in analysing some of 

the sector study reports has pointed out that many of the country level 

sector studies carried out in Mrica reflected the dominant paradigm as 

articulated by the World Bank. How is national policy making and 

implementation affected by these influences? Do local views differ, and if 

so, do they influence the policy formulation and implementation stages? 

Would greater recognition of the local perspectives have implications for 

policy formulation and for the achievement of UPE targets as set at the 

Jomtien Conference? 

The next three chapters pursue these questions using PNG as the case 

study. In chapter 4, the PNG context for UPE is covered, focusing on the 

current status of UPE and the policies and programmes undertaken. 

Chapter 5 examines sources of influences on UPE policy following the 

Jomtien conference, contrasting international with national influences. The 

perspectives of policy makers and administrators are also presented in 

chapter 6. In doing so, the issues of sensitivity to context and 

appropriateness of international policy prescriptions for UPE policies in 

PNG are highlighted. 
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Chapter 4. 

THE PROGRESS AND CURRENT STATUS OF UPE IN PAPUA NEW 
GUINEA. 

Introduction. 

This chapter first highlights briefly some of the contextual factors that 

impinge on efforts to universalise primary education. These include the 

geographical and demographic features that pose problems for 

infrastructure development. The chapter then briefly outlines the political 

and administrative responsibility for education within a decentralised 

system that is seen as a major problem in efforts to improve education. This 

was seen by most senior policy makers interviewed as a major obstacle in 

efforts to universalise primary education (See Chapter 6). Next, the 

progress and current status of primary education is discussed. Two major 

intervention measures for UPE that had significant impact are outlined. 

These are the Primary Education Project of 1981 to 1988 which was 

partially funded by the World Bank and the government's Community 

Education Programme (CEP) of 1979 to 1996. 

The chapter then moves on to analysing progress of UPE along the three 

main dimensions of access and participation, retention and quality. A more 

critical and evaluative stance is adopted, analysing trends, status and the 

strategies adopted. 

The Context. 

Physical and Demographic Context. 

PNG consists of more than 600 small islands, scattered in the South West 

Pacific with more then 85% of her 463 square kilometre land mass on the 

eastern half of the main island of New Guinea (See map, appendix 8). A 

cordillera of mountain ranges, rising to as high as twenty thousand feet 

run down the centre, containing rugged rain forests and pockets of 

inhabited valleys. Large tracts of swampy coastlines and mangrove forests 
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encompass the island. According to the 1990 census, more than 80% of the 

four million population live in the rural areas, engaged in subsistence 

farming. The average annual population growth rate is 2.3%. (Planning 
Branch, 1993). 

The geographical and demographic features have allowed for the 

flourishing of more then eight hundred languages, and a similar diversity 

of cultures. English serves as the common language of instruction and is 

used in business, despite its limited use by the public. The estimated 
literacy rate is only 52%. 

Development costs are prohibitive, hence the infrastructure and 

communications network is poor. Expensive air travel is the predominant 

form of travel between the main towns. Many primary schools are small 

and rural and have irregular intake patterns. Some can only be reached 

after hours of travel by air, road and then continuing on foot or by canoe. 

Problems of inadequate support with a one day visit a year by school 

inspectors, non delivery of school supplies and textbooks and regular 

teacher absenteeism, are the norm rather then the exception. 

Economy. 

Despite large reserves of mineral and natural resources, PNG remalns 

heavily dependent on foreign investment and human capital for the 

exploitation of these resources. The agricultural sector employs more than 

40% of the total labour force, nearly 30% of the gross domestic product in 

1990 (AIDAB, 1993). The formal sector employs only 13 percent, the 

majority in the government sector. Gold and copper are major export 

earners. 

The national per capita income in 1990 was $US 915 and PNG is classified 

as a lower middle income country ill international rankings 

(AIDAB,1993:208). Researchers analysing the social data and making 

comparative analysis, frequently comment on the poor capacity to utilise 

the wealth more effectively to reach comparable levels (including 

education) to those of other countries of similar wealth (Fallon,1993). These 

however, fail to recognise the high costs of providing such services given 

the physical and demographic conditions in the country (y.I orId Bank, 1987). 
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In 1990, Australian aid amounted to $US 262 million, about 20% of the 

governments recurrent budget. Other international donor projects during 

the same period consisted of $US 58m in bilateral aid and $US 94m in 
multilateral aid (AIDAB, 1993:215). 

Historical. 

PNG gained independence from Australia in 1975 after being administered 

under a United Nations charter following the second world war. Most of the 

early government posts and settlements were in areas of economic 

importance along the coastal fringes. Missionary influences were also 

limited, but by 1970 the missions were operating more schools then the 

government. The heavily populated highlands interior was not discovered 

till the 1930's and were still very much underdeveloped at independence. 

Table 6. Growth of PNG Education System, 1960-1990 

No. of Schools No. of Teachers Enrolment 

·co·mm·u·nl·ty··················1·9·S·0··············1·:·1·46···························i1i"a·············································S·i3","S9·6·················· ...... . 
Schools 1970 1,557 8095 * 206,405 

1980 2,045 9,063 284,089 
1990 2,510 12,514 402,948 

..................................................................................................................................................................... ow ••••••••••••••••••• ••••••••• ••• ••••••• 

P·rovl·n·C'iai······················1·9·S·0··············i·····································i1i"a······························· .. ···········'3·74··················· ............ . 
High Schools 1970 62 n/a 7,785 

1980 97 1,401 36,205 

............................................... ~.~.~.~ .............. ~.?~ ............................... ?~.~.~~ ....................................... ~.?.,.~.~.~ ........................ . 
·Natio·n·ili··························1·9S·0··············nii························· .... ·· .. ··i1ii··············· .. ······························r;·i·j················ .................. . 

High Schools 1970 Nil Nil Nil 
1980 4 96 1,562 

............................................... ~.~.~.~ .............. ~ ...................................... ~.~.~ ............................................ ~ . .'.~.?~ ........................... . 
·Pri'mary .. · .......... ·· .. · .. ···· .. ·1·9·S·0 .. ·· .. · .. · .... 2S· .... · .... · ............ ·· .... ···· .. i1i"a···· .. ····· ...... ···· .. ·· .. ···· .. ·· .... · .... ·S·1"4 .. · ........................... .. 

Teachers 1970 12 n/a 1,4 76 
9 131 1,708 Colleges 1980 

1990 8 121 ........................................ ~ .. ,.~.~.? .......................... .. ............................................................................................................................... 

ui1l·v·e·rs·liies ............ · .. ··1"g·s·o .......... ····r;·ii······ .......... · .. ··· .... ··· .. · .. ·i1ii ...... · .... · .... ······ .. ···· .. ··· .. ··· ........ ·r;·fj .. · .. · .. ····· .. ···· ...... ·· .... ·· .. 

1970 2 n/a n/a 
1980 2 n/a n/a 
1990 3 n/a n/a 

. PI . B ch Department of Education Source; Education Statistical Bulletms, annmg ran . 
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The late development of the education system is reflected in table 6 

indicating the tremendous rate of expansion between 1960 and 1990. 

Responsibility for Education Policy and UPE 

The Education Act (1983) specifies the roles and responsibilities for 

individuals and authorities at various levels, reflecting the decentralised 

system of governance, as well as the partnership arrangement between 

agencies following the unified education system involving the churches in 

1970. Government responsibilities are shared between the national and 

provincial governments. Provinces have considerable autonomy but are 

dependent on central government grants (Bray, 1984c). 

Schooling up to the lower secondary level, except for curriculum, is a 

provincial responsibility. A provincial administrator, accountable to an 

elected governor heads the provincial civil service. A provincial assistant 

secretary of education is responsible for the administration of provincial 

educational functions, with professional and technical support from the 

national department of education. Decision making for school location and 

expansion, staff appointments and other policy areas are made by the 

provincial education board. This board has representatives from the 

community, the churches, teachers and the government. 

This complex administrative framework with various locus of responsibility 

between levels of political and administrative levels of governments, and 

between partners through a three tier board system at national, provincial 

and school levels, poses considerable problems for consultations in policy 

formulation and in implementation. One of the key recommendations of the 

most recent World Bank country study report (World Bank, 1988:32), 

drawing on various evaluation reports by the Ministry of Education reflects 

this situation. 

There is an urgent need for improved mechanism for 

consultation, co-ordination and joint decision-making 

among national and provincial governments (who share 

responsibility for primary and secondary education) and 

among sectoral agencies. This process will also require 
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increased support to develop the institutional capacity of 
provincial education agencies. 

Recent provincial government reforms have been directed at improving co

ordination and effective implementation of services. Data from this study 

discussed in chapter 6, indicate that much improvement in co-ordination 

and implementation of education programs at the provincial and school 
levels is still required. 

The Education System 

The educational cycle up to 1992 consisted of six years of primary 

education, four years of lower secondary in provincial high schools and two 

years of upper secondary in national high schools. The official entry age is 

seven years although the actual ages of children enrolled range from six to 

ten or more years (Ross, 1988). An automatic promotion policy means that 

all progress to the next grade, regardless of levels of competency. 

Access to educational places are limited. In 1990, about 70% of the primary 

school age attended school (due mainly to poor retention as explained 

later), less than 30% of the secondary school age and only 2% at upper 

secondary levels (Department of Education,1991). These limited 

opportunities are presented graphically in Figure 5 which follows the 

progress of the 1979 grade one cohort through to grade 12 in 1990. 

The Education sector study of 1991, argued that the limited access capacity 

and the low transition rates between levels, resulted in very low levels of 

human capacity formation and in very high dropout rates. It recommended 

that the basic education cycle to be extended to nine years, commencing 

with three years of elementary education, feeding into primary schools 

(previously called community schools) for grades 3 to grade 8 (Department 

of Education, 1991). Some of the existing high schools would be converted to 

offer upper secondary education, whilst others would double their access 

capacity for grades 9 and 10, at no additional cost. 
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Figure 5. 
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Progress of 1979 Grade 1 Cohort Intake to Grade 12 in 1990. 
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Grades 1 to 12 Enrolment, 1979-1990. 

Source: Enrolment Statistics from Statistical Bulletins, Planning Branch, Department of 

Education. 

The new structure gradually being phased in, is shown in Figure 6. 

Figure 6. Post 1992 Education Structure 
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Review of Educational Priorities in PNG 

The policy priority areas of increasing access to schools, of improving the 

qUality of education and of maintaining equity that the first minister for 

education set out in the post independence national education plan 
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(Government ofPNG,1976), has set the directions for almost all subsequent 

policy documents (National Planning Office, 1984:6-7; Ministerial 

Committee Report,1986; Department of Education,1991). These priority 
areas are discussed briefly. 

Increasing Access to Schools. 

As seen from table 6, there has been a rapid expansion of the education 

system over the last 30 years. Reservations about the limited employment 

prospects for educated schoolleavers led to the 1976-1980 Plan agreeing to 

maintain a 30% transition rate from primary to secondary 

(lASER, 1979:XVI). The high schools sector has expanded slowly since then, 

with the transition rate maintained around 30%, despite pressure from the 
public for more secondary school places. 

Following the 1991 education sector study, the government has been keen 

to increase access at all levels exemplified with the passing of legislation in 

1996 to establish three more universities, the opening of two new national 

high schools as well as expanding several existing high schools to offer 

upper secondary education. A fee susbsidy, allocated on a per student basis 

to community schools since 1982 to alleviate the financial burdens of 

parents and to induce enrolments, has since been extended to other levels 

and to those studying for high school education by correspondence and in 

registered private school systems (Tetaga,1993). Stipends for tertiary 

students were cut and user fees introduced in 1996, under what was 

probably a condition of the structural adjustment programme 

(Onguglo, 1996). These have since been partially restored. 

Relevance and Quality of Education. 

Improving the relevance and quality of education has been just as 

important as access capacity. Allegations that standards of education were 

declining led to the minister for education appointing a committee in 1980 

to investigate and to make recommendations for improvements 

(Kenehe,1981). While the study concluded that standards had not fallen, 

the recommendations made by the committee have influenced subsequent 

policy developments. Improving teacher quality, strengthening the schools 

inspectorate and developing appropriate curriculum material have been 
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the key areas of attention (Department of Education, 1986). Many of these 

were implemented under the Primary Education Project of 1981-1988. 

A growing recognition that more effective learning occurs when concepts 

are linked closely to their cultural and social context, impacting on the 

quality of learning has influenced the adoption of various measures 

(Department of Education, 1991: 167). Lessons derived from innovative pilot 

projects (Crossley and Vulliamy,1986; Laikan,1989), have been 

incorporated under the various ongoing activities of the curriculum 

development division (National Department of Education,1989). The 

tokples pre-schools project, a provincial level initiative using local 

vernacular in the early years of education (Delpit and Kemefield, 1985), has 

since been incorporated into the main stream school system as part of the 

education reforms in a major policy initiative to improve the quality of 

learning (Department of Education,1991). This innovation has now 

received international attention with a study tour by officials from Lao to 

study this particular innovation (The PNG Independent, 1st November 

1996, page 19). 

Equity 

The national constitution had from the outset set the principles of equity. 

In education, many of the stark differences that existed between provinces 

have since been reduced eN ari, 1994: 16). The constant use of comparative 

statistical data to show the status of provinces (see Table 8), has on the one 

hand drawn attention to the need for bridging the wide differences between 

provinces and on the other spurred action on the part of provincial 

authorities to take action. Despite the reductions in provincial disparities, 

there are still great disparities within provinces (Weeks & Waninara, 1988). 

Such comparative analysis is now being recommended for provincial levels 

In the hope of generating similar reactions (Department of 

Education, 1991:49). 

Gender disparities vary between provinces, depending on the cultural 

perspectives and on general education levels. On the whole, the education 

sector study notes that gender disparities are not significant (Department 

of Education,1991:44), however action would still be required to address 

the disparities that exist within some provinces. 
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Universalisation of Primary Education in PNG. 

UPE as a Priority 

UPE was originally an Australian government policy objective for PNG in 

1955. However as Weeks (1982) points out, implementation was slow and 

hindered by field officers in the country. The government operated very few 

schools compared to the churches who operated more then half the total 

number of schools. Many of these focused on religious instruction with a 

little numeracy and literacy. A few of the bright students were brought to 

central boarding schools for further primary education, often combined 

with teacher training. A highly critical report of the slow progress by a 

United Nations mission visit in 1962 (Weeks and Guthrie,1984), supported 

by recommendations of a World Bank study team for the need to create 

ample manpower for economic development initiatives (IBRD,1965), led the 

Australian Government to take immediate steps to expand the secondary, 

technical and tertiary levels (Commonwealth of Australia, 1971). Papua 

New Guinean officials on the other hand, wanted to focus on primary 

education and rejected the conclusions of the W orId Bank 

(Mackinnon, 1974). They however, had little influence over colonial 

government policies and international pressures. 

At independence, the commitment to UPE was rejuvenated as part of a 

policy to improve the rural welfare of people, in line with the ideological 

orientations of equitable participation and human oriented development 

(Government of PNG,1976). The commitment to UPE has since been 

reiterated in many political statements and major policy documents 

(Ministerial Committee Report, 1986; Department of Education,1991). 

Every political party echoes the need for more education, with universal 

education to year 12 advocated in most party manifestos. This high priority 

has been reflected in increased budgetary support for the primary 

education sector. This is discussed next. 

Intervention Programmes for UPE. 

There are various ongoing programmes that impact on primary education 

such as in the areas of school supplies, school inspections etc. This section 
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however, reviews briefly two programmes specifically targeted at attaining 

the goal of UPE. These are the Primary Education Project which was 

partially funded by the World Bank and the PNG government's 
Community Education Programme (CEP). 

The First Primary Education Project 

The project that began in 1981 and concluded in 1988, was a major 

landmark for education in PNG (Bray,1984d; Frame, 1988). McNamara 

(1984), writes that by 1979, when the initial discussions began, the World 

Bank's views had changed from its earlier stance of promoting post primary 

education. The World Bank now shared the Government of PNG's goal to 

attain UPE. He continues that the scope of the project was negotiated 

amicably, with changes made respecting the different views of both sides. 

He attributes much of these to the World Bank's panacea for planning, 

which the PNG government was able to satisfy. The PNG government had 

in place a national planning process, the education department was willing 

to revise the 1976-1980 plan, and the provincial allocations would be 

conditional on the production of education plans by provinces. While the 

Bank loan and credit amounted to only $US 16 million (W orld 

Bank,1990b:i), it provided the leverage for substantial contributions by the 

PNG government to the project (See Table 7, and Frame,1988). 

The project had three goals, of improving the retention of students mainly 

through quality improvement, of increasing enrolments and of improving 

the planning and management capacity (Bray,1984d; Frame,1988). There 

were a total of sixteen different sub-projects and these included the 

establishment of the evaluation unit, the measurement services unit, the 

expansion of the curriculum development division, school libraries 

development project and a substantial component targeted at increasing 

enrolments going to provinces under the provincial primary education 

fund. 

While there were significant increases in the GER, the problem of dropouts 

had worsened and that some of the sub-projects were substantially changed 

in scope, due to implementation problems (Frame, 1988; World 

Bank,1990b). The benefits accrued in general institutional capacity 

building have been substantial. The planning branch and the evaluation 

unit, which has now been expanded to the research and evaluation branch, 
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have played a key role in shaping· ideas, in policy formulation and in 

monitoring developments. Many of the project management structures set 

up to co-ordinate the various sub-projects and for donor aid continue to be 

adopted for other projects and activities. These accumulated experiences 

have strengthened and improved the institutional capacity that played a 

pivotal role in the success of the education sector study conducted in 1991. 

The Community Education Programme. 

The Community Education Programme (CEP) was established in 1979 and 

managed by the National Department of Education to provide funds to 

provinces for activities designed to attain UPE (Webster, 1988; Wari, 1994). 

In 1996, the CEP programme was dropped and the responsibility for 
budgeting UPE related activities, transferred directly to provinces. 

The major component of the CEP allocation to provinces for teacher posts 

was made using a sliding scale formulae. Provinces with low GER levels 

were allocated proportionately more teacher posts. A sample of the 1990 

allocation to provinces for the CEP programme is shown in appendix 7. 

Provinces would appoint teachers and authorise the department of 

education to pay the teacher from the centralised payroll system. Teacher 

salaries constituted the major financial outlay as classrooms and teachers' 

houses are often constructed using local material and free parental labour. 

A smaller component of the allocation was made on a per pupil basis for 

retention and quality improvement projects. 

Poor accounting records make it difficult to establish the precise level of 

funds disbursed for the programme. Even the Department of Education's 

own evaluation report of the programme has not been able to accurately 

record the level of funding provided (Wari, 1994). The study assumes that 

the 303 additional teachers noted between the 1989 and 1990 reported 

educational statistics, were funded under the programme and uses that 

figure as the number of teacher posts allocated under the CEP for 1990 

(Wari,1994:8). However, the researcher's own records from involvement in 

managing the programme, show that a total of 406 teachers were allocated 

to provinces for 1990 (See appendix 7; Webster,1994). It is evident that 

provinces were not able to use the 103 teacher salary funds allocated. At 

the time of this study, the project manager even confirmed that provinces 

had still not used all the teacher positions that had been allocated in 1994 
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and in 1995. Obviously, the level of funding under the CEP as presented in 

the evaluation report has been grossly underestimated. These are used 

with other documented figures to indicate the level of support the 
government has given to UPE under the CEP programme since 1979. 

Table 7. Financial Allocations to Provinces under CEP, 1979- 1992. 

Period 

1979-1982 

1983-1985 

Total Amount 

Allocated 

(kina) 

4.7m 

23.7m 

Estimated Average 

Per Annum 

(kina) 

1.175m 

7.9m 

1989-1992 20.0m 2.0m 

Sources: Webster, 1988:7; and Wari,1994:ii 

On average, more then one million kina was allocated each year. This is 

enough to employ more then 200 additional teachers each year, or cater for 

an additional 6,000 children each year, at 30 pupils per teacher. This is 

significant given that this was at a time when allocations for other levels 
were either stagnant or declining (Blyth, 1991). 

It is difficult to establish what happened between 1986 and 1988. Many 

claim that the Prime Minister at that time put priority on economic 

projects, resulting in no funding for expansion of primary education 

(Department of Education, 1991:3; Weeks, 1991). While it is true that 

education was considered a "non-productive sector" and given third priority 

in that government's budget plan, the stated sub-sectoral objective was to 

accelerate the exp ansion of primary education to achieve UPE by the year 

2000, and that this expansion was to be funded from savings from within 

the education subsector (The World Bank,1987:28). While some savings 

were made by reducing the scope of tertiary education programs, these 

savings were inadequate and not redirected to the primary education 

sector. This was probably due to administrative error, rather then one of 

political intention. A new budgeting system was introduced in 1986, where 

provinces were to make budget proposals directly to the finance ministry 
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(Department of Education,1986).· This was unlike the previous 

arrangement where the Department of Education would make budget 

submissions for the CEP and then reallocate funding to provinces. In the 

confusion, some provinces were perhaps not able to secure funding for 

expanding the primary sector. However, it is clear from the enrolment and 

staffing statistical records that many provinces were able to secure funds to 

employ some additional teachers during that period. A change of 

government in 1988 saw the programme fully restored to its former state. 

Progress and Current Status of UPE. 

This section outlines the current status of UPE in PNG. It discusses the 

progress along the three main dimensions of increasing access and 

participation, improving retention and improving the quality of education 

and some of the key ideas that shaped thinking on the various strategies 

adopted. The analysis involves processing raw data obtained from the 

planning branch of the Department of Education as part of this study. 

Current Status of UPE in PNG. 

The measures that have been developed to indicate the current status of 

UPE in PNG are; the GER to indicate status of initial access and 

participation levels, the retention ratios of grade one cohorts, and of the 

percentage of those who passes the grade six final exam results (these 

measures are explained further in the next section). The target level of 

attainment for UPE in all the three indicators is 100%. Table 8 shows the 

overall status of UPE on a province by province basis using 1990 

indicators. Manus Province is closest to that target with a 100% GER, a 

91 % cohort retention rate and a 50% pass rate. The progress of each of 

these three dimensions and related issues are discussed next. 
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Table 8. Status ofUPE in PNG by Province' USl'ng th C 't M , e ompOSl e easures 

of GER, Retention Rate and Exam Pass Rate. 

Province Gross Enrolment Gr 6 in 1990 as % Passed Gr.6 
Rate, 1990 % of Gr.11985 1990 
(Access Rate) (Retention Rate) ( Pass Rate). 

Western 87% 72% 25% 

Gulf 71% 66% 25% 

National Cap. 98% 89% 56% 

Central 91% 72% 36% 

Milne Bay 76% 69% 40% 

Oro 77% 60% 27% 

South. High. 64% 47% nla 

Eastern High. 69% 56% 40% 

Simbu 73% 51% 78% 

Western High. 80% 47% 51% 

Enga 91% 39% 63% 

Morobe 75% 63% 30% 

Madang 68% 67% 35% 

West Sepik 74% 63% 23% 

East Sepik 68% 77% 39% 

Manus 100% 91% 50% 

New Ireland 92% 53% 47% 

East New Brit, 88% 71% 65% 

West New Brit. 74% 67% 40% 

North Sol. nla nla nla 

PNG 73% 62% 43% 

Source of Data;-Enrolment and Population Statistics from Planning Branch, Department 

of Education. Exam Reports from Measurement Services Unit, 

Department of Education. 

Access and Participation 

An average increase at 2.8% per annum in student enrolment is just about 

keeping pace with the growing school age population with the GER in 1990 

at 73%, up from 55% in 1975 (Department of Education, 1991:42). The low 

GER levels is also an outcome of the poor retention rates. The 1980 census 
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established that 26.2% of the population lived more than an hours walk 

from the nearest school (Evaluation Unit,1986). The 1990 census omitted 

this question, hence the current status is not known. Given that nearly 500 

new schools were established between 1980 and 1990 (Table 6), the 

proportion of the population now living more then an hours walking 

distance from a school must have been reduced. One study (Ross, 1989), 

estimates using 1988 grade one entry survey data that more than 96% of a 

given 7 year age cohort eventually enter grade 1. If so, then universal 
access rate has been reached. 

Some studies had indicated pressure on places for school enrolments in 

selected provinces, with children refused enrolment into first grade because 

of limited spaces (Seta and Sail,1987; Ross,1988). These formed the basis 

for continued expansion programmes through funding additional teacher 

posts. Yet, the two afore cited studies were carried out during the period 

when funds for the CEP programme had not been allocated and the 

problem may have been exacerbated at that particular time. The current 

non-utilisation of funded teacher posts allocated under the CEP 

programme is perhaps an indication that this pressure has since abated. 

More research is required. On the other hand, it is evident that some 

existing schools in urban areas are still facing problems, with teacher pupil 

ratios of more then 40 children in the first grade. These however, reach 

acceptable levels of less then 30 pupils when the final grade is reached due 

to high dropout rates. 

Retention of Students. 

Every year, according to the enrolment statistics, about 10% of enrolees in 

each grade drop out and do not continue to the next grade. The cohort 

retention rates have been steadily decreasing from 74% of the 1970 cohort 

to 58% of the 1985 cohort. These vary considerably between provinces, 

between regions within provinces, and between schools. 

The "drop out" phenomenon seems to have emerged as a problem through 

an analysis of data by the UNESCOIW orld Bank preparatory study for the 

First Primary Education Project (Department of Education, 1980: 16). While 

there is evidence that there were dropouts before that period, it is not 

mentioned in the 1976-1980 Education Plan (Government of PNG, 1976), or 

in the subsequent review of that plan, the National Education Strategy 
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(lASER,1979). Since then, subsequent policy documents and various 

papers have highlighted it as the main obstacle to UPE in terms of 

attaining a GER of 100% (National Planning Office,1984; Webster,1989). 

The trend has been closely monitored at the national level using enrolment 

data submitted from schools, but there is little evidence of provincial level 

analysis or of monitoring the retention rates for individual schools. Most 

intervention policy measures have subsequently been developed at the 
national level. 

Only two studies have been carried out on the dropout problem. Bray 

(1984b) did an analytical study of the problem, discussing possible factors 

and categorising them into inschool factors and out of school factors. 

Yeoman (1985) carried out a more in-depth study of the problem 

interviewing dropouts, their parents, teachers, headmasters and other 

school officials. Although the focus of her study was on female dropouts, 

both males and female dropouts were interviewed. The most significant 

factors highlighted were that; schooling was boring (16.9% males and 

15.3% females), and that schools were too far away and they were either 

tired or were concerned for their safety (9.1% males and 11% females) 

(yeoman, 1985:27). Major recommendations stemming from the study were 

in the area of improving teaching to enhance classroom appeal, and to 

generate positive attitudes for the education of girls and boys. 

Current efforts under the education reform are based on Yeoman's findings 

Teacher educators have associated boredom with poor teaching, calling for 

improved teacher training (Avalos, 1993: 109). Curriculum specialists have 

argued that the curriculum content is inappropriate, calling for the 

development of more relevant curriculum material and of using the local 

vernacular language in the early years of instruction (Department of 

Education, 1991:48). The establishment of elementary schools, improving 

teacher quality and reviewing the school curriculum by integrating 

subjects, are major areas of intervention to improve retention of students 

under the current education reform (Department of Education, 1991). These 

are however, as pointed out by one senior official interviewed for the study, 

built upon assumptions and that more research was required. 
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Figure 7. Trend of Primary Enrolment Growth Compared with School Aged 

Population Growth, 1975-1990. 

600000 

500000 

400000 

300000 

200000 

100000 

0 

1 --.--. .-.-. .--. .------- ---.--.--. --.-.-. 

--.-- 7-12 Yr. Pop. 

--0---- Gr.1-6 Enrol. 

L{) CD I'- co (j) 0 ...-- C'\I C'? -.;t L{) CD I'- co (j) 
I'- I'- I'- I'- I'- co co co 

0 
co co co co co co co (j) 

(j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) (j) 
..- ..- ..- ..- ...-- ...-- ...-- ...-- ...-- ...-- ...-- ...-- ...-- ...-- ...-- ...--

Figure 8. Simulated Trend of Primary Enrolment Growth, If No Student 

Dropped Out, Compared with School Aged Population Growth, 

1975-1990. 
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Source of Data; Population Data from 1975·1983 from National Planning 

Office,1984:63. Population Data for 1984·1990 and Enrolment Data from 

Planning Branch, Department of Education. 
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Poor retention is clearly the main deterrent to attaining a 100% gross 

enrolment ratio as shown in Figures 7 and 8. Figure 7 shows the trends of 

growth in enrolments contrasted with that of the growth of the school age 

population, aged 7-12 between 1975 and 1990. There is a steady increase in 

both, but the gap remains the same. Figure 8, however shows what would 

have happened, if all the children who entered grade since 1975 survived to 

the final grade. The gap would have been significantly reduced with the 
GER reaching 97% in 1990. 

While grade repetition was abolished in 1976 (Government of 

PNG,1976:22), a compulsory education policy has never been considered. 

This is attributed to a fear that there would be inadequate places to meet 

the demand for school places, if a compulsory education policy was adopted 

(Department of Education, 1982: 10; Department of Education, 1994:XIX). In 

the light of the above analysis that there are adequate places available, 

and that teacher salary posts have not been fully used by provinces, and 

that a compulsory education policy may ensure a near universal 

participation rate, serious consideration may need to be given to adopting a 

compulsory education policy. It would also enable citizens to demand for 

school places rather then to wait for places to be made available. 

Furthermore, little is known about the extent of truancy in PNG schools. 

Newspaper reports suggest that high rates of teacher absenteeism exist 

(post Courier Newspaper, April 10th 1996, Page 15). The impact of student 

and teacher absenteeism. on quality of learning have not been established. 

A compulsory education policy could at least reduce student truancy rates. 

Quality of Learning. 

The third dimension of UPE in PNG is that of having acquired the 

knowledge, skills and competencies embodied in the primary school 

curriculum. Exam results for Maths and English known as the basic skills 

components of the primary exams have been used to monitor quality. The 

monitoring system from 1982 to 1986 used a Rasch scale analysis but this 

was changed in 1987 to the use of a special standards monitoring testing 

system to provide comparative data on performance (Measurement Services 

Unit, 1987 and 1994a). During both periods, performance in the exams has 

indicated that standards have been steadily improving. The 1987 to 1990 

national trend shown in Figure 9 indicates that the standard of 
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performances had on the whole improved during that period. Provincial 

comparisons indicate significant improvements in most provinces over the 
same period (Measurement Services Unit, 1994a:25-26). 

Figure 9. English and Maths Skills Exam Results. 1987-1990. 
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Source; Measurement Services Unit, 1994a. 

There is still a lot of room for improvement, given that the top range is 25 

questions correct for both Maths and English, and that many of the weak 

students may have dropped out. The 1993 report for instance, shows that 

only 38% passed the grade six exams, using the benchmark of 15 questions 

correct out of the possible 25 (Measurement Services Unit, 1994b: 10). In two 

provinces, as many as 71% of those taking the exams failed to pass at the 

levels set. 

Although the report is produced every year, it is not clear how many 

officials have access to it and whether follow up action is taken. The 

Measurement Services Unit say that all provinces are sent a copy of the 

report, but it is not clear whether provincial authorities and school 

inspectors are aware of the reports and use them to identify and improve 

schools that under-perform. 
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Quality improvement strategies have focused on project oriented activities 

in the areas of curriculum and textbook development, improving teacher 

education and the schools inspection support system. While textbook 

production has been successful, a perennial distribution problem is 

preventing books produced by the curriculum division to reach schools. 

Frame (1989:3) established that only 34% of schools received all the books 

and materials despatched from the curriculum division. Letters to 

newspapers at the time of the field study (Concerned Teacher,1996; Roger 

Purcell,1996) and in conversations with various informants suggest that 
the distribution mechanisms have not been improved. 

Teacher education has also seen substantive improvements with levels of 

entry increased to 10 years of general education and three years of teacher 

training (McNamara,1989). However, the impact of the improved teacher 

training programmes may have little effect, if there is little attention to the 

existing stock of teachers. Many teachers in the field have had only a 

primary education with a one year teacher training in the early 1970's, and 

have not benefited from any inservice training since. No bio-data is 

available on the existing stock of teachers on past educational levels and 

training levels attained as well as on professional development activities 

undertaken. 

The Development of Monitoring Methods and its Influence on the 

Expanded Concept of UPE. 

It is important to highlight how the development and use of indicators to 

monitor UPE progress shaped conceptualisation of UPE. This was in part 

due to the consistent pursuit of UPE through a funded programme under a 

decentralised system of government and secondly due to the capacity 

developed to undertake that task. 

The criteria for allocating funding to provinces under the CEP programme 

using a disadvantaged scale required constant monitoring and review. The 

CEP funding allocation criteria, initially used the GER as the sole factor 

for allocation of funds. It was soon realised that high dropout rates were 

affecting the GER and it was like filling a leaking tank, where a province 
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would continue to qualify for more funding because of the low GER, but 

doing little to stem dropouts which affected it. A separate allocation on a 

per pupil basis was provided for retention and achievement projects as an 

inducement for provinces to qualify for more funding if more students were 

retained. Retention rates therefore became an added dimension to 
monitoring UPE. 

The quality component came into consideration when the Measurement 

Services Unit put out the new format monitoring system of the grade six 

final exam basic skills results in 1987. The annual reports pointed out that 

there were students scoring just 5 questions correct out of 25 in both the 

English and the Maths papers (in 1989, there were 3,000), highlighting the 

fact that these students may not have acquired any literacy nor numeracy 

skills. The previous reporting system using the rasch scale was unable to 

show this. This indicated that some children were sitting through the 

whole school cycle without learning anything. Researchers and planners 

therefore began to point out that UPE is not just about providing access to 

all the children and keeping them in school for the full six year cycle, but 

that they should have also acquired the prescribed basic skills and 

knowledge as provided in the curriculum (Webster, 1989). 

The second important factor was that this could not have eventuated 

without the impact of capacity building under the first primary education 

project, particularly in the establishment of the Research and Evaluation 

Unit, the Management a.nd Planning Unit and the Measurement Services 

Unit. The collation and analysis of data, the presentation of annual reports 

to the provincial education ministers conferences, discussions at the 

various seminars and the preparation of government papers including 

budgets, honed and sharpened the analytical skills of those involved. They 

helped to shape perceptions of the new style UPE, and adopted the above 

measures in the presentation of the PNG country report to the pre Jomtien 

Conference (Department of Education, 1989). In many ways, the PNG 

country report may have helped in shaping the new style UPE concept that 

emerged at Jomtien, particularly as there is no evidence of other country 

reports that have adopted such a framework for conceptualising and in 

monitoring the progress of UPE. 
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Conclusion. 

Several key issues raised in this chapter highlighting the status and 

progress towards UPE and the contextual background within which these 

developments have taken place need to be emphasised. 

First, the government has always been committed to attaining the goal of 

UPE with considerable financial backing. Weak administrative capacity 

and complex decision making systems may have contributed to the 

ineffective use of the funds available. The goal of UPE is embodied within 

the wider notion of improving the quality and relevance of education and to 

make that available on an equitable basis for all citizens. While research 

studies have influenced some policy strategies adopted, these have been 

infrequent and inadequate, given the varying conditions within the country 

to provide constant and relevant information for decision making. This 

study has for instance highlighted the need for the consideration of a 

compulsory education policy. Many changes may have occurred since the 

various research studies undertaken on which many of the current 

strategies for UPE are based. Hence there is need for more research to 

provide more accurate information for policy making. 

In contrast to the international status and problems identified relating to 

UPE (as perceived by international agencies) reviewed in chapter 3, PNG 

was more fortunate. Adequate funds were made available. Quality and 

relevant education have been dual objectives along with increasing access 

to schools since independence, although strategies for the retention of 

students have been rather ineffective. 

The next chapter examines the extent to which the international views on 

UPE problems in developing countries that emerged at the Jomtien 

Conference influenced PNG policy for UPE. This is done through analysing 

two key policy formulation exercises after the Jomtien Conference. 
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Chapter 5 

INTERNATIONAL INFLUENCES ON UPE POLICY IN PNG: POST 
JOMTIEN 

Introduction 

In this chapter, the extent of international influences on education policy 

relating to UPE following the Jomtien Conference are assessed and 

discussed. The analysis focuses on the Jomtien follow up activities and on 

how and whether those ideas that emerged at that conference influenced 

the way problems are currently perceived in PNG. The study pays 

particular attention to the analysis and impact of two major policy 

formulation exercises following the Jomtien Conference, namely the PNG 

Education Sector Study of 1991 and the PNG EFA Education Plan of 1994. 

The analysis focuses on who initiated the exercises, who were involved, the 

nature of the contents and the types of perspectives drawn upon in the 

analysis of UPE policy in PNG and whether or not the recommendations 

are being implemented in practice. The approach blends an analysis of the 

texts of the documents with the researcher's own experiences in the initial 

planning stages of both the two policy texts. However the researcher was 

out of the country for postgraduate studies when the exercises were being 

conducted. The perceptions of subsequent developments are shaped from 

having been involved in discussions in the implementation of the education 

sector study recommendations during 1991-93 and discussions with 

officials during the field work for this study. 

Education Sector Study of 1991. 

What is a Sector Study? 

Education sector studies are a form of policy research used extensively by 

funding and technical assistance agencies for identifying and justifying 

their aid interventions in developing countries (UNESCO, 1996a:v). They 

are defined as studies of the education sector that includes: 
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.... education at all levels and of all sorts, though not 
necessarily on-the-job vocational training ....... . 

Study refers to documents that reflect planned, focused, 

and systematic research on education.......... Involving 

either primary data collection or secondary analysis of 

government or other data, that research goes beyond 

reporting to develop its own analysis. In general, studies 

show clear links between presentation and analysis of 

basic information on the one hand and on the other their 
own conclusions and recommendations 

(UNESCO, 1996a:6-7). 

While most bilateral and multilateral donor agencies would carry out their 

own analyses (See UNESCO, 1996a for an extensive review of some recent 

studies for African countries), the more influential studies were the World 

Bank education sector studies carried out jointly with UNESCO under 

their Co-operative Program Agreement (UNESCO,1995). Following the 

expiration of the Co-operative Programme Agreement in June 1989, 

UNESCO established the Policy and Sector Analysis Division (PSA) in 

1990 to provide assistance to countries with three main objectives; to 

develop sustainable policies, to strengthen national capacity for sector 

analytical work and to facilitate dialogue with donor agencies 

(UNESCO, 1995:i). By 1995, more than 30 countries are reported to have 

benefited from that experience. Papua New Guinea was one of the first to 

be involved, particularly because the head of the UNESCO Policy and 

Sector Analysis Division had been involved in an earlier education sector 

study in PNG with a World Bank team (World Bank,1987) and with 

subsequent follow up work in 1988 to establish a systematic cost analysis 

planning system of the education sector. 

Who Initiated the PNG Education Sector Study? 

The Education Sector Study in PNG of 1991 was initiated by UNESCO and 

funded by UNDP, under a multi-country project called "National Strategies 

for Education Recovery and Development", fuelled by the perception that 

education systems had deteriorated in the 1980s. PNG was chosen because 

it was perceived by the head of UNESCO's Policy Sector Analysis Division 
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that ample data and local capacity to carry out in-depth sector analysis 

existed. His own personal knowledge of key decision makers and others 

would facilitate the study. Initial preparatory work began in early 1990 

leading to the establishment of the framework for the study. The study 

actually commenced in late 1990 culminating in the presentation of the 
report in July of 1991. 

The PNG officials were also receptive to the proposal for several reasons. 

First, the study would provide the conduit and status through which 

resources (internal and external) would be secured. During the planning of 

the Education Sector Study, the Ministry of Education was also engaged in 

reviewing and reorganising all education activities for the governments 

new Resource Management Budgeting System under the three broad 

programme areas of; literacy and information, relevant education for all, 

and, access and expansion. This also provided the opportunity to pull 

together ideas that had emerged in earlier policy documents in order to 

identify and prioritise areas for funding. These included a brief to the new 

Prime Minister where manpower needs were identified (Department of 

Education,1988), the National Higher Education Plan (Ministry of 

Education,1990) and the Teacher Education Research Project Study 

(McN amara, 1989). 

Who was Involved in the Study? 

While it was initially a UNESCO initiative, subsequent decisions and 

activities reduced UNESCO's influence in the process. Attempts by 

UNESCO and UNDP to get external consultants to be involved as 

specialists in various areas of study were rejected by education ministry 

officials. It was generally felt that the capacity for analytical work existed 

given the experience of producing similar work in the past using in-country 

expertise. 

Instead, seven working parties of varying sizes (the smallest consisting of 

six members and the largest twenty-seven) were established, each led by 

one or two area specialists (Department of Education, 1991:226-229). They 

looked at the areas of planning and management, pre-primary and 

primary, secondary, higher education, technical and vocational, non formal 

education and curriculum. This framework was adopted from an earlier 

PNG initiated study of the education sector (National Planning 
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Office,1984). The working parties had representatives from the Education 

Department, provincial departments and other government agencies 

including the three powerful central agencies of the Department of the 

Prime Minister, the Ministry of Finance and Planning and the Department 

of Personnel Management. The academic and research institutions were 

represented by individuals from the University of Papua New Guinea, the 

Pacific Adventist College and the National Research Institute. 

A consultative process allowed for ideas to stem from within the working 

parties, as well as from others involved in the study, and from the general 

public. Data and information presented were analysed and shaped by 

research and accumulated individual and organisational experiences, in 

order to generate ideas for improvement. For instance, the two key 

elements adopted in the reform, the vernacular elementary schools and the 

eight year basic education structure were initially proposed for the first 

post independence plan but had been rejected then (Tololo, 1974:3-4). The 

involvement of the different agencies and of individuals at all levels of 

hierarchieslbranches allowed for backward and forward implementation 

phases to be considered. The preliminary reports were circulated and 

commented on, followed by a national workshop where all reports including 

recommendations from the working parties were discussed and considered. 

Meetings were held with national and provincial politicians, the national 

education board, and the wider public, gaining input as well as mustering 

wide-spread public support for the proposed reforms and the other 

recommendations made in the study. The process seems to have created a 

sense of affinity among key players in the education system mustering 

wide spread support for the proposed changes. 

What was the Product? 

The final report in the form of a document containing the presentation of 

information and analyses of the various sectors with recommendations for 

improvement was completed in July of 1991 and presented to the 

government (Department of Education,1991). The government endorsed 

the report including the proposed education reforms. The reforms are 

currently being implemented under the supervision of a national task force 

that involves many of the key individuals and agencies involved in the 

study. The findings have been used to identify and to justify funding 

100 



proposals to the PNG government budget planning process as well as to 
solicit international assistance. 

The findings and major recommendations were presented to the donor 

agencies at the "Consultative Group Meeting" held in Singapore in May of 

1992 (Tetaga,1992), where they also received wide-spread support. The 

Australian government is providing the additional financial support 

needed for the implementation of the various recommendations of the 

general education sector with many of the findings accepted in their own 

assessment of the system (AIDAB, 1993: 138-158). A major study initiated 

by the Australians involving the Asian Development Bank and PNG 

officials have completed a follow up study to establish the costs required for 

implementing the reform measures (PNG/AusAID/ADB,1995). Other donor 

agencies such as the European Economic Community, UNICEF, the Asian 

Development Bank, German and Japanese aid organisations have carried 

out their own assessment of PNG needs that have emerged through the 
sector study for possible assistance. 

There have been selective criticisms of some of the recommendations and 

questions have been raised on the assumptions held. O'Donohue (1995) in 

particular is critical of the reforms to the curriculum and rightly points out 

that more practical issues such as reduced instructional times due to 

various administrative factors had not been considered, and that the actual 

preparation of teachers and the textbooks developed by the Curriculum 

Unit were incompatible to the advocated integral teaching approach. These 

also seem to stem from his own philosophical stance on teaching and 

learning. Many of the recommendations while seemingly lacking the 

consistency in the manner they are presented in the document, stem from 

in-depth experiences, an understanding of the contextual issues as well as 

an awareness of previous reports, innovations and interventions. 

It must be pointed out that the PNG Education Sector Study Report is 

available to the public and thus subjected to critique, unlike the restricted 

circulation of education sector study documents carried out elsewhere by 

donor agencies (Thomas and Carnoy,1992; UNESCO, 1996a). Therefore a 

comparative assessment on the objectivity and consistency of these 

documents compared to the PNG study cannot be made. 
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H'hat Perspectives are used in the Articulation of UPE as a Goal? 

The Education Sector Study draws on the National Goals and Directive 

Principles of the PNG constitution for setting out the aims of education in 

PNG (Department of Education,1991:5 & 15-16). The objectives and 

purposes for education would be to ensure the development of citizens who 
are; 

· committed to their own personal development and view education 
as a continuing life long process; 

· imbued with a productive work ethic and value both rural and 

urban development activities In a context of national 
development; 

· prepared for the realities of life in most communities· , 
capable of participating in further training for manpower needs. 

(Education Department, 1991:5). 

The utilitarian purposes of education seen in the international literature 

do not emerge in the document. This is not to suggest that those involved 

were not informed. The use of rates of returns in determining resource 
allocation between primary education and other levels of education have 

had a healthier debate in PNG then seen anywhere. Gannicot (1987) and 

McGavin and Ross (1988) applying similar methods used by World Bank 

researchers have argued that returns to primary education are higher and 

therefore required a shift in resource allocation from tertiary to primary. 

Subsequent work in the area has been used to sustain that argument 

(M:cGavin,1991). Curtin (1991 and 1995), on the other hand disputes the 

methods used, arguing that the methodological assumptions on income are 

faulty and he uses real income tax revenue data to show that rates of 

return for tertiary level education are just as high as primary education. 

He therefore argues that all levels of education should have equal priority. 

Curtin (1995) furthermore uses the evidence to challenge and highlight the 

methodological weaknesses of rate of return studies carried out in 

international education policy research. While the Education Sector Study 

does not cite nor acknowledge the extent of influence from these studies, 

the adoption of a reform programme to increase access to all levels of 

education reflects Curtin's policy· proposals rather than that of McGavin 

and others. In essence, this differs from the international policy 

prescription on two fronts. First, the rationale for education is not seen in 
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terms of utilitarian goals but that of a more humane and personal 

dimension. Secondly, the emphasis and priority is to develop all levels of 
education and not just primary education. 

The Major Constraints and Intervention Measures Identified for 
UPE. 

The study reiterates the goal of UPE and embraces the new concept of UPE 

by stating that it consists of three things; initial access, retention and 

standards (Department of Education,1991:48) The study carries out a 

thorough analysis of the situation, particularly through the use of 

educational statistics on enrolment trends and concludes that initial access 

is no longer a major problem but that retention and learning quality are 
critical areas requiring attention. 

The study recommended the restructuring of the education system 

designed to increase access, improve retention and to improve the quality 

and relevancy of education. This is an ingenious approach that requires 

minimal input in costs, compared to expanding the education system using 

the prevailing structure. The following highlights briefly the current 
thinking on the educational reform for UPE. 

Increasing Access and Participation. 

The study assumes that most children who do not have access to a school as 

yet, come from remote sparsely populated communities where the threshold 

population is inadequate to support a normal annual intake (Department 

of E'ducation,1991:46). Mutigrade teaching strategies to allow annual 

intake patterns have been proposed for these communities. The 

establishment of elementary schools is designed to allow easy access for 

younger children who would otherwise be deterred from doing so because of 

the distance involved. It would permit small, sparsely populated 

communities to establish their own elementary schools, feeding into a more 

central school when the children were a little older. 

The study also maintained that since the population is growing at 3% per 

annum, there is a need to expand the system at a comparable rate 

(Department of Education, 1991:49). 
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Improving Retention 

The study identifies poor retention of students as a major problem and 

proposes a number of measures to improve it (Department of 

Education,1991:48). First, opportunities for further access to secondary, 

tertiary and alternative education are increased in the hope of inducing 

children to stay on in schools. The study argues that because of the reduced 

opportunities, children saw no future in schooling and therefore dropped 

out of school. Secondly, the elementary schools would reduce the fatigue 

factor that many young children were suffering by walking long distances 

to school, leading eventually to dropping out. Thirdly, the initial build up of 

competency skills in literacy, numeracy and general school work in the 

local vernacular would ease transition to the use of English. This would 

hopefully make school work more interesting and intellectually engaging 
for them to remain in school. 

Improving the Quality of Education. 

The study adopts the position that; "quality and standards of education are 

related directly to staffing and curriculum (content, balance, methods and 

means of assessment)" (Department of Education,1991:58). Hence many of 

the areas for attention relate to these factors. 

The analysis uses the grade six exam reports highlighting the trend that 

children from small and rural schools are likely to perform at a lower level 

then urban schools but does not indicate what needs to be done in order to 

reduce the imbalance. Proposals to improve the teaching environment focus 

on improving teacher morale by improving housing, improving professional . 

support and supplies of school equipment, and to enhancing the status of 

the teaching profession by upgrading the minimum qualification from a 

two year certificate to a three year diploma programme. The study also 

proposed that there is a need to design a new core curriculum employing 

integrated activity based methods in order to improve teaching and 

learning capacities. 

The study in keeping with international trends, also carries out an analysis 

of public expenditure in education. This shows progressive increases in 

allocation to the education sector. However, the allocations had not kept 

pace with student enrolments (Education Department, 1991: 12-13). 
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Furthermore, an allocation of K31.68 per pupil in 1983 is compared with 

an allocation of K26.32 using 1983 prices in 1990, to show that inflation 

had reduced the purchasing power. While the analysis takes a similar 

approach seen at the international level (Heyneman; 1991), it does not draw 

similar conclusions on the effects on deterioration in quality. This perhaps 

recognises that the analysis of exam results by the Examinations Branch 

show that the quality of education had not declined (Measurement Services 
Unit,1989), It, however, concludes that financial allocations on a per pupil 
basis for all levels need to be maintained at 1983 levels. 

PNG National Plan of Action, Education For All Plan; 1994-2010. 

What is an EFA Plan? 

Under the Framework for Action adopted at the Jomtien Conference, an 

EF A plan was critical to the objective of attaining EFA by the year 2000 

(WCEFA,1990:52-64). Governments were to set specific targets, both 

intermediary and for the year 2000. The plans were to devise and highlight 

policy measures designed to inform and mobilise support and resources to 

attain the set targets. Such plans were to be completed at the end of 1990 

and a mid term review of these plans and progress would be carried out in 

1995/96. Policies and targets for UPE would also be set within the broader 

framework of EF A plans. 

Who initiated the PNG EFA Plan? 

The EFA Education Plan of Action was an externally driven plan to satisfy 

the requirements of the Jomtien Conference resolutions. There were at 

least three regional conferences following Jomtien where PNG was 

represented by the Superintendent of the Planning Unit. PNG had no EF A 

plan presented and the reports indicated that a plan was forthcoming 

(Tagis,1992 and 1993). There was therefore pressure to produce a plan. 

UNICEF in its programme of activities had wanted to help the PNG 

authorities draw up plans for the implementation of EFA (UNICEF,1991). 

However, within the country, there was a general sense that the education 

sector reforms being carried out were adequate and that an additional plan 

of action was not necessary. A National Steering Committee for EFA had 
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been formed after Jomtien but had not been active (Department of 
Education, 1994, 105). Nevertheless, the then Superintendent (Planning) 

instigated the development a plan, setting out a framework for developing 

a plan that would fit in with the education reforms already being 

implemented. UNICEF, the Asian Development Bank and UNESCO 

provided funds to pay for the involvement of an external consultant and for 
meeting the costs of a national workshop to discuss the draft plan. 

Who was Involved? 

The head of the Planning Unit was the main architect of the plan with 

written submissions from other relevant units of the department of 

education (Education Department,1994:xi). An external consultant 

identified by UNESCO's Bangkok regional office was involved for three 

weeks from 31st October 1993 to 19th November 1993. It is understood that 

drafts of the plan were circulated to other officials within the education 

department for comments. A national workshop was organised to bring 

together provincial officials and of officials from other key agencies for 

consultations on the draft EF A plan. The framework had been set, hence 
any inputs for change must have been marginal. 

What was the Product? 

The EFA plan draws upon the Education Sector Study for the strategic 

measures and presents additional data including very detailed provincial 

status reports of educational developments. The EFA plan states that it 

embraces and endorses the findings and actions undertaken through the 

Education Sector for the attainment of EFA. However, EFA is not defined, 

nor does the new style UPE concept emerge. While there are some targets 

set for improving access to a 100% of children aged seven to ten years 

(Department of Education, 1994: 123), and improving retention to at least 

seventy percent (op cite page 131), quality targets are not set. These targets 

and dimensions do not appear in the coherent manner as articulated in the 

Education Sector Study but rather as interspersed, disparate elements. 

The plan document has been completed but it seems as though it was just 

an exercise that needed to be completed to satisfy certain parties. At the 

time of the field work in 1996, officials were abuzz with the implementation 
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of the education reforms, but very few people in the ministry talked about 
the EF A plan or even seemed to be aware of it. 

What Perspectives are used in the Articulation of UPE as a Goal? 

The EFA plan states the same goals for education as set out in the 

Education Sector Study but expands these further, outlining the need to 

prepare school leavers who would return to predominantly rural 

communities (Education Department, 1994:4). However the economic 

objectives for primary education dominant in the international literature 
do not emerge in this document. 

The Major Constraints and Intervention Measures Identified for 
UPE. 

There are two sections in the EFA plan document on Universalising 

Primary Education. This is at first puzzling, but a closer examination 

reveals the different authors involved. The more prominent section 

outlining themes such as cost saving, cost shifting and quality 

enhancement reforms, similar to those expressed in the international 

literature, features in the executive summary of the plan document 

(Education Department,1994:xx) and is laid out in more detail in a section 

titled "Universalisation of Quality Primary Education' (pages 107-109). 

This seem to be the input of the external consultant as discussed in the 

following section. Another section with the same title is used to highlight 

the analysis and conclusions stemming from the Education Sector Study 

for UPE (Education Department, 1994: 127-133). Since these have been 

highlighted earlier, it is the former that needs to be discussed in greater 

detail. 

The Input of the External Consultant on UPE Intervention Measures. 

This first section titled "Universalisation of Quality Primary Education" 

(Department of Education, 1994: 107 -109), is obviously the input of the 

external consultant. The researcher was able to establish this from 

examining the EFA plan working files where a five page draft dated 9th 

November 1993 had a penned inscription on the top right hand corner 

saying, "Suggestions from .. ...... (name of consultant)". It was probably 

written overseas, because there were spaces filled in with vital statistical 
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data by hand. The suggestions are obviously taken straight out of the 

proposals made by Colclough and Lewin (1993:181-192), a source the paper 

acknowledges. However the verbatim manner in which the 

recommendations from Colclough and Lewin are used, which form the 

main recommendations for UPE in the executive summary, begs 

questioning. The UPE reforms recommended (Figure 10), are compared 

with that of Colclough and Lewin's recommendations (Figure 11) below, to 

highlight this point. 

Figure 10. Proposed Reforms for UPE; EFA Plan of Action. 

1. Cost-Saving Reforms. 
Reduce teacher/pupil ratio by fifteen percent over ten years as a result of the 
introduction of double-shifting (or multigrade teaching) at primary level. 

Over a ten year period, increase class size by five pupils per class for all 
classes where the current value is forty or less in primary schools and 
secondary schools, and thirty or less in teacher training and vocational 
schools. 

Reduce primary teachers' unit costs by ten percent over a ten year period 
through increased use of self-study, teaching assistants, and community 
helpers. 

2. Cost-Shifting Reforms. 
Decrease recurrent unit costs of primary and secondary schools by ten percent 
over a lO-year period by increasing private contributions. 

Decrease the capital costs of classroom construction at primary level by fifty 
percent over five years through increased community support. 

Freeze higher edu~ation subsidies at current levels. 

3. Quality-Enhancing Reforms. 
Increase annual expenditures on learning resources (textbook and other 
materials) to K5 per child over five years at all educational levels in those 
cases where they are less then K 5. 

Increase teachers salaries by fifteen percent in real terms over a ten year 

period. 

Reduce drop-out rates to fifty percent of existing v~lues at all levels over ten 
ears and allow romotion rates to increase concomItantl . 

(Department of Education, 1994: 108-109). 

These recommendations are taken out of context and furthermore, ignore 

the reform measures being implemented. The proposals made by Colclough 

and Lewin are actually a series of assumptions used in a computer 

simulation model to project the costs of achieving UPE, globally. Some of 
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the policy measures can be adapted if suitable, but not ill the manner 
proposed by the external consultant. 

Figure 11. Proposed Reforms for UPE from Colclough and Lewin. 

Cost Saving 
1. Reduce teacher/pupil ratio by 15% over 10 years as a result of the' t d t' 

f d bl hif' . m ro uc IOn o ou e-s tmg at prunary and secondary levels 

2. Increase c~ass-~ize by 5 pupils a class for all cases where the current value is 
40 ?r.less m pruna.ry schools and secondary schools, and 30 or less in teacher
trammg and vocatIOnal schools, over a 10-year period 

3. ~educe primary teachers' unit ~osts b~ 10% over a 10-year period through 
mcreased use of self-study, teachmg aSSIstants, and community helpers. 

Cost Shifting 
4a. Decrease UI~it rec~rrent c.osts o~ primary and secondary schools by 10% over a 

10-year penod by mcreasmg pnvate contributions. 

4b. Decrease the capital ~osts of classroom construction at primary level by 50% 
over 5 years through mcreased community support 

5. Freeze higher-education subsidies at current levels. 

Quality Enhancing 
6. Increase annual expenditures on learning resources to $5 per child over 5 

years at all educational levels in those areas where they are less then $5 

7. Increase teacher's salaries by 15% in real terms over a 10-year period 

8. Reduce repetition rates to 25% of existing values at all levels over 10 years 
whilst keeping drop-out unchanged and allowing promotion rates to increase 
concomitantly. 

9. Reduce drop-out rates to 50% of existing values at all levels over 10 years and 
allow J2romotion rates to increase concomitantly. 

(Colclough and Lewin, 1993: 191) 

Many of the recommendations are not required. For instance, the first 

recommendation assumes that class sizes are extremely high and would 

need to be reduced by fifteen percent whilst the second, in a contradicting 

stance, calls for increases by five pupils per class. The first would not be 

required as the average class size is around 32, and the second is ludicrous, 

because there would be no pupils to add to the existing classes. Small class 

sizes and multigrade (or multi-age teaching) classes had been considered 

for the remote regions to enable an annual intake, but not for the cost 

saving reasons as proposed. Adequate levels of funding exists for teacher 
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posts under the CEP program and therefore the cost saVlng and cost 
shifting proposals are also not required in PNG. 

While the proposed reform sets a reduction in dropouts by 50% of current 

levels, it does not set the current or the projected levels. Furthermore, it 

does not explain how these targets would be achieved. Perhaps it is 

assumed that the quality enhancing reforms will induce the attainment of 

these targets. Plucking the magic five kina in place of the $5 used by 

Colclough and Lewin is a common practice in other studies carried out 

elsewhere, raising serious questions about the equivalency and relevancy of 

such conclusions (King,1991:223). The $5 is based on figures drawn from 

World Bank research in North East Brazil where a $1.50 expenditure on 

textbooks, $1.50 on writing materials, and $2.00 on distance teacher 

training brought significant improvements in reading achievement 

(Lockheed and Verspoor, 1991: 175-176). The government in PNG already 

provides an adequate level of support in supplying learning materials 

through textbook provision. However, there are problems with the 

distribution of these books. The recommendation to enhance quality by 

increasing financial allocation also ignores the fact that a library subsidy 

scheme for schools and an annual fee subsidy to schools of about K10 per 

child per annum for schools to purchase basic school materials and 
equipment, is currently in operation. 

The existing level of private contributions to primary education is also very 

high, with parents paying fees for school equipment and materials. In most 

cases, communities are totally responsible for the construction and 

furnishing of classrooms and teachers houses. There is no need for a 

reduction in capital costs by fifty percent from the government since the 

government does not pay for capital costs of primary schools. The quality 

enhancement proposals adopted by the Education Sector Study are derived 

from more sound analysis and are contextually relevant as opposed to those 

put forward by the consultant. 

The interventionist measures articulated are clearly those derived from the 

international literature. It is rather puzzling why this particular section 

was inserted, when it was clearly out of context. Did the local officials agree 

with the measures proposed and were these subjected to rigorous scrutiny? 

Why were there two sections dealing with universalising primary 

education? Perhaps the external perspective as presented by the consultant 
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was inserted to satisfy the donor agencies who sponsored the study, while 

the other section reflected PNG interests. And in any case, why was the 

consultant hired, when there was adequate local capacity to undertake 

such tasks? While answers to such questions may have provided more 

insight to the understanding of how international ideas influence local 

policy, further investigation was not possible as the analysis was done in 
the UK. 

Conclusion 

It is evident from the foregoing that the extent of international influences 

are mitigated by the processes and the individuals involved. Some of the 

main features of these two policy formulation activities initiated by 
international agencies are compared in Figure 12 below. 

It can be concluded that the extent of international influences on UPE 

policy formulation following Jomtien has been insignificant. While both the 

exercises were externally initiated, the processes by which local expertise 

was used in the Education Sector Study to analyse policy and practice 

reduced the extent of influence and impact of international perspectives. 

Even when the international perspectives did emerge in one part of the 

EFA plan, the general acceptance of the analysis of the Education Sector 

Study seems to have overwhelmed and disregarded the policy prescriptions 

articulated at the international level. While it may be concluded that the 

EF A plan (and hence international perspectives) seems to have had little 

impact in shaping the policy documents and perhaps practice, the extent to 

which these impact on actual practice needs to be established. What are the 

national perspectives on UPE and how have these shaped the way UPE 

policies emerge in the two documents. Secondly, what perceptions do policy 

makers and policy implementors from PNG hold and how could this affect 

practice? These issues are explored in the next chapter examining national 

influences on UPE policy. 
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Figure 12. Comparison of Key Features of the 1991 Education Study and of the EFA 

Plan of Action. 

Date Written & Completed 

Origin of Initiative 

Process. 

Source of Major Perspectives for 
UPE. 

Constraints identified and 
Recommendations. 

Appropriateness of Analys~s. and 
Recommendations. 

End Product. 

Influence on Practice 

Ed ucation Sector Study 

1991 

External. UNESCO. Pre Jomtien 
Preparations but carried out 
after Jomtien. 

Analytical, brain storming 
process in groups involving 
individuals at senior and middle 
level officials of education and 
other departments, university 
research institutions, churches 
and provincial officials. 
Discussion groups led by experts 
selected from within country. 
Offer of outside expertise, 
rejected. 

Experiential. Informed and 
practical emerging from 
accumulated institutional 
knowledge and individual 
experiences. Recommendations 
stem from consensus. 

Limited opportunities to higher 
levels combined with 
irrelevant/poor quality education 
leading to the major problem of 
dropouts. Recommends reform to 
increase opportunities and 
improve quality and relevance of 
learning. 

Analytically sound in most areas 
and contextually relevant. 

Analytical document setting out 
recommendations for reform. 

Used by government as blue 
print for reform and government 
action. Donor agencies use the 
study to identify areas for input. 
Many of the recommendations 
are currently being implemented 
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Ed ucation For All Plan. 

1994. 

External. Post Jomtien. Mainly 
pressure from UNICEF and EF A 
Follow up Mechanisms. The local 
view seems to suggest that it was 
not needed since the sector study 
was in itself a plan. 

Rational planning, drafted by 
experts. Key architects were the 
external consultant and the 
Superintendent (planning). 
Others were only consulted about 
the final draft contents. 

Two sections. The first, mostly 
external drawn from global 
views. Others of individual 
experts, based on rational 
approach. The second based on 
education sector study. 

Low GER levels due to resource 
constraints. Calls for cost 
sharing and cost shifting 
proposals to create access for 
more children to attend school. 
Improve quality by increasing 
expenditures on 
materials/textbooks and teacher 
salaries. 

Poor analysis of situation and 
recommendations contextually 
irrelevant. 

Rational Plan. Discussing status 
and strategies 

Nil. On shelf. 



Chapter 6. 

NATIONAL INFLUENCES ON UPE POLICY. 

We declare our first goal to be for every person to be 

dynamically involved in the process of freeing himself or herself 

from every form of domination or oppression so that each man 

or woman will have the opportunity to develop as a whole 

person in relationship with others. 

(The first goal of the National Goals and Directive Principles, PNG National 

Constitution.) 

Introduction. 

National influences on UPE policy and practice are identified through two 

key sources. First the political and ideological influences that have shaped 

government policy on UPE are discussed. Secondly, the perceptions of key 

policy makers at the national level and provincial administrators directly 

responsible for implementation, obtained through in-depth qualitative 

interviews, are considered. In doing so, two critical themes are pursued. To 

what extent, if any, were national perspectives influenced by international 

perspectives? Secondly, what are the sources of knowledge that shape the 

concepts held by policy makers and policy implementors. 

Political and Ideological Influences. 

Political Influences. 

While a parliamentary political system exists in PNG, no particular 

political party articulates a strong ideological position. Most politicians are 

elected and the ruling government decided largely on personalities. All 

political parties however call for increasing access to quality education for 

all citizens. All Members of Parliament are allocated an electoral 

development allowance, and as indicated by news reports, most schools 

benefit from this programme through small cash grants and the upgrading 

of school facilities. However, the impact of two political parties on the 
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implementation of the recommendations stemming from the education 

sector study needs to be highlighted to indicate the extent of political 

support for education and UPE in particular following Jomtien. 

The Peoples Democratic Party in the 1992 elections campaigned on a 

platform for free and universal education to year 12 (Wingti,1992). These 

were perhaps influenced by the outcomes of the education sector study of 

1991 as this was the same political party that had been said to allocate 

more budgetary resources to the economic sector at the expense of UPE 

(Weeks,1991). The leader of the party went on to assume the position of 

Prime Minister in a coalition government in mid 1992. The policy of 

expansion of places at all levels and of an enhanced fee subsidy scheme has 

been the hallmark of that government with adequate budgetary allocations 

despite severe financial difficulties faced since then. 

One of the other political parties, a minor partner In the coalition 

government, had campaigned on a platform for an improved village 

services programme. The head of the party was appointed as Minister for 

Village Services and Provincial Affairs. The programme of elementary 

education proposed in the education sector study was embraced by the new 

government and set out in a programme of activities by that Ministry for 

village based improvement activities (Nilkare,1992). These two cases 

exemplify the recent strong political commitment and influence on 

education and UPE. 

Ideological Influences. 

While there is a lack of political party ideology in shaping government 

priorities, the extent to which the National Goals and Directive Principles 

of the national constitution in influencing policy priorities of the 

government and its institutions is of importance and needs to be stressed. 

They have been used in prioritising government programmes for funding 

under the National Public Expenditure Plan from 1978 to 1985 (National 

Planning Office,1985). Although the wide differences between the rhetoric 

of the goals and the actual practice have been a contentious issue (King et 

al,1985), they still feature prominently in all government documents and 

provide direction in political and administrative thinking on government 

policy. 
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The National Goals and Directive Principles. 

The Preamble to the PNG national constitution outlines the following 

National Goals and Directive Principles upon which other laws and 
government policies are based upon: 

1. Integral Human Development. 

We declare our first goal to be for every person to be dynamically involved in th 
process of freeing himself or her~elf from every form of domination or oppressio~ 
so that each man or woman will have the opportunity to develop as a whole 
person in relationship with others. 

2. Equality and Participation. 

We declare our second goal to be for all citizens to have an equal opportunity to 
participate in and benefit from the development of our country. 

3. National and Self-Reliance. 

We declare our third goal to be for Papua New Guinea to be politically and 
economically independent, and our economy basically self-reliant. 

4. Natural resources and environment. 

We declare our fourth goal to be for Papua New Guinea's natural resources and 
environment to be conserved and used for the collective benefit of us all, and be 
replenished for the benefit of future generations. 

5. Papua New Guinean Ways. 

We declare our fifth goal to be to achieve development primarily through the use 
of Papua New Guinean forms of social, political and economic organisations. 

The first and second goals have been particularly influential in shaping 

government policy priorities for education. The aims of education have 

always focused on developing a person, and that access to primary 

education is seen as essential in equalising opportunities. The Philosophy 

of Education Report seeking its source of inspiration from the national 

constitutions begins by elaborating on the concept of integral human 

development in the following manner; 

integral, in the sense that all aspects of the person are important; 

human in the sense that social relationships are basic; and 

development, in the sense that every individual has the potential 

to grow in knowledge, wisdom, understanding, skill and goodness. 
(Ministerial Committee Report, 1986:6) 
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The report reflects a wider concern of the fragmentation of human 

development efforts in giving undue attention to the economic and material 

needs whilst giving less attention to spiritual and social needs and that if 

unchecked, this would lead to the disintegration of society O\1inisterial 

Committee Report,1987:8). The report lays out a framework for curriculum 

and classroom teaching strategies that would elicit and promote the 
development of such individuals. 

The aim of the education system to focus on the development of an all 

rounded individual with potential for a lifelong growth process, features 

dominantly in all subsequent education policy documents, particularly in 

the higher education plan of 1989 O\1inistry of Education,1989:5-6), the 

Education Sector Study of 1991 (Department of Education,1991:14-17) and 

the EFA Education Plan of 1994 (N ational Department of 

Education,1994:4-5). The commitment to the attainment of UPE is in 

recognisance that it is the first step of this process and in pursuit of the 
goal of equitable participation. 

Perceptions of Administrators. 

The data were collated from in-depth interviews with officers at the 

national and provincial level associated with policy decision making for 

UPE. The purpose of the interviews was to establish several key points. 

First, what was their understanding of the concept of UPE. Secondly, what 

was the source of their knowledge on the concept of UPE and on the 

constraints and strategies to attain UPE. Thirdly, it was to establish their 

commitment to the goal of UPE in their administrative practices. This 

information was elicited from the transcribed interview data. 

Due to time constraints as noted in chapter 1, a short questionnaire was 

also prepared and circulated to all provincial education administrators 

attending the annual Senior Education Officers Conference at Kavieng 

(See appendix 3 for copy of questionnaire). They were first, asked to make a 

list of factors they thought were constraints to UPE and secondly, to state 

what steps they would take to universalise primary education in their 

provinces. The findings are summarised in table 9. 
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Table 9. The Perceptions of Provincial Education Administrators on 

Constraints and Strategies for UPE. 

Constraints to UPE; No. % Of Total 
Lack of Funds 10 77% 

Lack of teaching personnel 5 38% 

Remoteness/Sparse Populations 4 31% 

Poor Planning & Management Capacity 3 23% 

Lack of Political Support 3 23% 

Lack of Community Support and Interest 3 23% 

Political Interferences 2 15% 

Too many government policies. 2 15% 

Lack of facilities (classrooms & teachers houses) 2 15% 

Poor Infrastructure (Roads) 1 8% 

Wrong Priorities 1 8% 

~9 .. ~Q.~p.~1~9~'y".~.g..~~~E~~.................... .... 1 8% ................................................................................................... 

Policy Options for UPE No. % Of Total 

Secure adequate funding 7 54% 

Build new schools in remote areas 7 54% 

Implement current reforms 4 31% 

Awareness campaigns on importance of education 4 31% 

Analyse needs and develop plan 3 23% 

Improve Infrastructure 2 15% 

Train more teachers 2 15% 

Encourage community support to build facilities 2 15% 

Establish central learning centres 1 8% 

Introduce compulsory education 1 8% 

Encourage teachers to serve in remote locations 1 8% 

Fee free primary education 1 8% 

On the Concept of UPE 

All except one of the senior officers of the national department interviewed 

cited all of the dimensions relating to UPE in terms of access, retention and 

of quality learning. In response to the introductory probing question of 

what they thought were reasons why PNG had not attained UPE, most 
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responded by mentioning each of these three component measures of "CPE 
and then moving on to discuss problems and prospects £. . al '" or ImproVIng ong 
those dimenSIons. For Instance the most senI'or offic . t . d d ) er In erVIewe starte 
off by saying; 

... You see, the main objective of the Department is to . mcrease access, 

improve retention and improve quality. Those are the main goals of 

the department.... (Interviewee No.1) 

He went on to point out that under the current education reforms, these 

extended to increasing access and improving quality at the secondary and 
tertiary levels as well. 

It was evident that having been intimately involved in the education 

reform process, most of the officers at the national level were well aware of 

the expanded concept of UPE. They seemed to be aware that access to 

primary schools was no longer a problem but that the real problems were to 

do with improving retention rates and with improving the quality of 

learning. They did identify some of the causes of poor learning such as in 

improving teacher quality, improving textbooks and materials supply and 

in improving learning facilities. Most were of the opinion that student 

retention would be improved if the quality of learning was improved and if 

the curriculum was made more relevant. It was also evident that they were 

not aware of what was happening in provinces and in schools and that 

many of the problems persisted because of poor administration at the 

provincial levels. 

At the provincial level though, respondents from the survey seemed to 

associate UPE only in terms of increasing access to schools. Only one 

respondent listed "no compulsory education" as a possible factor for non 

attainment of UPE. None of the respondents identified factors associated 

with retention and improvements in quality of learning. Of the four 

interviewed, one said that student dropout was a problem. Another, hinted 

that he did not want his schools to be like "conveyor belts" pushing 

students through the school cycle without them learning much from that 

experience. The awareness campaigns that 31 % of the survey respondents 

mentioned as a policy option may be directed at informing parents of the 

importance of education to increase participation and on reducing dropouts. 

Most provincial administrators however seem to associate UPE with 
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having access to a school, and have not embraced the new st\ple UPE 

evident at the national level. This limitation may be due to them ~ot being 

involved closely in the analytical process of the education sector study and 

also probably due to the high staff turnover at the provincial level. It can 

be concluded that provincial authorities who have real responsibilities in 

operational decision making, may have concentrated on factors associated 

with improving access to schools while student retention and quality 
improvements are not seen as major constraints to attaining UPE. 

The problematic nature of concepts of UPE impacting on policy and 

practice was highlighted by the former Superintendent (Planning) in his 

interview, pointing out that the concept itself caused problems as differing 

concepts of UPE led to selection and support for some policy strategies and 

not others. Politicians for instance want to be associated with visible and 

tangible aspects such as classroom buildings, desks etc. Strategic choices 

that are not visible but crucial for student retention and quality 

improvement may not get the political and financial support if technical 

staff at national and provincial levels have limited understanding and are 

unable to articulate to the politicians the need for other types of 
interventions to attain UPE. 

On Commitment to the Goal of UPE. 

It was difficult to gauge accurately the level of personal commitment to the 

goal from the official .line. For most administrators, the individual 

perception was that it was important to educate a person and the goal 

should be pursued. It was a government policy and they were therefore 

bound to implement the policy. However the political commitment both at 

the national and provincial levels was questioned, particularly on the level 

of funding. 

The manner in which provincial administrators do not take proactive 

measures but wait for communities to request for a school in order to build 

a school as indicated by some interviewees may suggest a lack of clear 

commitment to the goal of UPE. If provinces were serious about UPE, ~~ey 
. d t to identify communltles would eIther use census data or con uc surveys 

that may need a school. The UNESCO officer in the opening statement 

thought that lack of commitment was a constraint. 
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I often think that the commitment to th l see e actua progress touards the 

universalising of primary education doesn't seem to be there..... the actual 

progression is hampered by lack f b o support, may e lack of personnel. 
(Interviewee No.8). 

On the other hand, this may be due to a lack of training in analysing 

trends, in identifying constraints and in taking remedial measures. The 

general feeling exhibited seem to suggest that while most said that UPE 

was a goal, few seemed to be clear about what it was and how to get there. 

One could also sense that it was just one small aspect of many tasks that 
officials were engaged in. 

On Perceived Constraints and Factors. 

The interviews and the small survey generated an array of information on 

what administrators thought were causal factors contributing to the non 

attainment of UPE. Most of the perceptions stem from and relate to their 

tasks, rather than those drawn from empirical research evidence generated 

either from within the country or elsewhere. The most commonly cited 

factors and ideas emerging from the data are teased out and presented. 

Poor Planning and Management Capacity at Provincial Levels. 

Lack of Training; 

Policy makers at the national level attributed the non-attainment of UPE 

to the lack of capacity of provincial levels to analyse needs and then to take 

measures to improve educational provision. Three of the provincial 

respondents from the survey also agreed that poor planning and 

management capacity attributed to a lack of training as a key factor. This 

view was shared by the local UNICEF education officer who summarised 

the situation in the following words. 

There are problems at the provincial level where there is inadequate 

analysis of situations leading to UPE and being able to take 

appropriate measures to move forward. Many Assistant Secretaries 

and their support staff are under trained for the more complex 

functions that they need to engage in. Many are school teachers and 

120 



headmasters who have simply been taken out of the school and given 

responsibilities without adequate training. (Interviewee No.9) 

Data obtained from the survey on the qualification levels of provincial 

administrators suggest improvements in the background educational levels 

(Appendix 4). In the past, most would have had only a teaching certificate 

but it is evident that now more senior administrators have a first degree. 

The education and training of other support personnel in provincial 

administration would also impact on the quality and effectiveness of 
programmes at that level. 

Lack of Accountability in a Decentralised Administrative System; 

This is compounded by the decentralised administrative framework where 

some provincial authorities, according to the most senior policy making 

official interviewed, simply refused to accept technical advice on policy 

strategies and on appointment of provincial education administrators. The 

officer interviewed, a veteran provincial administrator prior to 

independence and now responsible for school and provincial policymaking 

at the national level, pointed to a situation, where provincial authorities 

were appointing people with no training to head education in provinces. 

You will recall that some years ago, in the 1970's, all our Assistant 

Secretaries in the provinces were trained... to be provincial 

administrators. And I am one of those who was involved with the 

training, and was o';'e of the trainees also . .... So, we at least had 

qualified people in the province. Now with the inception of provincial 

government system, ... these people were n.ot reporting to us anymore. 

And we have discontinued the training programme. 

We have tried to help .... but then provincial departments resented it. 

They say, ah, I'm a departmental head, so provincial departments 

were appointing their own man, and sometimes there is nepotism ....... 

... Some of these people appointed to these assistant secretary positions 

are primary school teachers with no previous experience in 

administration and management of school systems. They are 

classroom teachers pulled up all the way to make decisions for running 
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the education system in a province. And that is the biggest problem. 

(Interviewee No.1) 

The problems of the Superintendent (Planning) in institutionalising a 

planning process in provinces using the "Community School Planner" 

exemplifies the futility of providing technical advice to provinces in a 

system with no mechanism for accountability. His branch had initially 

conducted national workshops where the assistant secretaries were 

introduced to the concept and then their education planners were taken 

through a rigorous training programme. He said, "not one province followed 

up with working through the planner". His officers then went on provincial 

trips to help planners and to go over the format with them again. "Its failed 

miserably", he added. "Provinces just don 't do anything once we leave". 

High Turnover of Personnel 

A persistently high turnover in provincial personnel adds to the problem. 

The benefits of on the job training and the capacity to learn from 

accumulated experiences are lost. The most senior officer interviewed 

exemplifies this point in the following; 

You know, every time I ring a province, they say there is a new person 

now. And I ask, "Who is this?" And then they give me the name and I 

say , "sorry, I have not met you before." And they say, "oh, I've just 

taken over this job". And I ask, "where were you before". "Oh. I was 

teaching in that school.". (Interviewee No.1) 

The former manager of the CEP also highlights this as one of the two main 

problems for the non-attainment of the objectives of the program. 

The other problem is the high turnover at the provincial level of people 

. . l . th 'ects So every time you have respons£ble for £mp ementmg ese pro) ...... 

to liaise with a new person or you have to try and provide technical 

assistance to a new person in order for him or her to understand what 

you are trying to get at. So continuity was never there all the time. And 

it had alot of impact on implementation of projects which eventually 

led to the non attainment of the objectives of the particular fund. 

(Interviewee No.7) 
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The data collected from the provincial assistant secretary's survey indicates 

that turnover is indeed quite high. Of the 13 respondents that returned the 

questionnaires, three of them had been in the post for less then three 

months, while two had been on the job for just a year or so ( See Appendix 

3). More then half (7 out of 13) had been in their posts for less then two 

years. 

Centralisation and Decentralisation; 

Many of the officials at the national level thought that centralising 

authority by making provincial education officials accountable to the 

national department of education would be the most appropriate way to 

deal with the problem. On the other hand, three respondents (the former 

Superintendent (Planning) and the UNESCO and UNICEF 

representatives) felt that current policies were too centralised and that 

more decentralised approaches to involve communities and schools in UPE 

strategies were required. The former Superintendent (planning) explains 

this view; 

We will never be able to reach targets or reach UPE, if we continue to 

use the same strategies, ..... 

Because in every uniform system, the system, or the government is in a 

way, limiting the creativeness and ability of people and society to do 

things their own way. We cannot continue to assume that the 

community is going' to be illiterate, that they will always lack 

initiative. We must assume that they are intelligent people, that if 

given the latitude to initiate strategies within the constraints of .their 

resources and their ability, they will achieve. Achieve set targets. 

Also, and at the same time, if you give them the latitude to do that, 

they will think of different ways to reach targets, government targets. 

But, if they are going to be kept on a strain, if the national government 

is going to take a lead and instructive role, and to centralise decisions 

and including ah, curriculum designs, you know, the concept of UPE 

will continue to evade us. (Interviewee No.5) 

f M 'nce where provincial 
He pointed out as an example the case 0 anus proVl , 
. ... . '. 1 pported by radio, \\·hat 
InItIatIves In promoting correspondence essons su 
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they call "the school of the aIr programme", has enabled the province to 
attain near universal coverage of education to second 1 1 H d . . ary eve. e argue 
that if prOVInces and communities were given responsibility, they would 

take steps to improve their own situation, rather then waiting for the 
government. 

Lack of Funding. 

Perspectives on lack of funding as a problem differed between the two 

levels. At the national level, while officials were not quick to admit it thev , . 
did not see it as a major problem. The majority of provincial officials said 

that it was a major problem. It became apparent that national level 

officials were aware that funding had been made available. Provincial 

officials held the perception that there was a lack of funding because they 

were not well informed of the funding available through the CEP 
programme. 

The most senior official interviewed at first made a sweeping statement 

about lack of funds and moved on to point out the weak capacities of 

provinces to formulate budgets, and to effectively negotiate their needs in 

the budgeting process. However, when I later asked to confirm what the 

CEP manager had told me about funds allocated to provinces that had not 

been utilised (he chairs the committee that screens projects submitted by 

provinces and the branch responsible for administering the PPEF 

programme is under his division), he agreed: 

Yeah, We have a lot of money under the community education 

. programme for teachers and quality improvement. You find that 

provinces, some provinces, not all of them, not making good use of that 

money. Other people have no idea of the programme .... (Interviewee 

No.1) 

He went on to admit that there were problems with the management of the 

programme which had since been rectified. The circulars to provinces 

describing the programme were not clear and the procedural requirements 

drawn up by the programme manager needlessly complex. The Provincial 

Assistant Secretaries of Education confirmed that by indicating that many 

of them were not aware of their ceilings for teacher posts (i.e. official 

notification on how many new teacher posts they can use to employ new 
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teachers in the beginning of the school ) f . 
. year, or 0 the retentlon and 

achIevement component of the CEP allocation Th h 
. . . ey were t erefore unable 

to utilise the funds. The majority (77%) of the d . 
. respon ents SaId that lack of 

funding was an obstacle to attaining UPE (Tabl 9) Thi . . e . s stance was 
reIterated WIth more then half (54%) going on to st t th t h . . a eat ey would take 
efforts to secure additional funding to pursue UPE' th' . In elI prOVInce. 

On the other hand, some who did secure funds had oth bl 0 f er pro ems. ne 0 

the three interviewed points out that there was mo th d re an a equate 
funding for teacher salaries in his province but points to the situation of a 
critical shortage of teachers being faced; 

This year we have sought about 58 teachers. There are classes without 

teachers. We have the money to pay the teachers . ... I was given three 

million kina by the national government and the province topped it up 

with another million and it went to four million, 4.9 million. That is 

Oro province's budget for teachers. But we don't have the teachers, the 

bodies at the schools . (Interviewee No. 10) 

He reiterates later; 

My shortage of 58 teachers is not only for this year, its been an ongoing 

problem for the last three to four years. We've never been able to fully 

staff our schools. Even today, people are asking for new classes to 

expand existing schools. But we cannot give them a teacher because 

there is no teacher. We have created a position, but there is no teacher, 

so it is really quite difficult. Some of the children will be turning eight 

next year, some to age nine and ten. (Interviewee No. 10) 

There is obviously a problem with supply of teachers. 77% of the provincial 

respondents in the survey said that they had no pool of teachers for 

employment. 23 % said that they did, but added that these were problem 

teachers who did not want to go to the rural and remote areas. (see 

appendix 3). The seriousness of the teacher supply problem is reflected in 

the responses where two respondents say that one of the steps they would 

take is to train teachers, a national function for which provinces have no 

responsibility. One of those interviewed pointed out that the teachers 

colleges were turning out fewer teachers than in previous years due to the 
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introduction of the three year training program H 
me. e suggested that the 

programme should revert back to the two year progr tall· h 
amme 0 eVlate t e 

supply problem. The teacher supply problem also refle t th . f . c s e capaCIty 0 
the natIonal department of education to analyse and d 1 h eve op co eren t 
programmes. A three year teacher training programme introduced in 1992 

reduced teacher output, when it was obvious that there would be greater 

number of teachers required under the education reforms being 

implemented at the same time (Webster,1995b). It is understood that the 

three year programme has been temporarily halted to allow the teacher 
shortage problem to abate. 

While funding was not a problem at the national level, officials were not 

keen to admit this factor or to accept responsibility for poor management of 

the fund. This is understandable. Such admissions if made public would 

create barriers to securing additional funds for other areas during budget 

negotiations with the Finance Ministry. Holding the popular view that 

funding is a problem, in congruence with international thinking, is a rather 

safer option then admitting surplus funds and inept administration. At the 

provincial level though, problems with programme management led to 

them not being aware of the availability of funds and hence to the 
perceptions of the lack of funds. 

High Staff turnover at the provincial level and frequent changes to the 

management procedures of the CEP have added to the problems. 

Responsibility for CEP. administration had been moved between four 

different sections of the national department of education between 1982 

and 1990. It was obvious that the accumulation of knowledge and 

experience gained was 'lost. The former manager seemed to be more aware 

of the issues in the management of the program and of problems with UPE, 

while the current manager seemed to have little understanding except to 

blame provincial ineptitude for non utilisation of funds. The CEP was 

abolished in 1996 and responsibility for budget planning transferred 

directly to provinces under the newly introduced provincial reforms. The 

constant changes in the management of this programme resulting in the 

loss of accumulated experiential knowledge as seen in the past may recur. 
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Inadequate Information. 

Most of those interviewed pointed out the scarcity of information at hand to 

analyse UPE status and prospects for moving forward. The lack of an 
accurate data base was a factor expressed by most of the . t . In en'lewees. 
Many questioned the accuracy of the national census data and the school 

enrolment data in identifying out of school groups. The Superintendent of 

the Planning Unit had this to say regarding the accuracy of the national 
census data; 

.. it seems to me rather silly that there was a census carried out in 

1990 by supposedly professional people and now we're asking the 

community school headmasters beyond their normal jobs to virtually 

carry out another census. And the health department are doing the 

same thing. So, having a census done, now every department is trying 

to do their own thing. It seems fairly stupid. (Interviewee No.4) 

Nevertheless, he adds; 

The census data is the only official information we've got, and we've 

got to use it. We can't say the census is wrong. 

Furthermore, he points out that there is a lack of information at the 

national level about what the situation in the schools are like . 

... the information we Ire getting at the moment is just so bad. It's just a 

question of improving upon what we've got. Now we can't plan without 

correct information. All the information we can get at the moment is 

basically just the enrolments. And that raw data isn't reliable. We've 

got no information about schools, about school buildings, school 

facilities, about teachers. (Interviewee No.4) 

Even the provincial officers interviewed said that they had no data or 

information about children who were out of school and where schools were 

required. They responded to requests from communities, or church 

organisations, to establish schools and in deciding whether to open a new 

school or to expand an existing one. 
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The lack of a database is due mainly to the lack of capacity at both national 

and provincial levels to use existing mechanisms for data collection and 
processIng. 

Saturation of Policies and no Sense of Priorities. 

A number of those interviewed at the national level claimed that there 

were too many government policies. One of the officials at the national 

level whose division is responsible for negotiating funding with the Finance 

Department claimed that there was an overcrowding of government 

policies. He said, "You can't do all of them, its more or less a dilemma for 

implementing agencies"(Interviewee No.2). He describes the project bidding 

process where the policies approved by the National Executive Council 

(Cabinet) are listed and attempts then made by the Ministry to secure 

funding for them. They tend to approve any pet policy proposal pushed 

through by a politician or a bureaucrat. Once it is approved, that 

endorsement is used as a justification for funding. Mter going through such 

a procedure, there is realisation that there is inadequate funding to 

implement those policies. 

This was also indicated as a factor by two of the respondents from the 

provincial survey. They perhaps saw a saturation of policies leading to 

confusion on priorities. The local UNICEF representative was receptive of 

this when he claimed; 

Many Assistant Secretaries (provincial) undertake duties that are not 

related to education. Meetings and other provincial responsibilities 

and instructions force them to undertake functions not related to 

education. (Interviewee No.9) 

Another interesting point he made was a focus on projects to the exclusion 

of making things work and cited the senior officers conference as an 

example. 

I have attended the last four Senior Officers Conference, and at all 

. . k b b' . cts but the" Nuts those meetmgs, there LS much tal a out Lg proJe --
. . l t t schools are not being and Bolts /I issues such as gettLng matena s ou 0 

. ld h UNICEF is involved in, cons~dered. Other parts of the wor were 
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there is more concern with nuts and bolts iss d h 
ues an t ese have been 

more effective. 

For instance, you have seen the presentations at th . I'fi 
e senLor 0/) cers 

conference about proposals for setting un +ancy l l' h . 
'¥ /' so ar Lg tmg systems 

in some primary schools. But the basics, such as getting school 

materials and textbooks are not being done. (Interviewee No.9) 

This was also a puzzling aspect the researcher had noted during the week. 

Much of the discussions centred around new activities while there was very 

little discussion on improving existing programs and activities. For 

instance, during a presentation by the head of the curriculum division on 

changes being made to the curriculum as part of the reform process, one of 

the provincial assistant secretaries for education had raised an issue of 

concern on the fact that textbooks produced by the division were not 

reaching his schools. This point was not picked up and he was simply 

ignored. The researcher was aware of the severity of the problem in other 

parts of the country because of recent letters to the local newspapers. It 

was therefore puzzling that this issue was not picked up, nor was the other 

major problem of teacher supply an agenda for discussion. Perhaps both 

national and provincial authorities were responsible for these problems 

and these were being swept under the carpet while grandiose projects were 

being discussed. 

The focus on grandiose empire building projects focuses attention on new 

activities and new resources while at the same time endarkening the need 

for critical analysis and the strengthening of recurrent activities. Even if 

they did say that UPE involved increasing enrolments, improving retention 

and improving quality, the researcher could sense that many were not clear 

about the more specific measures and particularly how the activities of the 

divisions and sections they were responsible for related to the attainment 

of these goals. For instance, the lack of materials and supplies in schools 

was a factor stated and restated by officials at the national level. However, 

no one could tell the researcher exactly why materials dispatched from the 

curriculum division did not reach the schools and how that could be 

rectified. Improving teacher training was another often cited strategy for 

quality improvement, but this ignores the existing stock of teachers. There 

is no database available about the academic and professional knowledge of 

the stock of teachers in service, many of whom had only a primary 
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education with a one year teacher training Fo' 1 1 
'" . . Cuslng so e y on teacher 

tralnIng IS certalnly not going to make an imp a tall' 
quality in schools. 

c on over teaching 

Sources of Knowledge. 

Many of the causal factors given stem from the respondents experiences 

and assumptions. At the provincial level, the officials associate UPE only 

with increasing access and enrolments. Their main strategies stated are to 

do with securing adequate funding, building new schools in remote areas 

and carrying out awareness campaigns in a drive to get more children to 

enrol and stay in school. Even then, there seems to be a lack of awareness 

about where the schools would need to be located. One of those interviewed 

pointed out that they would wait for requests from communities in order to 

establish a school. It is a reactive rather then a proactive approach. If a 

community does not request a school then they do not get a school. 

Improving retention and improving quality are activities not associated 

with the goal of UPE at the provincial level. While reports from schools do 

indicate the extent of dropping out, very little is done about this problem. 

Teachers and headmasters are not held accountable for the recurrent 

absence of students and their eventual dropping out from school. And while 

the grade six national exam reports point out weak schools, there is no 

follow up action to establish why they may be persistently under

performing and to take corrective measures. Problems and remedies are 

discussed at a more broader level, but the specifics activities that may have 

a direct impact on UPE are not taken up. 

All the causal factors identified have to do with management at the system 

level. None of the factors seen as constraints are problems at school level. 

This is not to suggest that there are no problems at the school level. On the 

contrary, a multitude of problems exist at school level ranging from teacher 

related issues to school facilities, evident from frequent letters to 

newspapers. There is evidently a lack of research at the school level to 

provide information to policy makers on what is happening at that level. 
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However only two of the officials interviewed l'ndic t d th d £ 
a e e nee or more 

research. It was also evident that many of the officials at the national and 

provincial level were not aware of past research and analysis of the 

situation. Noone cited any of the research carried out in th t Th' ~ e pas. b 

could be attributed partly to the high staff turnover and partly to the poor 
quality of education and training of officials. 

The researcher however did not push further in this area by asking them 

whether there was adequate research in the area of UPE. The whole 

strategy was to explore what the respondents understood about the 

constraints of UPE and whether they were aware of the causal factors and 

the possible strategies to move forward. The need for further research if 

any would have had to emerge from the respondents. If they had been 

asked directly, they would probably have replied in the affirmative saying 

that "Yes, research was needed". That would have however, not proved the 

point. It could therefore be concluded that either the respondents felt that 

there was no need for further research or they were not aware of the 

possibilities for research in expanding their understanding of the extent of 

the problem and of the associated causal factors. 

Conclusion 

The national sources of UPE policy influence suggest that the ideological 

position stated in the national goals and directive principles has influenced 

and shaped education policy, particularly for UPE. This has featured 

dominantly in various key education policy documents and has influenced 

the nature and focus of government programmes. It also featured 

prominently in the education sector study and in the EFA plan documents 

analysed in the previous chapter. 

h . h h . t politI'Cal and administrative T e eVIdence suggests t at t ere IS s rong 

support for the education of all citizens. However, different conceptions of 

UPE obviously lead to a focus on certain activities to the exclusion of 

f "al dm" trators rna\" be others. The administrative tasks 0 proVIncl a InlS . 
. " h h" the problem. Politician5 linked to IncreaSIng access w en t IS IS seen as 

.' . t h as the establishment of may also support visible vote WinnIng proJec s suc . 
. Th' can exclude effectl\'e schools and the construction of classrooms. IS 
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projects directed at improving retention and enhancing quality, if these two 

dimensions of UPE are not seen and articulated as problems at this le\'el. 

While poor retention and low quality learning problems are rampant, these 

are not seen as major problems relating to UPE and requiring attention, 

Many of the causal factors highlighted in the interviews relate to 

management issues shaped by their own work experiences, The lack of 
adequate research particularly at school level leaves a big gap in 

identifying the needs of schools, where it really matters. Many of the 

innovations and intervention measures focus on new projects with little 

attention to the analysis and improvement of existing activities. While 

there has been some local research relating to UPE issues and evidently a 

large amount of literature at the international level offering policy 

prescriptions for UPE, these did not emerge in the discussions. Perhaps the 

high turnover in personnel at both the national and provincial levels of 

administration affects the capacity to build on and expand knowledge 

about causal factors and on appropriate measures to take. Much of the 
accumulated institutional knowledge is lost. 

The next and concluding chapter examines these issues and the research 

findings relating to the original research questions. This focuses on 

implications for UPE in PNG and secondly discuses the extent of 

international influences on PNG UPE policy. It then moves to examine 

issues relating to international literature relating to UPE and on education 

policy research. 
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Chapter 7. 

IMPLICATIONS OF THE FINDINGS 

Introduction. 

In this final chapter, the main findings are discussed relating back to the 

original aims of the research and pulling together material from the 

various aspects of the study. First, the findings and implications of these 

relating to UPE in PNG are discussed. Secondly, the extent to which 

international ideas influenced PNG UPE policies is considered within the 

three contexts of influence; in the areas of policy influence, in policy texts 

and in policy practice. Next the implications of the findings of the PNG 

case study for the international literature on UPE policy are explored. 

Finally, the experiences of the sector study approach and the significance of 

these experiences relating to the international education policy research 
process are explored. 

Findings Related To UPE in PNG. 

On the Goal and Commitment to UPE. 

It is evident that UPE has been a long held goal in PNG. However, the 

prevailing dominant ideas on development before the 1980's and the post 

independence manpower needs, called for scarce resources to be used for 

expanding other levels' of education as well. Nevertheless, given the late 

start in 1975, significant progress has been made, due mainly to the dual 

ideological goals of equitable and human development of the population. 

The goals for UPE in the PNG policy texts analysed embody this 

philosophical direction set by the PNG national goals and directive 

principles. It is committed to "integral human development" ideals, rather 

then the utilitarian goals evident in the contemporary international 

literature. Policy documents written by some donor agencies on Pi\G reflect 

their own perspectives, such as economic growth by the \Vorld Bank (1988) 

and the Australian International Development Assistance Bureau 
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(AIDAB,1993) and of improving the health stat f th . 
us 0 e population b\' 

UNICEF (1993). These had not influenced the styl d . . 
. '. e an presentation of the 

PNG posItIon on educatIon, with the goal of integral h d I 
. . . uman eve opment 

featunng domInantly In the brief to the Consultati'v G f \ ~d D e roup O ... --u onors 
(Tetaga, 1992). The marketing of education projects geared towards donor 

priorities as seen in some developing countries is not evident 
(Sarnoff, 1996b:70). 

At the more practical level, some policy makers and administrators, while 

saying that UPE was still a priority, had misgivings about the priority of 

politicians and administrators in relation to actual financial commitments 

to the goal of UPE. This perspective was seen to be attributed more to 

misinformation at the national level, and the perceived lack of funding at 

the provincial level. The evidence suggests that political parties are all 

committed to UPE and sufficient funding had been made available for that 

purpose. Plenty of good quality research could have unravelled the 

management anomalies that existed, leading to more informed and 
effective use of funds allocated for UPE. 

On the Enhanced Concept Of UPE 

The evidence from the literature seems to suggest that PNG has developed 

a more advanced and encompassing concept ofUPE. While King (1991:220) 

attests to the emergence of a new style UPE from the Jomtien Conference, 

the measures and their boundaries have not emerged in the international 

literature in the manner in which PNG has defined UPE and monitors 

progress. 

This new concept of UPE that includes taking into account the GER 

measure, retention rates and exam results, had emerged due to a funding 

programme within a decentralised context that required constant 

monitoring. By analysing data collected, problems were recognised and 

additional indicators for monitoring were developed. This process led to 

reconceptualising UPE in a more focused manner. 
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On Current Status and Prospects for UPE. 

On Increasing Access. 

Efforts to increase access capacity by providing funds for additional 

teachers .have n.ow. reached a level where funds allocated are not being 

used. ThIs may Indicate that access to a school is no longer a problem for 

most Papua New Guinea communities. Further information and more 

detailed analysis needs to be carried out to establish the extent of coverage. 
Some remote and sparsely populated communities may still lack a scho~ol. 
Current efforts under the reform to introduce multigrade teaching in those 

areas would cater sufficiently for them. It may therefore be more 

productive now, if efforts were targeted at improving retention rates, in 

order to attain a 100 % GER. As demonstrated in chapter 4, where raw 

educational statistical data were processed and presented in a different 

way to highlight its effects, the drop out problem is the main constraint to 
attaining a 100% GER. 

The misconception created by the use of the GER as a measure of access is 

clearly evident. When the current status is indicated as a 70% GER, it is 

generally assumed that the 30% of the school age population not in school 

do not as yet have access to a school (Department of Education, 1991:6), 

Research carried out during a period when funding for the CEP was 

affected in 1986 and 1987 (Ross, 1988; Sail and Seta,1988), showing large 

numbers of children wanting to enrol at a school, perpetuated this illusion, 

This resulted in the continued funding via the CEP for teacher posts to 

increase access capacity. Even when provinces were not using these funded 

posts, it was generally assumed that this reflected the poor capacity of 

provinces to implement projects, If further research studies had been 

conducted after the period when funding for the CEP had been restored, 

more accurate and up to date information could have better illuminated 

policy makers of the situation. 

On Retention. 

The effects of retention on gross enrolment ratios as pointed out have been 
, c . m to improve underestimated. Current efforts under the education relorm ru. 

t 'h ' 't' d 'mproving the quality and re entlon t rough expanding opportunl les an 1 . 

relevance of education. 
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Many countries have compulsory education policies but h li h d ' sue a po Cy a 
not been considered because of the fear that the go uld -vernment wo not be 
able to provide enough places (Department of Education, 1982: 10; 
Department of Education,1994:XIX). As pointed out ab th' ove, IS \\'a~ 

generated by the misconception that 30% of the school aged population did 

not have access as yet to a school, and the government would not have the 
required resources to provide for tens of thousands of children at school. 

Perhaps a selective compulsory education policy is required at this time to 

ensure that those who do enter first grade complete the final grade. This 

measure would not incur additional costs in teacher salaries or in facilities, 

If adopted, the gross enrolment ratio would reach close to 100%. As 

indicated in chapter 4, there are no studies on the extent of truancy and 

effects on learning. But based on personal experience, this is indeed a big 

problem with repercussions for the quality of learning at school. A 

compulsory education policy would help eliminate dropouts, reduce truancy 
rates and improve quality of learning. 

A compulsory education policy is also justified on equity grounds. Many of 

the children who drop out come from areas with population of low 

educational levels, where parental support may be weak as the value of 

education is not well perceived. If the high dropout rates prevail in those 

communities, the disparities would widen since primary education is the 

first level to other levels of education. 

However, these focus on inschool factors to the exclusion of more influential 

out of school factors. Other wider policy issues can impact on the 

effectiveness of these efforts to improve retention. For instance, if limited 

job opportunities persist, then individuals may not see the purpose of 

continuing education and the poor retention rates could continue. Efforts to 

improve retention need to take a more broader approach in order to be 

more effective. 

On Quality. 

. t . taining and improving There is evidence of a strong commItment 0 maln 
the quality of education but the effectiveness of these efforts is doubtful. 

While the quality moni:oring system in place reports that the quality of 
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education has been improving (Meas S·. . 
. " . urement eI'Vlces unIt. 1989), the 

startIng pOInt IS qUIte low and there is sc ~ . ' , ope lor Improved performance in 
the exams. 

The outcomes of the quality enhancement t t· d h s ra egres un er t e current 
education reforms in the areas of initial literacy . th I al I d ill e oc vernacu ar an 
of the development of relevant curriculum would t k t' k a e some Ime to ta ~e 
effect. 

Meanwhile, other measures adopted lack focus and consistency. For 

instance, while the minimum entry qualifications and years of teacher 

training have been increased, the bulk of the teachers in the field have low 

levels of subject and professional knowledge. They could continue to 

contribute to low quality learning in schools unless adequate measures are 

taken to upgrade their academic and professional knowledge. 

The production of relevant curriculum material and textbooks for schools is 

well developed, although the effects of these efforts at the school level are 

doubtful. Many schools do not receive new textbooks or replacement 

material. The extent of the problem cannot be established. While the 

problem had been highlighted in 1988 (Frame,1988), very little seems to 

have been done to improve the situation, given the level of criticism in 

letters to the media during the time of the study and with personal 

communication with various individuals. 

Finally, while reports of the final exams identify weak schools, this 

information is not used to carry out further analysis at school level to 

identify possible constraints and take appropriate remedial measures. The 

distribution of these reports to a much wider audience such as schools 

inspectors and other authorities at school level could generate more 

positive action at those levels. 

In other areas that impact on quality there is little or no information. For 

instance the extent of student and teacher absenteeism and the effects on , 
learning is not clear. Letters to the newspapers and reports on the media 

indicate that teacher absenteeism is rampant. School management issues 

such as the effects of headmasters, finance, etc.. areas that haye shown to 
. t 1 . g'n other countries have not received adequate attention Impac on earnIn 1 ' 

due to little research information about what is happening. Research in 
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those areas could contribute to more informed policl'es to lffiprove the 
quality of learning in schools. 

On Planning and Management Capacity for UPE. 

The planning and management capacity to develop and sustain l~PE 

programmes was not a central focus of the study, but evidence emerging 

from the findings relating to the area needs to be highlighted. This relates 
mainly to the development of research and analytical capacity. 

Conceptualising UPE and Strategies at Sub-N ational Levels. 

The findings suggest that researchers and officers at the national level 

perceive the new UPE concept. They identify problems and articulate 

intervention measures along the three pronged dimensions. However, at 

the provincial level, the expanded concept has not been embraced and 

administrators still tend to perceive UPE only in terms of increases in 

enrolments. Many of their administrative tasks and decisions for UPE 

could be related to creating and expanding access capacity, ignoring 
retention and quality areas. 

Developing the analytical capacity at the provincial levels to process raw 

data along the UPE dimensions of access, retention and improving quality 

could generate awareness of the expanded concept of UPE, and the 

inherent problems. Shifting the levels of analysis from provincial to district 

and then to school levels would facilitate greater awareness of the problems 

and generate the creative ability of communities to overcome them. These 

would also gel in well with current reforms to the provincial government 

system for placing responsibility for budget decision making to district 

levels. The wider notion of UPE could then be embraced and more focused 

attention to reach targets set in a co-operative approach between district 

level administrators and school authorities. 

The current focus of analysis at the national level also creates the tendency 

to conceptualise problems and to formulate strategies at that leyel. This 

has not worked effectively as the contexts in provinces and districts vary. 

Many provinces may not have used all the teacher salary posts allocated 

under the CEP programme because they did not need them, but no 

flexibility was provided to allow them to use these funds in other acti\"ities 
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for UPE. The current education reforms also reflect such a top dov.rrl 

approach. Manus province does not share many of the problems of access 

and retention that the rest of the country faces. They have used innovative 

means such as the use of radio and existing high school programmes to 
enhance access to secondary level Yet under the re£orms all p . . , , rOVlnces are 
to develop a uniform approach that does not recognise such existing 

arrangements. Providing flexibility and developing analytical capacity at 

sub-national levels could allow for more effective and contextually relevant 
strategies to emerge. 

Of the Need for More Policy Research. 

At the national level, the establishment of the evaluation and research unit 

and the planning branch, has improved the capacity for analysis and 

interpretation of data. This needs to be extended to provincial and other 

sub-national levels. 

The study revealed that national and provincial officials have little idea of 

the levels and types of resources at the school level and how these were 

being used, despite the fact that most responsibilities for decision making 

affecting schools are made at the national and provincial levels. Such 

decisions were being made shaped by perhaps outdated personal 

experiences and parochial interests rather than using more accurate 

information generated through research. The development of appropriate 

management information systems at all levels would enable more accurate 

information to be used in assessing the situation of UPE. Relevant 

information on teaching and learning, teachers, textbooks, facilities, 

finance etc. may provide more relevant information on which more effective 

strategies for quality improvement can be developed. More empirical and 

particularly qualitative research is also required to generate ideas that 

may provide additional insights to problems at various levels. 

Of the Need for More Empirical Research. 

While there has been considerable research activity in PNG linked closely 

to policy making compared to other developing countries 

(Vulliamy, 1990:24), there is clearly inadequate research activity being 

undertaken. This is partly attributed to the lack of funding for research, 

although there have been various studies commissioned by the Ministry on 
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topical issues. Such studies, though, were undertaken as a result of 

pressure and agendas that focused on specific areas of policy (e.g. The 
teacher education research project, McNamara, 1989). 

More research activity that would shape ideas and generate healthy debate 

leading to more informed policy choices to deal with problems are required. 

These empirical data could aid locating dominant international theories 

within the PNG context and provide alternative perspectives on policy 

issues as seen in the rate of return debate (Gannicot,1987; Curtin,1991 and 

1995). They would also help to inform international development agencies 

on specific country situations for more effective donor responses. 

The institutional framework and research dissemination mechanisms exist. 

Publication opportunities are available via the PNG Journal of Education 

and the occasional papers of the Education Faculty at the University of 

PNG and various publications of the Education Research Branch of the 

National Research Institute. Healthy forums for discussing research 

results and linking these to policy also exist. The biennial week long 

Waigani Seminar series and the Education Faculty's Extra-Ordinary 

Faculty Meetings provide unique national forums on topical issues. These 

are free public seminars allowing a much wider spectrum of the population 

that range from ordinary citizens, academics and researchers, civil 

servants and political leaders to present papers and debate on topical 

issues. Keynote speakers of international repute such as Foster, author of 

the Vocational School Fallacy theory and Paulo Freire, the Brazilian 

educator and philosopher have graced such forums to present international 

perspectives (Tololo et al,1974). On a smaller scale, the Research and 

Evaluation Unit of the National Department of Education organises 

regular monthly seminars for researchers, from within and outside the 

Ministry, to present work in progress to senior policy makers. These are 

also open to others such as students, teachers etc., creating a unique 

atmosphere for exchange of ideas and debate between researchers, 

practitioners and policy makers. 

The staff of the eight primary school teachers colleges, the two universities 

with education programmes, the Education Branch of the National 

Research Institute and the Department of Education's Research and 

Evaluation Unit, provide a potential pool of researchers. Appropriate 

training, facilitating and strengthening research capacity as well as 
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adequate funding for research could lead to mor . C d d . . e illlorme eClslon 
making. These could also help to contextualise or to dispel inappropriate 

dominant ideas and agendas propounded by international development 
agencIes. 

On The Extent of International Ideas Influencing National UPE 
Policies. 

The second main aim of the study was to establish the extent to which 

international agencies have influenced UPE policies in PNG following from 

the Jomtien Conference. The findings and their implications are discussed 

using Bowe et al's (1990) framework in the three main spheres of influence 

in the policy making process; the context of influence, of policy text 
production and of practice. 

In the Context of Influence. 

As pointed out above, UPE had been a long held objective and therefore 

there was agreement of international and national perspectives on the goal 

of UPE. For PNG, the ideological commitment to equitable participation 

and the view that this would only be possible through the education of 

individuals led to this commitment for UPE. The influence of earlier 

international perspectives on developing other levels of education geared 

towards economic growth in the late 1960s changed when the Primary 

Education Project was negotiated and implemented. 

However, PNG is now committed to expanding all levels of education and 

not just primary, a position contrary to that adopted by international 

agencies. Rate of return studies popularised by the World Bank, call for 

resources to be re-directed from tertiary levels to primary education as well 

as for user fees to be charged for university education. While external 

researchers (based in Australian institutions), had adopted methods 

similar to those of the World Bank reaching similar conclusions 

(Gannicot,1987 & 1991, McGavin,1991), a locally based expatriate 

researcher disputed the methodologies applied and the conclusions reached 

(Curtin,1991 & 1995). From a contextually based perspective and using 

hard evidence of local data, he was able to argue that the rates of returns to 
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higher levels of education were grossly underestimated and that all levels 

of education required attention. The subsequent government policies of 

expanding access to education at all levels stemming from the education 

sector study, and the abolition of user fees that were introduced after some 

strong arm tactics by the donor community for access to structural 

adjustment funds, indicates that locally based research has dominated this 
area of contest. 

The context of influence is one of ideas. Dominant international ideas can 

shape local conception of problems that, while seemingly relevant may not 

be in tune with local needs and aspirations. The absence of alternative 

local perspectives on problems, that can be generated through research and 

analytical capacity, could allow for irrelevant external dominant ideas to 

take root. The need for more research as indicated above to accommodate 

as well as to dispel the dominant international ideas generated by powerful 

international development agencies is of great importance in this area of 

contest. 

In the Context of Policy Text Production. 

The analysis of the two policy documents produced following Jomtien, 

reveal interesting insights. The processes adopted and the individuals 

involved allowed for the international perspectives to be excluded from the 

Education Sector Study document while permitting them to emerge in the 

EFA Education Plan document. Therefore, they need to be discussed 

separately. 

The refusal by PNG officials to accept the involvement of external 

consultants in the Education Sector Study process reduced the level of 

dominant external perspectives. This however did not exclude locals 

sensitised to these perspectives. The evidence suggests that this did not 

happen. 

The knowledge base and perspectives used in the study were clearly locally 

owned, much of it experiential knowledge, accumulated within the 

institutions. Given the lack of adequate research studies carried out within 

the country, such institutional knowledge serves as a critical body of 

knowledge to draw upon. The group consultative approach provided for the 

inclusion of a wide range of experiences and insights such as those from the 
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academic and research institutions, the Education Department, the 

provincial authorities, and the central resource controlling agencies of the 

Finance Department, the Department of the Prime Minister and the 

Personnel Management Department. The locally owned analysis has 

gained credibility because people associate with it. The quality of the 

assessment is reflected in the acceptance of the findings by donor agencies 

and their efforts to identify how they can organise their activities to meet 
the priority areas identified in the sector study. 

The EFA education plan on the other hand involved the use of an external 

consultant that provided the conduit through which the international 

perspectives emerged in the policy text. The analyses drew upon the 

dominant international themes of a CrISIS In funding with 

recommendations for cost saving and cost shifting strategies. These 

however were not a correct assessment of the local situation as discussed in 

chapter 5. The inclusion of two differing perspectives on UPE strategies, 

one that of the international consultant and the other from the more 

accurate education sector study perspective, perhaps reveals an interesting 

phenomena of Papua New Guinea culture. Disputing and pointing out that 

someone is wrong is an act of bringing shame and disrepute, particularly so 

where elders and those with specialist knowledge (such as a consultant or 

agents of donor agencies) are involved. Francis (1997) in a study observing 

Papua New Guineans involved in decision making at a technical institute 

where she was involved as a staff member, points out these traits. In 

discussions leading up to decision making, silence does not automatically 

denote acceptance. Positions of dissent may emerge, but these will also try 

to accommodate the position taken by others. In this particular instance, 

the view articulated by the international consultant was included but 

balanced with the inclusion of the more appropriate PNG perspective. 

Had it not been for the education sector study that shaped and sharpened 

the dissenting PNG perspective, perhaps the international perspective 

would have emerged in a more domineering manner. External donor 

agencies and consultants must therefore be mindful and sensitive to this 

culture. 
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In the Context of Practice. 

As pointed out, the widespread acceptance and implementation of the 

recommendations stemming from the education sector studies is indicative 

of the dominance of the PNG position in this arena. Even the international 

perspectives that had been allowed to appear in the policy texts have not 
influenced practice. But there is an interesting element. 

Provincial education administrators do not seem to share the perspectives 

and strategies for UPE articulated by the two policy documents and held by 

policy makers at the national level. At the national level, policy makers 

seem to have embraced the new expanded concept of UPE in their 

deliberations. Provincial education administrators on the other hand 

perceive UPE only in terms of the capacity to enrol and not in terms of 

reducing drop outs or to enhancing learning. The new style UPE concept 

evolving from the analysis at the national level has clearly not shaped the 

perceptions of provincial administrators, who still hold concepts of the old 

style UPE. High staff mobility at the provincial level has not helped. 

On Implications for International Perspectives on UPE. 

On Goal Articulation. 

The nature and purposes' of goals in giving purpose and direction needs to 

be highlighted. As explored in chapter 2, educational goals set out by 

international organisations change and are more often shaped by global 

events and the experiences of dominant western states rather then the 

perceived needs of the developing countries. They may also be geared to 

appeasing a particular constituency, where such goals and supporting 

strategies are theoretically sound for legitimacy and continued support. 

While they seem to be theoretically sound at that level, they may not serve 

the same purpose if these goals are applied to the contexts of improving 

education within particular countries. 

Goals serve to inspire and generate enthusiasm, but these need to be 

linked to reality, where the gap between the present and the aspired state 

generates the creative tension to achieve (Senge, 1990). If local aspirations 
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and beliefs about education are not adequately captured Vvithin the 

dominant international agency perspectives, then the level of support in 
implementation may be found lacking. 

On the Concept of UPE. 

The international measure for monitoring progress for UPE still seems be 

the use of the gross enrolment ratio. UNESCO (1993) has attempted to 

reduce the limitations of the problem of the wide age range in the 

monitoring of UPE by using the net enrolment ratio but the accuracy of the 
NER measure is still questionable. 

For many, UPE is considered to have been achieved when a 100% GER has 

been achieved. Such a conception can lead to a focus on increasing access to 

schools whilst retention and achievement issues are ignored. Fuller (1986) 

illustrates the folly of this approach when pointing to a situation where the 

presence of school buildings creates the illusion of opportunity provided by 

the modern state, but whether they participate and learn from these is not 

of concern to the elites. It also shifts the blame for lack of participation and 

poor quality learning to children rather then the lack of effective 

government policies. Therefore the inclusion of more encompassing 

measures would ensure that policy makers also pay attention and are held 

accountable for participation and the actual quality of learning taking 

place. 

The Inappropriateness of the use of GER in measuring Access 

Status. 

The inadequacy of the use of the Gross Enrolment Ratio (GER) measure 

has been highlighted in chapter 3 but needs recapitulation. Colclough and 

Lewin (1993) have argued that the use of the term is a misnomer and 

propose the use of the term Schooling for All to capture the sense that the 

actual age range is much wider then that commonly perceived. This is 

indeed a useful point but the alternative measure of schooling for all is still 

not an accurate measure for assessing progress. 

This study shows that the use of the GER is not only a misnomer, but can 

lead to ill conceived decisions. It creates the misconception that if the GER 

is 70%, then it is assumed that the balance, 30% of the school age 
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population do not have access to a school. Most of these children had 

actually enrolled at a school but had dropped out. This perspective 

influenced policy makers to adopt strategies to increase access capacity 

through establishment of new schools and funding additional teacher posts, 

when it was actually the high dropout rates that contributed to the low 

GER as demonstrated in Figures 7 and 8. A similar misconception is 

perhaps being created in other developing countries. The use of the GER 

measure in conjunction with dropout rates and student repetition rates 

would be a more accurate indicator of access capacity. 

Analytical Capacity for Monitoring and Shaping Conceptualisation. 

At the international level, it was shown that the analysis of data led to the 

emergence of new problems to be tackled. This trend was also noticed 

within PNG. However, it is clear from this study that the process of data 

collection and analysis leads to perceiving problems as they emerge, 

resulting in a better understanding of how to deal with them. Working with 

the data actually helps in getting a feel for obstacles and in reshaping 

concepts. Creating analytical capacity at the local level will induce the 

development of more appropriate strategies to deal with problems as they 

emerge. 

On the other hand, external analysis by donor agencies in the absence of 

local capacity may lack these critical features. It is therefore imperative 

that donor agencies focus on developing institutional capacity for 

monitoring and analysis of developments in UPE. 

International Policy Research in Education. 

The Limitations of International Agency Driven Research Priorities 

in Analysing Educational Problems of Developing Countries. 

Priorities for areas of empirical research by international agencies, 

particularly the World Bank, to generate knowledge that would inform 

their sectoral activities were determined more by theories of development 

than on how educational development could support national development 

goals. The global application of such concepts in analysing educational 
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problems of individual countries raIses serIOUS questions about the 
accuracy of such assessments. 

In the PNG EFA study for instance, the consultant applied popular 

international perspectives in proposing recommendations, that while 

seeming sound at the theoretical level to the external community, were 

clearly out of context. Financing for UPE was not a problem, but the 

recommendations adopting a global perspective of a funding crisis assume 

that UPE had not been achieved because of a lack of funding. Local officials 

who perceive donor aid as additional resources for their work may 

acknowledge this analysis even if they knew that funding was not a 

problem. Such an analysis of a crisis in funding does not solve the problem 

of utilising effectively funds that are available. 

This may also be happening in other countries. The assessment of studies 

conducted in Mrican countries sponsored by donor agencies between 1990 

and 1994 offers some insights to what perspectives were adopted in the 

assessment of the situations in those countries (UNESCO,1996a:9-15). 

Most of the studies focus on educational financing with such dominant 

themes as calling for a shift of funding from higher to basic education, an 

expanded role for the private sector, increased student fees for post 

primary schooling and decentralisation of education authority. This reflects 

another theme, evident in all the reports, of a crisis in education, which 

national education authorities were unable to cope with. They point to a 

deterioration in education quality because of a lack of funding and of poor 

management. The relevance and accuracy of these claims cannot be 

ascertained or subjected to critique given the limited circulation of these 

documents. 

The restricted circulation of education sector studies carried out by the 

World Bank does not allow for academic critique of how accurate and 

consistent such studies were of particular country situations. From the 

independent evaluations commissioned by the Bank itself, the conclusions 

are that these are contextually irrelevant, however irrelevance is defined 

(Thomas and Carnoy, 1992). What is perhaps happening is that the theories 

generated by empirical data of a few studies that support particular 

ideological positions are used by agency paid consultants to analyse 

problems of developing countries that do not reflect the real problems and 

needs of developing countries. 
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National perspectives are often excluded, and even when local researchers 

and agents are used, they seem to represent the views of the donor agencies 

rather then the real needs of the country (Samoff,1996b). This and the 

foregoing theme of a crisis in education creates an illusion that people 

within developing countries are incapable of analysing their own problems 

and in selecting appropriate strategies for moving forward. This study 
suggests that this is perhaps a myth perpetuated in the literature. 

The Myth of Incapacity. 

At the international level, there is a perception that developing countries 

do not have the capacity to carry out a disciplined analysis of their own 

education system. King and Singh, in a Commonwealth Secretariat study 

on Quality and Aid for instance, while discussing the need perceived by the 

donor community for a more locally owned process of policy analysis, say 

that; "the Bank (i.e. World Bank) has correctly identified the absence of 

local analytical capacity in education as a major obstacle to the twin goals 

of qualitative and quantitative improvement in education for all" (1991 :22). 

However, by adopting such a global view, the capacity of individual 

countries are often underestimated and the myth of incapacity 

perpetuated. If the PNG education department officials had not insisted on 

not involving external consultants in the education sector study, that myth 

would have been perpetuated in the case of PNG. 

The new approach adopted by UNESCO in carrying out sectoral 

assessments by involving various discussion groups is an attempt in the 

right direction to building up local capacity (UNESCO, 1995). Indeed, as 

Reimers (1997) points out, this is a more effective way of improving 

education systems rather then external donor agencies carrying out the 

sector studies to analyse the problems of education systems of developing 

countries. The danger though is that the inclusion of external consultants 

in such studies may lead to the dominance of external perspectives that 

could potentially exclude pertinent local views from emerging. The PNG 

education sector study provides an ideal approach that facilitates the 

emergence of ideas, generates greater awareness of problems and potential 

and creates support for implementation of strategies. Some of the basic 

lessons of the study needs to be reiterated. 
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Lessons from the PNG Sector Study Approach 

The consultative process of involving various agencies and individuals at 

various levels of responsibilities resolves the problem of a lack of adequate 

research by building on institutional memory. It also facilitates linkages 

between researchers and policy makers and implementors as well as 

between implementing agencies and the resource control agencies. As a 

result, the process generates and mobilises support between key central 

institutions of government, at various levels of the education system 

hierarchy and of individuals who would be responsible for implementing 

policy. It is a process that also shapes and creates an awareness of the 

nature and extent of problems of key policy makers within the country, 

that may not have existed before. These elements critical for effective 

implementation and progress were clearly lacking in the donor sponsored 

studies for Mrican countries (UNESCO,1996a, Sarnoff, 1996b). 

Conclusion. 

This research, has through a case study approach, set out to establish the 

extent of international influences on UPE policy in PNG. In doing so, the 

evolution of ideas on development and of the role of education with the 

emergence of primary education as the focus in the 1990s was discussed. 

N ext the changing nature of the concept of UPE at the international level 

and the strategies that evolved culminating in current thinking on UPE 

that emerged at Jomtien were highlighted. The extent and the processes 

through which these ideas entered the PNG policy context were examined 

through an analysis of policy documents produced after the Jomtien 

Conference and through interviews with policy makers and policy 

implementors. The analysis focused on three areas, in the shaping of ideas, 

the production of policy texts and that of UPE policy implementation. In all 

of these, it can be concluded from this research that the extent of 

international influences on UPE policy in PNG was significantly less then 

that suggested in the literature in the case of many developing countries. 

Perceptions and meanings were shaped by, and stemmed from, the 

researcher's own experiences. This phenomenon was also recognised 

throughout the study in attempting to establish what experiences and 
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perspectives shaped the meanings held by the international agencies, by 

authors of the documents perused and in the interviews that were 

conducted. At the heart of this was the researcher's own introduction in a , 
more poignant manner, to this phenomenon of multiple realities and 

meanings. While teaching at a remote primary school in PNG, the 

researcher came across a pupil drawing bush huts stacked upon one 

another. For someone who had only seen buildings of local material, this 

was obviously the pupil's view of a multi-storied building that the teacher 

had talked about. The conclusions from this study are therefore inevitably 

linked to the researcher's own perceptions. 

Many interesting features of UPE and of how international ideas shape 

education policy developments in a developing country have been explored. 

These have been re-visited in broad terms in this chapter. It is hoped that 

the insights proffered and the issues raised provide avenues for further 

studies by national and international researchers in the areas investigated. 
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Appendix 1. Copy of Questionnaire Guide used in Interviews. 

1. 
UPE has been a target set since Independence. \Yhy is it still 
out of reach today? ~ 

1. Without providing hints, try to establish what is understood b\' 
the term UPE. . 

2. 
What could be wrong with the approaches attempted in the 
past? 

1. Also to establish if they are aware of past strategies and what 
could be defective. 

2. Try to establish the knowledge base on why they think a strategy 
was defective. This can be seen in terms of whether this knowledge 
was locally generated or through other means. 

3. 
What is being attempted now and what remains to be done to 
reach UPE? 

1. To see if they are aware of the rationale for carrying out some of 
the reform activities. 

2. In doing so, also try to establish the source of applying that 

concept. 

I f""f"" 
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Appendix 2. 
List of Interviewees and Location of Inter'\iew 

National Policy Making. 

Interviewee Location. 
1. First Assistant Secretary, Office. PSA Raus, Waigani. Port 

General Education Services. Moresby. 
2. Assistant Secretary, Policy, Office. PSA Raus, Waigani. Port 

Planning and Research Moresby. 
Division. 

3. Assistant Secretary, Office. Curriculum Division. 
Curriculum Division. Wardstrip. 

Port Moresby. 
4. Superintendent, Planning Coffee Shop. Eda Rumana 

Unit. Building. Port Moresby. 
5. Former Superintendent, Office. Commission for Higher 

Planning Unit. Chief Architect Education, Waigani. 
ofEFAPlan. 

6. Manager, CEP Office. PSA Haus. Waigani. Port 
Moresby. 

7. Former Manager, CEP Elton Lodge. UPNG Campus. 

Port Moresby. 

8. Head of UNESCO, PNG Office. Coffee Shop. Eda Rumana 

Building. Port Moresby. 

9. Education Officer, UNICEF. Airport Lounge. Kavieng. PNG. 

Provincial Education Administrators. Assistant Secretaries of Education. 

Interviewee Location. 

10. Assistant Secretary, Oro Kavieng Hotel. Kavieng. 

Province 

11. AssistantS ecretary, Western Kavieng Hotel. Kavieng. 

HiEhlands Province 

12. Assistant Secretary, East New Kavieng Hotel. Kavieng. 

Britain Province. 
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Appendix 3. Sample Of Questionnaire For Provincial Assistant 
Secretary Of Education At Kavieng. 

UPE Survey Questionnaire 

This questionnaire is to collect some information about possible pToblems 

that have hindered efforts to univeTsalise primary education in P:-J G and in 

particular, yOUI' pTovince. The information collected will comprise paTt of 

the data to be used fOT my disseTtation leading to a degTee of DOctOT of 

Education from Bristol University. I am also hoping that my reseaTch 

findings will provide valuable input to our efforts to universalise primaTY 

education in PNG. I trust that you will be kind enough to co-operate by· 

filling out the questionnaire and provide any other information you think 

necessary. 

Please return the completed questionaire to me before the end of 

discussions on Tuesday, 16th of April as I will be leaving the next day. 

Thank you. 

Thomas Webster. 
-------------------------------------------------------------------------------------------------------

Personal Information. 

1 ProV!o nce' .. .................................................................. . . , .................................. . 

2 Exp erl' ence' ........................................................................ . . , ........................... . 
(i.e. No. of years experience with education up to current post.) 

3. Date of Appointment as A/S; ................... · ...... ··········· .... ·· .... · .... ··· .. ··· .... ··· 

(i.e. Date commenced duty as AI S or any other title as head of 

education in the province). 

4. Post held before appointment as A/S; ., ................................................. . 

(e.g. School Inspector, Planner etc) 

5. Highest Academic Qualification; ................. ··· .. ··· .. ···· .. ······ .. ········· .......... . 

(e.g. Teaching Certificate, Madang etc.) 
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Please Answer the Following Questions. 

1. Universal Primary Education (UP E) has been a goal SInce 

independence. Target dates have been stated and re-stated when 

these were not attained with the latest being the year 2000. 

According to current trends UPE will also not be attained by then. 

What do you think has contributed to PNG not attaining L~PE 

status? Please list your reasons in order of priority 

1. 

2. 

3. 

(Please add on at the back of the paper if space is inadequate) 

2. What steps would you take to Universalise Primary Education in 

your province? 

1. 

2. 

3. 

(Please add on at the back of the paper if space is inadequate) 

Please tick yes or no if your province faces the following problems. 

(a). Funded Community & Primary School teacher ceilings allocated were 

fully used during the past two years. 

Yes DNO 0 
(b). Teachers are in the provincial pool waiting to be appointed to a school. 

Yes DNO 0 
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Appendix 4. Tabulation of Responses from Questionnaire on 
UPE (Appendix 3) from Provincial Assistant 
Secretaries of Education. 

Personal Information. 

Date of Appointment No. 

1996 3 
1995 2 
1994 2 
1993 1 
1992 4 
1988 1 

Total 13 

Qualifications No. 
Masters 1 
Degree 
Bachelors 6 
Management 2 
Diploma 
Teaching 3 
Diploma 
Teaching 2 
Certificate 

% Of 
Total 
23% 
15% 
15% 

8% 
31% 

8% 

100% 

% Of Total 
8% 

46% All Bachelors Degrees with Teaching Diploma or Certificate 
15% 

23% * One also has a Management Diploma 

15% * One also has a Management Diploma. 

Data on Use of CEP Funds And Teachers. 

Teacher Ceilings No. % Of 

Used Total 
Yes 9 69% 
No 4 31% 

Teachers in Pool No. % Of 
Total 

Yes 3 23% 
No 10 77% 
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Tabulation of Responses on Constraints to UPE and on Strategies for l~PE. 
Constraints 

Lack of Funds 
Lack of teaching personnel 
Remoteness/Sparse Populations 
Poor Planning & Management 
Capacity 
Lack of Political Support 
Lack of Community Support and 
Interest 
Political Interferences 
Too many government poliCies. 
Lack of facilities (classrooms & 
teachers houses) 
Poor Infrastructure (Roads) 
Wrong Priorities 
Education Not Compulsory 

Strategies 
Secure adequate funding 
Build new schools in remote areas 
Implement current reforms 
Awareness campaigns on 
importance of education 
Analyse needs and develop plan 
Improve Infrastructure 
Train more teachers 
Encourage community support to 
build facilities 
Establish central learning centres 
Introduce compulsory education 
Encourage teachers to serve in 
remote locations 
Free rima education 

No. % Of Total 
Respondents 

10 77% 
5 38% 
4 31% 
3 23% 

3 23% 
3 23% 

2 15% 
2 15% 
2 15% 

1 8% 
1 8% 
1 8% 

7 54% 
7 54% 
4 31% 
4 31% 

3 23% 
2 15% 
2 15% 
2 15% 

1 8% 
1 8% 
1 8% 

1 8% 
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Notes on Appendices 5 and 6. 

1. The ranking of countries is derived from EF A Status and Trends 
Report, (UNESCO,1993:24-25). This ranking uses Gross Enrolment 

Ratios of developing countries (i.e. non OECD countries and 
excluding former Soviet Bloc Countries) from those who are assessed 

to be close to attaining UPE Status to the least closest. 

2. Other data has been derived from various tables of the World 
Education Report (1993) by UNESCO and built into the ranking 

indicated above. 
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APPENDIX 5. 

China 
Korea, Rep. 
Singapore 
Sri Lanka 
UA Emirates 
Jamaica 
Philipines 
Mexico 
Syria 
Cuba 
Indonesia 
Gabon 
Paraguay 
Peru 
Tunisia 
Iran 
Ecuador 
Uruguay 
Mauritius 
Panama 
Botswana 
Egypt 
Argentina 
Trinidad & TOb. 
Malaysia 
Thailand 
Algeria 
Brazil 
Honduras 
Costa Rica 
Chile 
Venezuela 
Iraq 
Jordan 
Kuwait 
Zambia 
Myanmar 
Kenya 
Bolivia 
Zimbabwe 
Libyan Arab. J. 
Cameroon 
Dominican Rep. 
EI Salvador 
Colombia 
Lao PDR 
Lesotho 
Togo 
Cote d'voire 
India 
Madagascar 
Papua New G. 
Bangladesh 
Congo 
Rwanda 
Saudi Arabia 
Nepal 
Benin 
Nigeria 
Zaire 
Ghana 
Morocco 
Cent. Afr. Rep. 
Guatemala 
Malawi 
Uganda 
Senegal 
Yemen 
Tanzania 
Burundi 
Angola 
Mozambique 
Haiti 
Sierra Leone 
Mauritania 
Sudan 
Chad 
Burkina Faso 
Pakistan 
Ethopla 
Guinea 
Niger 
Liberia 
Bhutan 
Afghanistan 
Mall 

,"'. .11. 

Primary Education status Indicators; Access, Efficiency and Overall literacy 

Duration in Years 
i(Column 1) 
1.1. 1.2. 2.1. 

Access Capacity; GER's 
-,-Column 2) 

Compulsory First Level Total 
Education Education 1980 

9 
10 

10 
6 
6 
6 
6 
6 
6 
6 
10 
6 
6 
11 
5 
6 
6 

6 

8 
7 
6 
9 
6 
9 
8 
6 
9 
8 
10 
6 
10 
8 
7 
5 

8 
8 
9 
6 
8 
9 
5 
8 
7 
6 
6 
8 
5 

5 
10 
8 

5 
6 
6 
6 
9 
6 
6 
6 
8 

6 
nla 
7 
6 
8 
7 
6 

8 
6 

6 
8 
8 
9 

6 
9 
8 

5 
4 
6 
5 
6 
6 
6 
6 
6 
6 
6 
6 
6 
6 
6 
5 
6 
6 
6 
6 
7 
5 
7 
7 
6 
6 
6 
8 
6 
6 
8 
9 
6 
10 
4 
7 
5 
8 
8 
7 
9 
6 
8 
9 
5 
5 
7 
6 
6 
5 
5 
6 
5 
6 
7 
6 
5 
6 
6 
6 
6 
6 
6 
6 
8 
7 
6 

n/a 
7 
6 
4 
5 
6 
7 
6 
6 
6 
6 
5 
6 
6 
6 
6 
7 
8 
6 
8 

113 
nla 
108 
103 
89 

103 
112 
122 
100 
106 
107 
nla 
104 
115 
103 
92 

117 
107 
93 

106 
91 
73 

106 
100 
93 
99 
94 
99 
98 

105 
109 
94 

113 
104 
102 
90 
91 

115 
87 

115 
nla 
98 

121 
75 

124 
113 
102 
113 
79 
83 

136 
59 
60 
nla 
63 
61 
84 
64 

119 
92 
80 
83 
71 
71 
60 
52 
46 
nla 
94 
26 

175 
99 
76 
52 
37 
50 
nla 
18 
39 
35 

135 
25 
48 
nla 
34 
27 
19 

2.2. 
Male 

1992 1980 

120 
nla 
107 
105 

1410 
109 
112 
113 
107 
102 
114 
nla 
109 
119 
116 
111 
123 
108 
106 
106 
116 
97 

108 
95 
93 
99 

103 
111 
112 
103 
99 
96 
91 
94 
60 
92 

105 
92 
95 

119 
106 
101 
97 
78 

117 
104 
102 
102 
69 

101 
76 
74 
79 
n/a 
77 
75 

109 
66 
90 
70 
76 
73 
71 
84 
68 
70 
59 
nla 
70 
69 
91 
60 
56 
51 
61 
52 
59 
38 
44 
23 
nla 
29 

nla 
nla 
31 
25 
nla 

121 
nla 
109 
105 
90 

103 
114 
122 
111 
109 
115 
nla 
107 
117 
118 
107 
119 
107 
94 

108 
83 
84 

106 
100 
93 

100 
108 
101 
98 

106 
110 
92 

119 
105 
105 
97 
93 

120 
92 

120 
nla 
107 
120 
75 

123 
123 
85 

137 
95 
98 

139 
66 
70 
nla 
66 
74 

117 
87 

135 
108 
89 

102 
92 
77 
72 
60 
55 
nla 
100 
32 
nla 
114 
82 
61 
47 
59 
nla 
23 
51 
45 
nla 
33 
61 
nla 
54 
34 
24 

124 
nla 
nla 
106 
111 
109 
nla 
114 
112 
103 
116 
nla 
111 
nla 
122 
117 
124 
108 
107 
108 
113 
105 
108 
95 
92 
nla 
111 
n/a 
111 
103 
99 
95 
98 
94 
60 
nla 
107 
93 
99 

120 
107 
109 
95 
78 

116 
119 
94 

122 
81 

112 
77 
80 
84 
n/a 
78 
78 

130 
88 

100 
77 
83 
85 
88 
89 
74 
78 
67 
nla 
71 
76 
95 
69 
58 
60 
68 
59 
80 
47 
57 
27 
nla 
37 
nla 
nla 
46 
32 
nla 

2.3. 

104 
nla 
106 
100 
88 

104 
110 
121 
88 

103 
100 
nla 
100 
112 
88 
75 

116 
107 
91 

105 
100 
61 

106 
100 
92 
97 
81 
97 
99 

104 
108 
96 

107 
102 
100 
83 
89 

110 
81 

110 
n/a 
89 

123 
75 

126 
104 
120 
89 
63 
67 

133 
51 
50 
nla 
60 
49 
49 
41 

104 
77 
71 
63 
51 
65 
48 
44 
37 
nla 
88 
21 
nla 
84 
70 
43 
26 
41 

nla 
14 
27 
25 
nla 
18 
34 
nla 
12 
19 
14 

Internal Erficlency LIteracy Rat1 
I{Column 3) (Column 4) 

3.1. 3.2. 
% Repeaters % of 1991 Coho!! 

1992 1992 reaching Gr.5 1990 

117 
nla 
nla 
104 
109 
108 
nla 
111 
101 
102 
112 
nla 
108 
n/a 
110 
105 
122 
107 
106 
104 
120 
89 

107 
95 
94 
nla 
96 
nla 
112 
102 
98 
97 
83 
95 
60 
nla 
104 
91 
90 

117 
104 
93 
99 
79 

117 
89 

111 
81 
58 
89 
74 
67 
73 
nla 
76 
73 
87 
44 
79 
61 
70 
60 
55 
78 
62 
63 
50 
n/a 
69 
62 
87 
52 
54 
42 
55 
45 
38 
30 
30 
19 

nla 
21 
niB 
nla 
16 
19 

niB 

5 
nla 
nla 
7 
6 
4 
2 
9 
7 
3 
9 

33 
9 

nla 
19 
7 

nla 
10 
8 
10 
3 
8 

nla 
4 

nla 
9 
17 
12 
10 
nla 
11 
17 
4 
4 

nla 
nla 
nla 
3 

nla 
29 
nla 
7 
11 
28 
21 
37 
25 
nla 
33 

7 
36 
14 
11 
27 
3 

nla 
21 
3 
12 
31 
16 
18 
Ala 
16 
nla 
3 

24 
33 
25 
13 
nla 
16 

32 
17 
niB 
niB 
nJa 
18 
nJa 
19 
9 
25 
niB 

88 
nIa 
100 
92 
99 
96 
75 
84 
92 
95 
86 
nla 
74 
niB 
90 
89 
nla 
95 
100 
82 
84 
98 
nla 
95 
98 
88 
93 
72 
niB 
86 
95 
78 
n/a 
98 
nla 
nla 
niB 
77 
60 
76 
nla 
66 
nla 
58 
59 
53 
60 
70 
73 
nla 
28 
69 
47 
72 
59 
96 
52 
84 
87 
64 
80 
80 
65 
niB 
46 
55 
88 
niB 
83 
74 
34 
35 
47 
nil 
72 
94 
49 
70 
48 
22 
nla 
82 
nil 
nJa 
43 
76 
nJa 

733 
963 
829 
88.4 
480 
98.4 
89.7 
87.3 

645 
94.0 
n.o 
60.7 
90.1 

851 
65.3 

540 
85.8 
96.2 
880 
88.1 
73.6 
48.4 
~.3 

94.9 
78.4 
93.0 
57.4 

81.1 
73.1 
92.8 
93.4 
88.1 
59.7 
80.1 
73.0 
72.8 
80.6 
69.0 
n.5 
66.9 
63.8 
54.1 
833 
73.0 
86.7 
83.9 
68.0 
43.3 
53.8 
48.2 
80.2 
52.0 
35.3 
56.6 

SO.2 
62.4 
25.6 
23.4 
SO.7 
7U 
60.3 

49.5 
37.7 
56.1 
32.C 
48~ 

38l 
391 
an 
SO.I 
41 . 

32.1 
53.' 
20 
34 
27. 
29 
18 

34 
24 
24 
21 
3S 
31 
2! 
:t 
2 



APPENDIX 6 Primary Education Status Indicators' FUndin f E 
' 9 or dUtation and Population Dynamics 

Public Expenditure on 

Country 

China 
Korea, Rep. 
Singapore 
Sri Lanka 
U.A. Emirat 
Jamaica 
Philipines 
Mexico 
Syria 
Cuba 
Indonesia 
Gabon 
Paraguay 
Peru 
Tunisia 
Iran 
Ecuador 
Uruguay 
Mauritius 
Panama 
Botswana 
Egypt 
Argentina 
Trinidad & T 
Malaysia 
Thailand 
Algeria 
Brazil 
Honduras 
Costa Rica 
Chile 
Venezuela 
Iraq 
Jordan 
Kuwait 
Zambia 
Myanmar 
Kenya 
Bolivia 
Zimbabwe 
Libyan Arab 
Cameroon 
Dominican 
EI Salvador 
Colombia 
Lao PDR 
Lesotho 
Togo 
Cote d'voire 
India 
Madagasca 
Papua New 
Bangladesh 
Congo 
Rwanda 
Saudi Arabi 
Nepal 
Benin 
Nigeria 
Zaire 
Ghana 
Morocco 
Cent. Afr. R 
Guatemala 
Malawi 
Uganda 
Senegal 
Yemen 
Tanzania 
Burundi 
Angola 
Mozambiqu 
Haiti 
Sierra Leon 
Mauritania 
Sudan 
Chad 
Burkina Fas 
Pakistan 
Ethopla 
Guinea 
Niger 
Liberia 
Bhutan 
Afghanistan 
Mali 
Somalia 

Education In 1992 as' 
{Column 11 ' 

1.1. 1.2. 

Pupil Teacher 
Ratio 
'Column 2) 

Population Dynamics 

Column 3 
3.1. 

Tot. Pop. 
3.2. 3.3. 

As % of GNP As % of Govt Elm 
1980 1992 1980 1992 1980 

Average 
Annual Growth 

1982-92 

Life Expectancy 
at Birth 

2.5 
nla 
2.8 
2.7 
1.3 
7.0 
1.7 
4.7 
4.6 
7.2 
1.7 
2.7 
1.5 
3.1 
5.4 
7.5 
5.6 
2.3 
5.3 
4.8 
7.0 
5.7 
2.7 
4.0 
6.0 
3.4 
7.8 
3.6 
3.2 
7.8 
4.6 
4.4 
3.0 
nla 
2.4 
4.5 
1.7 
6.8 
4.4 
6.6 
3.4 
3.2 
2.2 
3.9 
1.9 
nla 
5.1 
5.6 
7.2 
2.8 
4.4 
4.7 
1.5 
7.0 
2.7 
4.1 
1.8 
4.2 
6.4 
2.6 
3.1 
6.1 
3.8 
1.8 
3.4 
1.2 
4.4 
nla 
4.4 
3.0 
nla 
4.4 
1.5 
3.8 
5.0 
4.8 
nla 
2.6 
2.0 
3.3 
nla 
3.1 
5.7 
nla 
2.0 
3.8 
nla 

2.0 
nla 
nla 
3.3 
2.0 
4.7 
2.9 
4.9 
4.2 
6.6 
2.2 
nla 
2.6 
nla 
6.1 
4.6 
2.7 
2.8 
3.7 
5.5 
8.3 
5.0 
3.1 
4.0 
5.5 
4.0 
8.1 
4.6 
4.1 
4.4 
2.9 
5.3 
nla 
6.5 
6.1 
2.6 
2.4 
5.4 
nla 
9.1 
nla 
3.1 
1.6 
1.6 
3.1 
2.3 
6.0 
6.7 
nla 
3.7 
nla 
nla 
2.3 
8.6 
3.8 
6.4 
2.9 
nla 
nla 
nla 
3.1 
5.8 
2.8 
1.5 
3.3 
2.0 
4.2 
nla 
5.0 
3.7 
nla 
6.2 
1.8 
1.4 
nla 
nla 
2.3 
2.7 
2.7 
5.1 
nla 
nla 
nla 
nla 
nla 
2.8 
nla 

9.3 
nla 
7.3 
7.7 
nla 

13.1 
9.1 
nla 
8.1 
nla 
8.9 
nla 

16.4 
15.2 
16.4 
15.7 
nla 

10.0 
11.6 
19.0 
16.1 
9.4 

15.1 
11.5 
14.7 
20.6 
24.3 
nla 

14.2 
22.2 
11.9 
14.7 
nla 

11.3 
8.1 
7.6 
nla 

18.1 
25.3 
13.7 
nla 

20.3 
16.0 
17.1 
14.3 
nla 

14.8 
19.4 
22.6 
10.0 
nla 

14.2 
7.8 

23.6 
21.6 

8.7 
10.5 
nla 
nla 

24.2 
17.1 
18.5 
20.9 
11.9 
8.4 

11.3 
23.2 

nla 
11.2 
17.5 
nla 

12.1 
14.9 
11.8 
nla 
9.1 
nla 

19.8 
5.0 

10.4 
nla 

22.9 
24.3 
nla 

12.7 
30.8 
nla 

12.2 
nla 
nla 
8.8 

15.2 
11.8 
10.5 
nla 

14.2 
12.3 
9.4 
nla 

11.9 
nla 

13.5 
28.2 
19.2 
15.4 
11.8 
18.9 
18.7 
11.0 
15.7 
11.6 
16.9 
19.6 
27.0 
nla 

15.9 
21.4 
12.9 
23.5 

nla 
13.3 
11.4 
8.7 
nla 

16.1 
nla 

19.4 
nla 

16.9 
8.9 
nla 

10.9 
nla 

17.6 
21.6 

nla 
11.9 
nla 
nla 
7.8 
nla 

25.4 
17.0 
13.2 
n/a 
nla 
n/a 

24.3 
26.7 
nla 

11.6 
10.3 
15.0 
27.4 

nla 
11.4 
11.9 
10.7 
12.0 
20.0 
nla 
nla 
nla 
nla 

17.5 
nla 

12.9 
nla 
nfa 
nla 
nla 
nla 
nla 
n/a 

27 
nla 
31 
32 
16 
37 
31 
39 
28 
17 
32 
19 
27 
37 
39 
27 
36 
22 
20 
27 
32 
34 
20 
24 
27 
23 
35 
26 
37 
33 
33 
26 
28 
32 
19 
49 
52 
36 
20 
45 
18 
52 
50 
48 
31 
30 
48 
55 
39 
45 
44 
31 
54 
58 
59 
18 
38 
48 
37 
nla 
27 
36 
60 
37 
67 
34 
46 
nla 
43 
39 
39 
81 
44 
34 
41 
34 
nla 
54 
37 
64 
36 
41 
33 
36 
32 
42 
33 

22 1,183,617 
nla 22,615 
26 2,764 
29 17,671 
17 1,770 
33 2,394 
34 63,427 
30 102129 
24 10469 
12 10,786 
23 188,740 
25 1,213 
24 4,573 
28 22,447 
26 8,407 
32 62,507 
31 10,741 
21 3,130 
21 231 
nla 
29 
22 
16 
26 
20 
17 
27 
23 
37 
32 
25 
23 
22 
22 
16 
nla 
36 
31 
25 
38 
12 
51 
34 
38 
28 
29 
51 
53 
37 
48 
40 
31 
63 
63 
58 
14 
39 
40 
39 
42 
29 
28 
90 
32 
68 
32 
59 
nla 
36 
63 
32 
53 
29 
34 
51 
34 
64 
60 
41 
27 
49 
38 
nla 
31 

nla 
47 
nla 

2,491 
1,359 

58,988 
33,377 

1,265 
18,796 
56,972 
26,127 

153,821 
5,180 
3,192 

13,600 
20,446 
19,011 
4,675 
1,938 
8,674 

43,652 
25,431 

6,893 
10,469 
4,875 

12,184 
7,400 
5,396 

33,424 
4,469 
1,891 
3,763 

12,860 
884,425 

13,417 
4,017 

112,709 
2,371 
7,363 

16,825 
20,276 

4,930 
102,129 
39,939 
15,959 
25,402 

3,077 
9,745 

10,163 
19,261 
7,709 

12,510 
27,204 
5,847 
9,888 

14,735 
6,755 
4,194 
2,107 

25,940 
5,846 
9,502 

129,314 
50,329 

369 
8,264 
2,751 
1,582 

16,624 
9,816 
8865 

185 

1.4 
1.8 
1.1 
1.5 
4.7 
1.0 
2.3 
3.0 
3.3 
0.9 
1.9 
3.5 
3.2 
2.2 
2.3 
4.0 
2.5 
0.6 
3.2 
2.1 
3.4 
2.5 
1.4 
1.3 
2.6 
1.7 
2.8 
2.0 
3.2 
2.8 
1.7 
2.6 
3.2 
4.0 
2.9 
3.5 
2.1 
3.6 
2.1 
3.3 
4.0 
2.9 
2.2 
1.5 
1.9 
2.8 
2.9 
3.1 
3.8 
2.1 
3.3 
2.2 
2.1 
3.0 
3.0 
4.8 
2.6 
3.0 
3.0 
3.3 
3.4 
2.3 
2.4 
2.9 
4.2 
3.3 
2.8 
3.6 
3.2 
2.9 
2.9 
1.7 
2.0 
2.2 
2.6 
2.8 
2.2 
2.6 
3.5 
2.7 
4.5 
3.3 
3.2 
2.1 
0.3 
3.0 
2.3 

1992 

66 
71 
75 
72 
74 
74 
66 
50 
54 
75 
63 
54 
70 
66 
68 
67 
69 
72 
62 
73 
65 
64 
72 
72 
71 
69 
67 
66 
68 
76 
74 
72 
66 
68 
75 
49 
58 
56 
59 
54 
63 
56 
70 
66 
69 
51 
60 
55 
51 
60 
56 
56 
56 
51 
47 
70 
54 
48 
50 
52 
56 
63 
49 
65 
46 
45 
49 
50 
52 
50 
46 
46 
57 
39 
51 
53 
48 
47 
62 
47 
48 
47 
55 
51 
43 
46 
47 

3.4. 
GNP Per CaDita 

1m 

2770 
nla 

15750 
540 

22220 
1340 
770 
320 
570 
nta 

670 
4450 
1340 
950 

1740 
2190 
1070 
3340 

500 
2440 
2790 
630 

6050 
3940 
2790 
1840 
1830 
2710 
580 

2000 
2730 
2900 

nla 
1120 

nla 
290 
nla 

330 
680 
570 
nla 

820 
1040 
1170 
1290 
250 
590 
400 
670 
310 
230 
950 
220 

1030 
250 

7940 
170 
410 
320 
nla 
450 

1040 
410 
980 
210 
170 
780 
nla 
110 
210 
nla 
60 
nta 
170 
530 
nla 
220 
290 
410 
110 
330 
300 
nla 
180 
nil 
300 
nil 



Appendix 7. Sample of CEP Allocation Distribution to Provinces 

TOTAL 1990 BUDGET ALLOCATIONS TO PROVINCES UNDER THE COMMUNITY SCHOOLS SECTORAL PROGRAMME. 

PROVINCE ADDITIONAL TEACHERS RETENTION & GRAND TOTAL 
ACHIEVEMENT ALLOCATION 

TEACHERS SUPPORT COMPo (K TOTAL CASH 
NUMBER SALARIES ( K l ALLOCATION 

WESTERN 6 40,800 10,800 51,600 11,984 63,584 

GULF 11 74,800 19,800 94,600 14,034 108,634 

,NCO 17 115,600 30,600 146,200 28,229 174,429 

CENTRAL 10 68,000 18,000 86,000 27,836 113,836 

MILNE BAY 17 115,600 30,600 146,200 28,597 174,797 

ORO 13 88,400 23,400 111,800 17,107 128,907 

SHP 45 306,000 81,000 387,000 39,515 426,515 

EHP 29 197,200 52,200 249,400 55,324 304,724 

SIMBU 9 61,200 16,200 77,400 31,233 108,633 

WHP 38 258,400 68,400 326,800 43,114 369,914 

ENGA 27 183,600 48,600 232,200 24,286 256,486 

MOROBE 45 306,000 81,000 387,000 56,309 443,309 

MADANG 35 238,000 63,000 301,000 39,753 340,753 

WEST SEPIK 18 122,400 32,400 154,800 21,135 175,935 

EAST SEPIK 28 190,400 50,400 240,800 49,103 289,903 

MANUS 4 27,200 7,200 34,400 6,369 40,769 

NEW IRELAND 5 34,000 9,000 43,000 15,890 58,890 

E.N.SP. 12 81,600 21,600 103,200 31,057 134,257 

W.N.B.P. 12 81,600 21,600 103,200 22,562 125,762 

NORTH SOL. 18 122,400 32,400 154,800 28,497 183,297 

KL.M.D. 7 47,600 12,600 60,200 8,066 68,266 

TOTAL 406 2,760,800 730,800 3,491,600 600,000 4,091,600 
-

r ~ ole 1. Teachers Salaries calculated at K 6,800 per teacher which is top of E01 pay scale. 
2. Support costs calculated at K 1,800 per teacher. 
3. R & A calculated at K 1628 per pupil as per 1988 Comm. school enrolment 
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