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Foreword

One of the principal challenges in reducing poverty and accelerating development in
Peru is improving the quality of education. This book is a contribution from the
World Bank to the debate over how to improve the quality of education. The country has
had major successes in education coverage at all levels, reaching higher levels than in
neighboring countries and higher in comparison to some countries with higher income
levels. However, every measure of quality has shown there is a large gap between the
impressive achievements in coverage and the little achieved in quality.

The book offers a diagnostic on the state of basic education in Peru and identifies
the principal measures necessary to overcome the current stagnation in quality. It ana-
lyzes the state of education in Peru based on international comparisons, with both Latin
American and other developing countries. The analysis includes a review of statistics on
coverage, quality and inequality as well as a careful analysis of public spending on edu-
cation, examining the amount spent and how it is distributed and re-examining some
familiar places in a new light. Peruvian specialists have done many good studies in recent
years and these are compared with each other and with the results of this book’s analy-
sis to identify areas of consensus as well as the value added from this study. The book also
includes an analysis of less studied themes including a search for lessons learned in poor
areas of Peru. This analysis includes a review of the administration system of the Fe y
Alegria school system and a study of the administration patterns of well-regarded pub-
lic schools. Finally, the book includes a study on the difficulties of bilingual education
that are specific to Peru.

The book has three main recommendations that, to be successful, should be imple-
mented sequentially. First, it is necessary to generate basic standards, quality goals, and
quality measurement systems. Second, once quality can be measured a clear system of
accountability should be implemented based on these standards and quality goals. The
clients will play a central role in these systems by demanding their rights to quality services;
this will only become possible once there are standards and goals that clarify clients’ rights.
Third, once there are standards and systems of accountability, investment is needed to
strengthen the institutional capacity of the providers. This investment will have to cover
different areas, and include training directly linked to pedagogical needs.

The book has been prepared by a team of World Bank officers and Peruvian consult-
ants. Luis Crouch led the team and was the principal author of this book. This book is one
product in a multisectoral analysis financed by the World Bank and the UK government’s
Department for International Development (DFID). The project, known as RECURSO,
(which in Spanish stands for Bringing Accountability to Social Reform in Peru), was made
up of six teams that worked together in a conceptual framework that emphasized account-
ability. The RECURSO project has presented its conclusions in various formats aimed at
different audiences, which are available to interested parties at www.bancomundial.org.pe/
NuevoContratoSocial, and include:

A summary,
Two videos aimed at parents and community leaders,

vii
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A series of short radio programs in Spanish, Quechua, Aymara, and Ashaninka,
Various simplified pamphlets (on education, health, social assistance, and social
participation), and

Various technical documents for reference.

Daniel Cotlear

Sector Manager for Education, Health and Social Protection
Bolivia, Ecuador, Perii and Venezuela

Latin America and the Caribbean

The World Bank
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Executive Summary

Current Situation

Peru has made great strides in educational coverage. Gross enrollment ratios at all school-
ing levels are higher than (or, within measurement error, as high as) those in countries with
similar per capita income in Latin America. Completion rates are high—nearly 100 per-
cent in primary school, and around 65 percent in secondary. Although the gender balance
is not perfect, it is at about the same level as that found in the rest of Latin America. In truth,
it has to be recognized that some of this enrollment takes place in schools where the qual-
ity of infrastructure is less than optimal, and so one might question the nature of this cov-
erage. Nonetheless, overall, coverage is high. Furthermore, most students who do not finish
high school are constrained from finishing by economic (poverty, fees, the need to work),
social (pregnancy or marriage, youths alienation and gang behavior), and educational qual-
ity (school is not seen to be useful) problems, not by the unavailability of schools.
However, Peru has a quality problem, as proxied by levels of learning. It has partici-
pated in two international comparisons of learning achievement, PISA and LLECE. On
PISA, Peru’s scores were the lowest in Latin America (about 20 percent behind the average
of Chile, Argentina, Brazil, and Mexico), and were far behind those of other middle-income
countries with growing educational achievement, such as Thailand, with which Peru will
have to compete. Only about 5 percent of Peru’s students perform at the OECD average.
Peru’s own national student assessments yield disappointing results, with only some 20 per-
cent of students performing at the desired level. In our own simple reading assessment,
again, only about 20 percent of students in grades 1 and 2 were performing at a reasonable
level. It is important to keep in mind that Peru also has fairly low income per capita, a rel-
atively high demographic burden, and relatively low levels of literacy in the parental and
grand-parental generations. Thus, the average level of student performance is not very sur-
prising. More interesting is the fact that there is great inequality in performance in Peru,
and that a significant gap exists between enrollment levels and performance. In mathemat-
ics, for example, and taking both PISA and TIMSS, Peru’s internal inequality of results was
the highest after South Africa. Furthermore, unlike in most countries, inequality in Peru
cannot be explained solely in economic terms. Other factors, such as linguistic or cultural
discrimination or a lack of attention to pedagogical development for the poor, seem to be
at work. Furthermore, inequality in learning achievement among the poor is higher than
inequality among the better-off. In fact, inequality among the poor themselves is half as
high as inequality between the poor and the rich. There is neither micro nor macro evi-
dence that low and highly variable quality among the poor is mostly due to resource con-
straints. All this strongly suggests that the problem is a lack of standards and accountability,
which is accompanied by a dearth of models for effective pedagogy and other forms of
support (for example, nutritional supplementation) for the poor. Finally, the contrast
between achievement and enrollment in Peru is very high. In most countries with high
enrollment ratios, achievement is also reasonably high. This is not so in Peru: there is a
great imbalance between enrollment levels and what youths actually learn. This most
likely means that the labor market will have trouble absorbing many youths who are being

xiii



Xiv  Executive Summary

led to believe they are educated but who do not, in truth, know very much. The conse-
quences for social cohesion and tranquility are impossible to predict but are unlikely to
be good.

The determinants of quality and learning appear to be the following, in order of pri-
ority: quality of management and work effort, poverty, language of origin, and resource
provision. The education sector can do much about the first and third factors. It can
improve management, quality and work effort levels. It can also address issues of appro-
priate pedagogy for children whose first language is not Spanish. Poverty is harder to
address with sectoral policies, evidently. It will require some cross-sectoral collaboration,
as well as broad economic growth. It would also help if there were more pro-poor spend-
ing of a transparent nature, especially on the resources that are known to make a differ-
ence. But the most important addressable issue is the very poor quality of management
in the sector.

The issue of pedagogical models for the approximately one quarter of children whose
main home language is not Spanish is important but daunting. Results show that language
of origin is, after management and poverty, an important and independent determinant of
learning achievement. There have been some ten major efforts to improve bilingual edu-
cation. Yet, very limited systemic evaluation has been conducted on these efforts, and as
such relatively little is known about how to handle this issue.

Spending on education in Peru, which is around 3 percent of GDP, is low in compar-
ison with other countries. Although spending has been relatively efficient in generating
coverage, it has not been efficient in generating quality. Peru is near the limit of what coun-
tries can do to generate coverage via spending, but it is considerably below the limit, or even
the average, of what countries can do to turn spending into learning achievement. Fur-
thermore, spending patterns are inefficient: too much is spent on salaries, and not enough
on other forms of support. Salaries have been increased across the board in Peru over the
last few years, but there is no evident reciprocal commitment from teacher interest groups
to improve quality or to be evaluated (though there appears to be some recent change in
the right direction). Finally, there are no indicator or standards systems in use to allow
managers to relate spending to quality or to allow individual users to know whether the
system is delivering; in effect, there are few if any quality control systems and there is cer-
tainly no management of value-for-money. Under these circumstances, it seems unwise to
attempt to simply spend one’s way into quality. Yet, this seems to be the dominant tendency
in Peru. The key social pact in the education sector—created in the last few years—has only
one numerical goal: spending. It does have some quality goals, but these are not numeri-
cally specified and there is no general consensus on what they ought to be. Additionally, no
causal mechanism is posited, in these policies and plans, between spending increases and
the quality improvement that is hoped for. Finally, it is apparent that the relatively low
spending on education in Peru is not a matter of sectoral prioritization within the public
budget but instead an issue of low fiscal effort. Thus, while Peru may ultimately have to
spend more on education in order to improve quality, this spending is likely to be very dif-
ficult to generate and also hard to manage properly under current conditions. Part of the
low fiscal effort is likely due to the fact that economic authorities and the taxpayers distrust
the public management of quality in service provision. Thus, a more fruitful way to proceed
is likely to first require an improvement in quality control systems and quality management
systems geared at generating confidence in the tax-paying public and in the economic
authorities that the spending can be well-managed.



Executive Summary Xv

Policy Recommendations

Given the diagnosis outlined above, the following policy recommendations come to the fore.

Standards

First, Peru needs to establish much clearer and more specific learning standards.! Speci-
ficity needs to refer to both the grade level and clarity of goals. For example, goals should
exist at a minimum by grade, and ideally by semester. Goals should be stated in specific
terms, such as measuring levels of comprehension, fluency, and specific numerical skills.
Standards should be simple enough so that parents and teachers can understand them.
Plenty of examples need to be created and distributed so that the actors can see the stan-
dards embodied in materials. Reading materials of standardized grade or age appropriate-
ness, suitable for take-home or pleasure reading, need to be created and distributed. Quality
goals for secondary education could be embodied in a national secondary-school-leaving
exam or certification. Peru also needs to establish service and process standards—meaning
standards of behavior (such as hours of effective and active learning per year) and for
reporting to the clients—in a process of downward accountability of schools to commu-
nities and of the Province-level School Management and Supervision Unit (Unidad de
Gestion Educativa Local, UGELSs) to schools. Provision standards need to be developed
whereby, for example, funding formulas are developed for the national level to fund regions
and for regions to fund schools. Funding according to formulas is more transparent, equi-
table and efficient than the current totally ad hoc funding (if the formulas are simple and
transparent). For example, formulas could be based quite simply on enrollment and poverty.
Finally, clear and rigorous standards for teachers are needed as part of a strategy for upgrad-
ing teacher quality significantly over time. Standards for both recruitment and professional
behavior should be used, and can include the accreditation of teacher training approaches
at colleges and universities. These standards should include subject-matter knowledge and
could be incorporated in the Carrera Piiblica Magisterial or its regulations.

The need to create standards is related to the need to develop a culture of evaluation
in Peru. There is currently a pervasive fear in Peru’s education sector of anyone being

1. Since the word “standards” is used throughout this document, it is important to offer some def-
initions. First, in the context of learning, by “standards” we mean both a system of measurement or
“metrics”, such as a way of measuring a student’s performance (e.g., words read correctly per minute),
as well as a specific numerical goals to be achieved (e.g., being able to read 60 words per minute by the
end of grade 2) or non-numerical skills to be learned (e.g., learning letter-sound recognition). Other
such metrics and goals exist, of course. Second, in the context of management and funding processes,
we refer to standardized ways of proceeding, such as funding via formulas, as well as specific goals such
as saying that each school should receive so many soles per child for purchasing learning materials. Hav-
ing standardized ways for schools to report on budget use to parents is another example of a process
standard. Third, in the context of bilingual education, we refer to standardization of languages of
instruction in order to discuss the limits to standardization. It would be possible to state, each time the
word or concept is used, the exact meaning intended. However, given the pervasiveness of the use of the
concept, it would also be tedious. The expectation is that the context will make it clear enough. In any
case, what the appropriate notion of standard might be is open to discussion and interpretation. For
example, while we believe we should recommend that children be able to correctly read 60 words per
minute by the end of grade 2 (a standard as an actual goal), the policy dialogue process in Peru might
determine that for now it is wisest simply to get teachers to track students on this measurement and try
to improve it (a standard as a metric).
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evaluated. This creates a vicious cycle. The fear of failure creates a fear of evaluation, but
the lack of evaluation condemns almost all efforts to failure, because there is no serious
way to detect when anything is going wrong. Failure and lack of evaluation against any
kind of standard become mutual self-fulfilling prophecies and create an environment of
intense pessimism, fatalism, and non-accountability. The fear of evaluation and stan-
dards has been turned into a virtue, and it has become popular to question evaluation
and measurement as intellectually suspect, non-modern, regressive, or inequality-inducing.
This pessimism, however, is most likely largely unjustified. It is shown in this study that
there are many schools that perform well, and that high expectations are often met by high
performance. Having clear and reasonably high expectations is an important way to break
the vicious cycle of pessimism and the games of blame-the-child or blame-society that
seem to be pervasive in Peru.

Accountability

Second, Peru needs to develop much clearer lines of accountability pressure and consumer
or parental power. Without accountability pressure and rewards (“incentives”), agents will
not come to standard (and without standards, accountability pressure is unable to deter-
mine what direction to seek). Given the situation of low accountability that has developed
in Peru over the past decades, most teachers will not, for example, spend the hours of effort
required to come to standard if they are not supervised and motivated by both communi-
ties and bureaucracy, and if expectations are not made clear. Some will make the effort
needed and already do so, motivated by intrinsic professionalism and pride (as docu-
mented in this report); most, however, neither make the effort now nor will do so in the
future unless accountability patterns are changed. Parents should have more say in what
happens in schools, helping to decide on issues such as the use of school budgets and the
selection of teachers and careers. Options such as giving parents a statutory majority on
the School Governing Council (Consejo Educativo Institucional, CEIs) and giving the CEIs
more power in determining teacher selection and teacher evaluation should be considered.
Another alternative could be to give more power to the APAFAs to demand quality account-
ability in various ways, including teacher appraisal. The right of parents to have their chil-
dren learn to a certain standard should be strongly disseminated and discussed. An
important tool of accountability will be to strongly encourage the less motivated and capa-
ble teachers to leave the profession (or even find ways to dismiss them). This would increase
the turnover rate and would allow new teachers into the system, and if the latter have met
knowledge standards, the quality of the profession would improve faster. Finally, more sys-
temic and evaluated experimentation in outsourcing of education for the poor, such as the
FyA model, should be carried out, though it would be naive to expect any miracles from
this experimentation for reasons documented later in this report.

Support

Third, support needs to be improved so that actors can come to standard. Accountability
pressure and the specification of standards are not enough if agents lack appropriate infor-
mation and the ability to come to standard in the first place. Pressure without outlets will only
frustrate agents and clients. However, more teacher support and training of the traditional
variety will not be useful. Teacher training, both in-service and pre-service, has tended to be
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too generic, too theoretical and (in the case of in-service training) too episodic, precisely
because there are no sufficiently clear learning standards. Instead, much more specific in-
service training is needed—training that accompanies the teacher throughout the year and
which is focused on orienting the teacher in the year-long process to help students achieve
annual learning goals. In short, the training needs to be child-centered, not teacher-centered.
Similarly, much more and better learning materials, in particular reading materials,
libraries, stationery, and supplies are required. Both of these types of support will be expen-
sive. Thus, general financial support is also needed; education expenditure as a share of
gross domestic product (GDP) will likely have to increase. However, this should not take
place until standards and accountability systems are created and functioning. Most of the
first tranches of any increased spending should be focused on the development and capac-
ity building needed to implement these systems. Support itself needs to be standardized.
For example, intergovernmental funding systems and school grants should be set in terms
of simple formulas that are transparent and clear in their intent, perhaps with only two
drivers: enrollment and poverty.






CHAPTER 1

Overview of Current Indicators

his chapter lays out the main indicators characterizing Peru’s education system.
Coverage, learning results, and equity are the focus.

Coverage

Looked at from any angle, Peru has achieved an impressive degree of education coverage.
Table 1.1 shows the basic coverage data for the last few years in Peru and, where relevant
or available, the most recent estimate for Latin America.

As can be seen, coverage in Peru is high compared to the rest of Latin America. Similar
to other areas of Latin America with heavy indigenous presence, Peru is a little behind on
gender equity. Even so, the gender equity index is 98 percent (and, at 94 percent for sec-
ondary schooling, the situation is not much worse than in primary).

One can make more fine-tuned benchmarks than simply comparing to the median for
Latin America. Most education coverage statistics are quite correlated—in international
comparisons—with income per capita, because educational development is part and par-
cel (from both demand and supply sides) of overall social and economic development. For
example, the correlation between the secondary net enrollment ratio and GDP per capita
is 0.65 for Latin American countries.? It is reasonable, therefore, to use GDP per capita as
a way of fixing a reasonable level of expectation with regard to education indicators. In
almost all cases, Peru’s coverage indicators are above the value one would expect based on

2. Secondary net enrollment ratio measured in 2000, GDP per capita in US$ in exchange rate terms
taken at the geometric average of the 1990s. Secondary net enrollment ratio sourced from EDSTATS, GDP
per capita from SIMA.
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Table 1.1. Education System Coverage Data for Peru and Latin America as a Whole
Latin
America
Most Recent
Peru Available
1998 1999 2000 2001 2002 2003 2004 Data
Gross Enrollment Ratios, public and private, not including adult education programs
Pre-primary 57% 57% 59% 60% 61% 60% 63% 58%
Primary 120% 121% 119% 118% 117% 116% 114% 110%
Secondary 82% 83% 86% 89% 90% 89% 90% 79%
Tertiary 29% 30% 30% 31% 32% 33% 33% 24%
Net Enrollment Ratios, public and private
Pre-primary NA NA NA NA NA NA NA NA
Primary 100% 100% 100% 100% 100% NA NA 93%
Secondary 61% 62% 63% 67% 67% NA NA 69%
Tertiary NA NA NA NA NA NA NA NA
Completion proxies (enrollment in terminal year minus repetition that year)
Primary 97% 101% 98% 97% 95% 98% NA 93%
Secondary 58% 59% 56% 61% 63% 66% NA NA
Shares of private enrollment in total enrollment
Primary 13% 12% 13% 13% 14% 14% 14% 15%
Secondary 16% 16% 16% 16% 16% 17% 16% 24%
Tertiary 42% 41% 40% 41% 41% 43% NA NA
Gender parity index (ratio of female gross enrollment ratio to male gross enrollment ratio)
Primary and 97% 97% 97% 97% 97% 97% 98% 101%
secondary
together

Sources: For Peru, derived from Ministerio de Educacion, Unidad de Estadistica Educativa, Cifras
de la Educacion 1998-2004. For Latin America, EDSTATS. Data for Latin America are the medians,
across all countries, of the most recent available data for each single country, thus the group
averages are not used.

some measure of GDP per capita. Again, to use the net secondary enrollment rate as an
example, the expected value for Peru would have been 54 percent in 2000, but as shown in
the table above, the actual value was already 63 percent in 2000.> Peru has had secondary
enrollment ratios (both net and gross) similar to, or higher than, those of countries with
considerably higher per capita income, such as Mexico, Colombia, or Costa Rica.? Similarly,

3. The expected value has to be calculated for 2000 because this is the last year for which a large
amount of data for the rest of Latin America is available, and the expectation is based on looking at data
for all of Latin America.

4. CostaRican data available at http://www.mep.go.cr/CuadroEscolaridadHistorico.html on November
6, 2004. Mexican data available through the interactive software Sistema para el Andlisis de la Estadistica
Educativa, Secretaria de Educacion Piiblica. Colombian data available at http://www.mineducacion.gov.co/
index2.html on November 6, 2004.
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Peru’s expected primary completion rate in 2000 would have been 88 percent, but Peru
had already achieved 98 percent completion by 2000. Finally, at around 66 percent (the
2003 values are an estimate) secondary completion is very high, which is to be expected
given how high gross tertiary enrollment is.

Not only are the coverage values high, but many of the coverage indicators have grown
somewhat faster than for the rest of Latin America in the period 1990 to 2001 (the last year
for which there are comprehensive data for the whole continent). As Table 1.1 shows, most
indicators have risen over the last few years. Progress has been maintained, except in areas
where further upward movement is not reasonable, such as in the gross enrollment ratio
for primary schooling.

Learning and Quality

Given the difficulty of defining education quality, a frequently used proxy is learning
achievement on some standardized test. Peru has participated in two such tests: PISA
2000 and LLECE. The PISA 2000 test is perhaps more useful as a benchmark because it
includes a wider variety of countries. Peru’s performance on PISA 2000 (taking overall
reading ability, mathematics ability, and science ability together, as a simple average) was
worse than that of any other participating country, including the other developing coun-
tries in the sample. Peru’s average score on the three PISA 2000 components (reading,
mathematics, and science) was 16 percent below Brazil and 23 percent below Mexico.
These results were met with consternation in Peru. However, it is important to put things
in perspective. Peru was one of the poorest countries participating in PISA 2000 and was
also one of the countries in the sample making the most recent transition to mass literacy.
Of all countries included in
PISA 2000, Peru had the sec-

ond highest youth depen- Figure 1.1. Real and Predicted PISA Scores
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if the origin of the axis is  source: OECD and UIS (2003) for PISA, EDSTATS for data on GDP
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point below Peru’s performance, then the gap between Peru’s performance and its
expected performance, even controlling for various factors, appears very large. But this is
partly because the origin is arbitrary in most such depictions. In the figures below we have
used what we believe is a more reasonable origin.> Thus, put into perspective, Peru’s aver-
age performance is not as low as often thought. The real problems are elsewhere.

Given how far Peru has come in terms of access to secondary school, and that it is
somewhat below expectations on quality, an outcome issue of real interest is the gap
between coverage and quality, or between access and learning. Figure 1.2 illustrates this
point quite clearly.® It is to be noted that “Asian Tigers” are typically on the dividing line,
or even further on the other side of the dividing line or central tendency between access
and learning performance as Peru: they typically have paid relatively more attention to how
much children are learning than to raw access, though their access numbers are also very
good. The positions of Thailand and Korea are illustrated to contrast with that of Peru.
Peru is an outlier on the “bad” side of the divide.

Thus, one peculiar fea-
ture of education outcomes
in Peru is the large gap
between access and learn-

Figure 1.2. Relationship Between Access
and Learning Scores
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and those of other countries.

The two graphs below show
Sources: OECD and UIS (2003) for PISA 2000 data, EDSTATS the cumulative and relative
for enrollment ratio data.

frequency of performance in
the PISA 2000 reading test
(the “combined reading scale”) in Peru, other developing countries, and the OECD. Two
facts are worthy of note. First, from Figure 1.4, which shows the cumulative frequencies of
proficiency, we can note that only the very best-performing (about 5 percent) Peruvian

5. The common practice in many such graphs is to use some arbitrary round number below the low-
est score, in this case Peru. We have instead taken the distribution of Peru’s own scores at the key centiles,
and projected performance at the lowest possible centile in the distribution, using a polynomial fit. This
projects a hypothetical “worst case” that is a reasonably proxy for an “absolute zero.” The mean of various
polynomial estimates was 120, and this is taken as the most meaningful zero level for graphical display.

6. The axes have been re-scaled to make the relative scale of the two graphs identical, so that the
distance of Peru to the central tendency in both cases can be more easily compared.
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children perform in the range of the OECD average. But the most important issue is the
underperformance of Peru’s worst performers. More than half of Peruvian children are not
even at the first level of proficiency in reading ability. It is clear that countries that are devel-
oping well educationally, and that have made well-recognized efforts to improve educa-
tional quality, seem to have compressed the percentage of children at this level. This is
visible in the shape of both the cumulative and simple (Figure 1.3 frequency distributions.
Thailand stands out as a good performer and, in Latin America, Mexico does as well.

Figure 1.3. Frequency Distribution PISA 2000 Reading Performance
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Source: Graphed from OECD and UIS (2003).

Finally, of all countries in PISA 2000, Peru had the highest ratio of variance to average
performance, taking mathematical literacy as the key index this time. Either this ratio, or
the ratio of performance at the 95th to performance at the 5th percentiles, can be taken as
indices of educational inequality. We use the latter. As noted, Peru had the worst ratio for
educational inequality in the PISA 2000 sample. If one adds data for other countries from
other international mathematical tests, namely the TIMSS 1999 and 2003 (for a total of some
14 developing countries, depending on how one counts), Peru’s performance on PISA
2000 shows more inequality than any other country’s performance on any of these three
international tests, with the exception of South Africa’s performance on either TIMSS.
Moreover, this index of educational inequality is, in most countries, fairly well correlated
with the Gini coefficient of income inequality. Peru, however, is an outlier, as Figure 1.5
shows: the level of educational inequality in Peru (at least by this measure) is considerably
above what its level of income inequality in the 1990s would have predicted. It is possible
that Peru is not an outlier. Perhaps Peru, along with a few other countries, is on a different
line determined by third factors not captured in this graphic. The other near-outlier country
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Figure 1.4. Cumulative Frequency PISA 2000 Reading Performance
100
@ 90 +
g 80 -
3
5 70 1
(7]
% 60 -
£ 50 - —-&-— Mexico
o
g 40 - —a— Peru
-:2; 30 - OECD Average —-4—- Thailand
F — = — Indonesia
£ 20 .
(3] 10 | ---X--- Brazil
0 —>— OECD total
<1 1 2 3 4 5
PISA 2000 reading proficiency levels

Source: Graphed OECD and UIS (2003).

on the chart is Israel (half as far above the line as Peru and at a Gini coefficient of about 35).
Another country that would be an outlier (but whose data is from TIMSS rather than PISA
so it is not graphed) is South Africa, with an educational inequality index, on this variable,
of approximately 4.2, but a Gini coefficient of around 60. These facts (Peru, Israel to some
degree, and South Africa being outliers) suggest that there may indeed be some countries
for which a special relationship is needed: there is, perhaps, a third dimension in Figure 1.5
and Peru may lie on a well-fitted line in that dimension. This emphasizes the point that there
is something social or curricular about Peru’s educational inequality that goes beyond the
sorts of generic economic inequalities normally associated with Gini coefficients. (An alter-
native but equivalent interpretation is that sociological and cultural inequalities in Peru are
not well correlated with economic inequalities.) The thought that one may be in the com-
pany of South Africa should be a sobering realization, given this country’s past and present
ethnic divisions and tensions.

In summary, Peru has done well in expanding education coverage. Coverage levels are
high compared to the rest of Latin America, and compared to what one would expect based
on GDP per capita. Not all children finish secondary school; only about 65 percent do. This
number might be considered relatively high by Latin American standards, and is high rel-
ative to the low quality of the education Peruvian students receive. Nonetheless, the issue
of why students do not finish is of interest and is covered in Chapter 5. Peruvian children
learn somewhat less than one would predict given the country’s level of per capita GDP
and its demographic burden. There is also a very large gap between coverage and learning.
Peru has a definite problem in that it is producing large numbers of high-school graduates
with very poor cognitive skills. When countries produce as many secondary school grad-
uates as Peru does, the cognitive skills of these graduates should be much higher than they
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Figure 1.5. Economic versus Educational Inequality
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currently are in Peru. The gap between numbers and skills may create a crisis of expecta-
tions. In a related manner, there is a large gap between the percentage of children at very
low levels of proficiency in Peru and the percentages seen at the same level in other coun-
tries (or, alternatively, the gap between those who learn the most in Peru and those who
learn the least is very large if one considers how low the average levels of learning are). Fur-
thermore, this high level of educational inequality is not explainable in terms of Peru’s
overall economic inequality. These are the outcome problems Peru has to contend with.
The possible determinants of these problems are discussed in the following chapters.






CHAPTER 2

Educational Diagnostics
and Recommendations

he previous chapter has argued that the remaining problems in Peru’s education
sector are largely related to learning achievement, and in particular to the low and
extremely variable levels of learning achievement among the poor.

This chapter will argue that there is no shortage of lists of clear reccommendations
about how to improve the education system in Peru. There is also no dearth of research
studies upon which to base policy recommendations. The strong implication is that basic
knowledge about “what to do” is not, in general terms, much of a constraint to improve-
ment. The chapter will then suggest that there are two real constraints. First, a lack of will-
ingness to do what the research suggests should be done and second, a certain absence of
knowledge on how to do what needs to be done.

Stock of Peruvian Research on “What Works” in Schooling

A good stock of policy prescriptions already exists in Peru, as will be seen below. This
stock of policy recommendations is not based on mere opinion. In the last decade the
Peruvian literature on the factors associated with improved learning has grown quickly.
The capacity of the education system, or of intellectuals vaguely associated with the edu-
cation system, to diagnose itself is far greater than the system’s actual capacity to use these
diagnoses (through policy and administrative change), perhaps to a degree unusual in
Latin America (see Table 2.1).

This literature is of high quality, and its conclusions are fairly firm—it is possible to
discern a common thread of explicit or implicit policy suggestions coming out of the
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research. This section discusses the main findings. It does not pretend to cover the entire
Peruvian literature on this subject, as many of the findings echo each other.”
The basic factors identified in this literature fall into four broad groups:

1. Poverty as such, but also a lack of attention to the needs of particular sub-populations,
in particular the poor, and specifically the poor of non-Spanish-speaking origin.
This lack of attention seems to have two dimensions. First, lack of appropriate cul-
tural and pedagogical models that are proven to boost learning among the poor
and those whose mother tongue is not Spanish. Second, the fact that the problems
of poor quality of teaching, and lack of standards and accountability, are worst
among the poor.

2. Poor quality of teachers, poor quality of teaching. These quality problems appear to
be fundamental, and appear to be related to basic lack of skills among teachers. These
issues appear difficult to correct with traditional “teacher-training” methods, and
most likely have to do with teacher selection and motivation. As will be seen in later
sections, added to this is an over-ambitious and conceptually complex curriculum
that is probably too difficult for teachers in rural areas to apply, at least with the cur-
rently meager levels of problem-specific support (as opposed to superficial, generic
in-service training).

3. Poor time-on-task, low coverage of the curriculum, low effort, all due to a lack of
standards and standard enforcement, or a lack of accountability.

4. Lack of parental involvement, low accountability to parents, low ability of parents
to pressure schools on quality issues, partly due to a lack of standards.

Somewhat absent are strong research results that suggest scarcity of resources (aside from
scarcity of skilled teachers working devotedly) is a major problem. Some studies, along with
our own analysis (shown below), do suggest a minor role for resources. As is shown in other
chapters of this report, if one looks at the school level, it is not clear that the poor are under-
resourced, relatively speaking, in terms of the most expensive factors, such as the pupil-
teacher ratio; it is clear, however, that they under-resourced in terms of capable teachers. It is
also shown that learning results are much more poorly distributed than, say, raw teacher
resources (the pupil-teacher ratio). The apparent lack of relationship between raw resources
and learning results may have two causes. First, in some cases there may indeed be no rela-
tionship. This is likely the case with teacher costs, because teacher costs, in the current com-
pensation scheme in Peru, do not reward teacher quality. Second, studies of the type shown
below rely on variation in order to estimate effects. If all schools get more or less the same

7. In general, results in Table 2.2 and Table 2.3 are reported only if they are statistically significant at
the 5 percent level or better, and if they tend to show up in more than one subject matter and in more than
just one or two model specifications. Factors tending to appear only in one study, or in one subject, or in
one model specification, are not reported. In cases where there are several variables that have a signifi-
cance level worse than 5 percent, but better than 10 percent, and are most likely highly correlated with
each other, we suspect multi-collinearity and report the factor in any case (e.g., if father’s education,
socioeconomic status, expectations that the student will complete secondary school, and expectations that
the student will attend university all appear with low significance, we assume all of these largely refer to
socioeconomic status and report the latter). None of these analyses carry out a cost-effectiveness analysis
of the identified factors.
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amount of supplies (for example, if all schools get the basic textbooks, or if none do) then it
is difficult to identify an impact from the presence or lack of textbooks. This does not mean
that textbooks are unimportant, it simply means that their importance is hard to ascertain
from quantitative studies of this sort. In short, while much research exists, it is important to
take the results cautiously, particularly on the resource issue.

The resource issue raises one additional problem or puzzle. Poverty and socioeco-
nomic status (SES) matters a great deal in determining learning results. In some studies,
and in our own re-analysis of the data (shown below), poverty and general SES matter
more than anything else in explaining learning results. Why, then, do public resources,
which could be considered a way of making up for poverty or lack of private resources,
seem not to matter as much? Aside from the possibilities already mentioned immediately
above, the answer to this is unfortunately not clear, but we hypothesize it has to do with
the fact that even private spending among the poor is not very efficient because consumers
are underinformed or misinformed by their schools, whereas private spending among the
better off is more efficient because this group finds ways to get reasonably standardized ser-
vices and manages to establish comparative information about schools even if the govern-
ment does not provide it (perhaps the fact that the less poor are more urban helps establish
informal performance information and more competition between schools, as urban schools
are much less able to establish a monopoly over their students). This issue is explored in
subsequent chapters.

In order to summarize as many of these variables as is possible in one single source, and
to give a direct flavor of what the research tends to show, we analyzed what is probably the
most complete data set on schooling results and their determinants, the 2001 national eval-
uation results for 4th grades primary and secondary for Spanish (“comunicacién integral”)
and Mathematics (“légico-matematica”). This was done using Hierarchical Linear Model-
ing (HLM). A summary of the results is presented in Table 2.2 and in Table 2.3.8 For vari-
ables whose p-value is less than 0.01 and whose standardized coefficient is greater than 0.05,
we also classified the variables into just four broad groupings to make the results more intel-
ligible. These classifications are shown. Finally, we then counted the number of times the
broad groupings show up as correlates of learning in the four sets of results (mathematics
and Spanish, in 4th grade primary and in 4th grade secondary). This final count provides a
good snapshot of the broad issues that appear to be shaping learning results, at least accord-
ing to this one instrument. Furthermore, these results are fully consistent with the review of
existing literature already discussed above. The broad factors are:

. Poverty and socioeconomic issues: 13 cases

. School and classroom management, pedagogy, having norms and standards: 10 cases
. Ethnic and gender disadvantage (above and beyond poverty): 5 cases

. Resources and resource use: 3 cases

S W N =

8. Variables that apply at the pupil level are symbolized with a (P), since we have not followed the tra-
ditional practice of segregating the school vs. student-level variables in the presentation. In this table, the
results were first sorted by level of significance. Then, in order to be as rigorous as possible, variables whose
p-value is less than 0.01 were sorted by the size of the standardized coefficient, that is, the “substantive”
level of significance. Thus, variables with standardized coefficients greater than 0.05 and p-value less than
0.01 are sorted by the size of the standardized coefficient, whereas variables with p-value not less than 0.01
are simply sorted by the p-value.



Table 2.1. Factors Associated with Improved Learning Results in Peru

Factor

Discussion

Sources of evidence and range of
application of the research

Possible policy implications

Coverage of the
curriculum.

Coverage is very low but low cover-
age does not appear very related
to poor achievement in a few
studies, perhaps because higher
coverage with poor quality does
not add to achievement.

Cueto, Ramirez, Ledn, and Pain (2003); 6th
grade mathematics, Lima. Multivariate
analysis.

Equipo de Andlisis de la Unidad de Medicion
de la Calidad Educativa (2004). Multivari-
ate analysis.

Galindo (2002). Multivariate analysis.

Poor teacher preparation for certain
areas, poor accountability and
supervision.

Use of materials pro-
vided by Ministry,
lack of materials

other than textbooks.

Materials are distributed but under-
used. Coverage (percent of mate-
rials used) is associated with
achievement. In addition materi-
als arrive late. Learning materials
are reported to be not very
usable or used. Other supplies
and stationery are not supplied.

Cueto, Ramirez, Ledn, and Pain (2003); 6th
grade mathematics, Lima. Multivariate
analysis.

Data from the present report suggest that
students do not recognize text from the
reading materials and the materials are
late. Based on non-random but “represen-

tative” quantitative sample and field visits.

Hunt (2001). Expert opinion based on non-

random sample, non-quantitative samples.

Review and assess use and appropri-
ateness of materials, reform and
redesign materials.

Gender.

Being male is associated with
higher achievement, all other
things being controlled for, par-
ticularly in mathematics.

Cueto, Ramirez, and Ledn (2003). Language
and mathematics, Lima and Ayacucho,

3rd and 4th grades. Multivariate analysis.

Cueto, Ramirez, Ledn, and Pain (2003); 6th
grade mathematics, Lima. Multivariate
analysis.

Benavides (2002). Multivariate, large sample.

Pedagogical practices might discrimi-
nate against girls. Cultural expecta-
tions may also play a role.

Date school opens

Positively associated with achieve-
ment. Most likely a proxy for
overall good management and
time on task.

Equipo de Andlisis de la Unidad de Medicién
de la Calidad Educativa (2004). Multivari-
ate analysis.

Cueto and Secada (2001). Multivariate
analysis.

Policies on time-on-task (campaign
for 1000 hours of effective instruc-
tion) exist but are weakly enforced.

Apnis Apuno) yueg plomy 2L



Time on task, and time
on task devoted to
high-value activities.

Amount of homework.

Time on task generally very low, un-
enforced, unsupervised. It
impacts learning.

Amount of homework positively
associated with results.

Cueto and Secada (2001). Multivariate
analysis.

Hunt (2001). Expert opinion based on non-
random sample, non-quantitative samples.

Data from this report suggest that teachers use
time very unproductively. Quantitative,
“representative” but non-random sample.

Montero, Ames, Cabrera, Chirinos, Fernandez
Davila, Leén. 2002. Small sample
quantitative.

Benavides (2002). Multivariate, large sample.

Policies on time-on-task (campaign
for 1000 hours of effective instruc-
tion) exist but are weakly enforced.

Level of teaching and
problem-setting in
mathematics, poor
or no feedback on
problem sets.

Teacher lack of confi-
dence and incapacity
in specific skills inread-
ing and evaluation.

Teachers are badly
prepared in general.

Teachers correct problems lightly,
and often give incorrect feedback
to students. Quality of feedback
and problems is associated with
more achievement.

Teachers do use standards, but they
are informal and lower than they
should be. On the other hand,
instructional strategies and texts
may be more complicated than
necessary.

Cueto, Ramirez, Ledn, and Pain (2003); 6th
grade mathematics, Lima. Multivariate
analysis.

Hunt (2001). Expert opinion based on non-
random sample, non-quantitative samples.

Data from the present report suggest that
teachers do use standards, but even if
they were meeting goals fully, reading
would still be below where it should be.

Arregui (1996).

Teacher’s own education is poor, due
partly to selection of personnel
into the profession. Support to
teachers is insufficiently specific.

Spanish ability (and
Spanish mother
tongue)—affecting
mathematics achieve-
ment as well.

Generally highly correlated with
achievement. In some models this
is the only really significant fac-
tor. Tends to appear significant
even when general socioeco-
nomic status and other educa-
tional factors are controlled for.

EIB programs are generally poor,
and education in areas where
Spanish is not an ancestral lan-
guage is generally poor.

The indigenous/non-indigenous gap
is worse in Peru than in Bolivia or
Mexico.

Cueto (2003). Rural. Transition 4th to 6th
grade. Controls for initial achievement.
Multivariate analysis.

Equipo de Andlisis de la Unidad de Medicién
de la Calidad Educativa (2004). Multivari-
ate analysis.

Cueto and Secada (2001). Multivariate,
rural.

Sakellariou (2004), multivariate analysis
based on LLLECE results.

Lack of strong enough programs
and methods for non-Spanish-
speaking children. Need for
value-added analysis and
reasonable expectations.

(continued)
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Table 2.1. Factors Associated with Improved Learning Results in Peru (Continued )

Factor

Discussion

Sources of evidence and range of
application of the research

Possible policy implications

Socioeconomic status
of family.

Often quite correlated with achieve-
ment. Probably co-linear with
Spanish ability or language spoken
at home, but often has significance
independent of the latter.

In some studies this is the most
important measurable factor in
driving student learning.

Cueto, Ramirez, and Le6n (2003). Language
and mathematics, Lima and Ayacucho,

3rd and 4th grades. Multivariate analysis.
Benavides (2002). Multivariate, large sample.

Data analysis for this report in Table 2.2
and Table 2.3.

Lack of compensatory mechanisms
and resource targeting. Need for
value-added analysis and reason-
able expectations.

Cultural capital in the
home (e.g., number
of books).

Associated with increased
achievement.

Benavides (2002). Multivariate, large sample.

Lack of compensatory programs and
resource targeting. Need for value-
added analysis and reasonable
expectations.

Child labor.

Negatively associated with achieve-
ment even when socioeconomic
status is controlled for.

Equipo de Andlisis de la Unidad de Medicion
de la Calidad Educativa (2004). Multivari-
ate analysis.

Lack of compensatory mechanisms
and resource targeting. Need for
value-added analysis and reason-
able expectations.

Level/quality of
teacher training.

Somewhat associated with achieve-
ment. Could be a proxy for overall
general knowledge and status of
teachers.

Cueto (2003). Rural. Transition 4th to 6th
grade. Controls for initial achievement.
Multivariate analysis.

Teacher recruitment and retention.

Resources such as
school libraries,
reading materials
at home, etc.

Some impact from these factors is
found, as would be expected. Many
of these factors probably have an
effect, but the statistical significance
is masked by the presence of other
factors that are correlated, such as
socioeconomic status of the family.

Benavides (2002). Multivariate, large sample.

Evidence in analysis carried out for this
report as presented in Table 2.2 and in
Table 2.3.

Unclear. Conclusion should not be
that material inputs do not matter,
but that total resources, as opposed
to specific resources, are a factor
of secondary importance compared
to the management of those
resources.

Parental involvement
in homework.

Could be a proxy for parental involve-
ment in general.

Equipo de Andlisis de la Unidad de
Medicion de la Calidad Educativa (2004).
Multivariate analysis.

Parental involvement in the past has
generally been postulated as involv-
ing only assistance with infrastruc-
ture. Need for value-added analysis
and reasonable expectations.
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Table 2.2. Results on Determinants of Learning Based on 2001 National Evaluation

Spanish (Comunicacion Integral) 4th Grade Primary

Mathematics (Logico-Matematica) 4th Grade Primary

Std Coeff, Broad Std Coeff,
Broad Grouping Variable Sig Grouping Variable Sig
SES Socioecon index school 0.259%** SES Socioecon index school 0.387%**
SES Rural —0.138*** Management Parental satisfaction 0.106**
SES Socioecon index pupils (P) 0.116%** SES Socioecon index pupils (P) 0.088**
Resources School infrastructure index 0.116%* Ethnic/Gender School in bilingual area —0.078**
Ethnic/Gender School in bilingual area —0.102%** SES Whether pupil works Mon-Fri (P) —0.073%**
Management Public School —0.089** Ethnic or Gender Gender (P) 0.072%**
Management Curriculum Coverage 0.086*** Management School starts year on time 0.064**
SES Whether pupil works Mon-Fri (P) —0.084*** Ethnic/Gender Student’s first language is Spanish (P) 0.054%*
Management Time spent by teacher preparing classes as 0.064*** Management Time spent by teacher preparing classes as % of 0.053**
% of total time worked total time worked
Resources School materials index 0.057*%* Teacher experience at schuol 0.048***
SES Mother’s education (P) 0.052%* Father’s education (P) 0.047%*
Total teaching experience 0.04* Expectation student will continue to tertiary (P) 0.037*
Number of training courses taken by 0.006* Percent curriculum covered 0.049*
teacher per year
Percent repeaters —0.052* Percent repeaters -0.076*
Father’s education (P) 0.036* Month school received books —0.055*
Frequency of use of books in classroom by 0.034 Complimentary curriculum 0.052*
the teacher
Teaching experience at school -0.033 Public School —-0.057*
Student’s first language is Spanish (P) 0.036 School infrastructure index 0.082*
Parental satisfaction 0.052 Expectation student will finish secondary (P) 0.028*
Expectation student will finish secondary 0.023 Number of books in the household (P) 0.03
school (P)
Number of math tests 0.044
Number of siblings (P) —0.021
Percent variation explained 59% Percent variation explained 67%
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Table 2.3. Results on Determinants of Learning Based on 2001 National Evaluation

Spanish (Comunicacion Integral) 4th Grade Secondary Mathematics (Logico-Matematica) 4th Grade Secondary

Std Coeff, Broad Std Coeff,
Broad Grouping Variable Sig Grouping Variable Sig
SES Socioecon index school 0.499*%**  SES Socioecon index school 0.356%**
SES Expectation student will continue to 0.219***  Student Whether student likes Mathematics (P) 0.147%%*
tertiary (P)
Resources School materials index 0.065** Ethnic/gender  Gender (P) 0.1%*%*
Management Public School —0.063** Management Public School —0.089**
Pupil works weekends (P) —0.042%**  SES Coast —0.083***
Number of books in the household (P) 0.039%**  SES Expectation student will continue to tertiary (P) 0.075%**
Curriculum Coverage 0.037%* Management Percentage of developed curricula competencies 0.069%**
Student’s first language is Spanish (P) 0.026%* Management Management of curricula contents 0.053*%*
(in percentages)
Time pupil spends getting to school (P) 0.026*** Number of books in the household (P) 0.048%**
Gender (P) 0.026** Age (P) —0.022%*
Age (P) —0.025** Teacher experience 0.047*
Student works Monday-Friday (P) —0.02*%* Father’s education (P) 0.022*
Father’s education (P) 0.021* Parental satisfaction 0.049*
School starts year on time 0.035% Student’s first language is Spanish (P) 0.017*
Complimentary curriculum 0.03* No. of training courses taken by teacher 0.034
since 1998
Coast —-0.032* Parents help with homework (P) 0.037
Parental satisfaction 0.03 School infrastructure index —0.042
Rural -0.025 Student works weekends (P) -0.013
Mother’s education (P) —-0.014
Percent variation explained 49% Percent variation explained 45%
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It should be noted that poverty is far and away the most important determinant in
almost all cases. In almost every case, it has the highest statistical or substantive significance.

The data source used, unlike those used in other studies such as Cueto and Secada
(2001), Cueto, Ramirez, Le6n, and Pain (2003), or Hunt (2001), does not allow a fine-
grained look at issues related to the quality of instruction. Even so, issues of standards and
school and classroom management appear high on this list. It is likely that if these factors
had been taken into account in this survey, then issues related to school and classroom
management and pedagogy would appear higher on this list.

It is likely that all these factors interact. For example, the lack of norms and standards
(such as poor time on task) is probably worse among the poor. Similarly, the lack of proven
pedagogical models is worse for those whose mother language is not Spanish. Thus, the
disadvantages are cumulative, and it is easy to understand why children who are poor,
whose mother language is not Spanish, and whose teachers are not very devoted and do
not know how to use an effective pedagogy, are not learning much. Later chapters will doc-
ument these issues in much more detail.

Existing Stock of Policy Suggestions

The Peruvian education system responds to policy suggestions, albeit incompletely, with
a considerable lag, and more in certain areas than in others. For example, in the past few
years there has been considerable progress in certain areas. Quality measurement, as prox-
ied by learning achievement, albeit on a sample basis, has been implanted. (Though its
funding tends to be dependent on outside influences.) General management information
systems, such as enrollment counts and basic indicators, have greatly improved. Similarly,
there have been improvements in payroll management, clean-up of ghost teachers, and
some rationalization of teacher supply so that it matches enrollment-based needs. These
are responses to obvious need and to policy recommendations made in the early through
late 1990s.

There are many current lists of policy suggestions, including quite a few that have not
yet been taken up. These vary from those produced by Peruvian and individual foreign
expert analysis and opinion, to those based on international organizations’ analyses, to
those derived from consensus-building and large-scale consultation exercises within Peru.
Most of these converge on a fairly consistent set of recommendations. Just in the 1990s and
2000s, one can cite World Bank (2001), Alcdzar (2004), Hunt (2001), PREAL (2003),
Francke (2004), Rodriguez (2004), Rivero (2004), Vega (2004), and, Foro del Acuerdo
Nacional (2004) as examples of sets of policy suggestions. Table 2.4 is laid out so as to
emphasize the range of agreement of all the various diagnostics and sets of recommenda-
tions. In the table, the fact that a symbol does not appear under an author’s name does not
imply the author does not support the idea; it simply implies that he or she does not dis-
cuss it—some of the papers do not present comprehensive lists of what the author thinks
ought to be done to improve the system. In some cases (see for example, Cruz, Espinosa,
Montané, and Rodriguez 2002), the authors do not lay out recommendations as such on
the topic in question, but their description of a problem is so pointed and specific that it
can be taken as an implicit recommendation. Finally, in a few cases, the interpretation of
the authors’ recommendations is not clear. This is symbolized with a question mark.



Table 2.4. Summary of Policy Recommendations in Some Key Peruvian Literature and Literature on Peru

Issue

Alcazar
(2004)

Hunt
(2001)

PREAL
(2003)

Foro
Acuerdo
Nacional

(2004)

Francke
(2004)

Cruz,
Espinosa,
Montané,

and
Rodriguez
(2002)

Vega
(2004)

World
Bank
(2001)

Rivero
(2004)

Establish more detailed and
clearer performance
expectations and standards.

v

v

Increase capacity to demand
and use standardized
achievement testing,
perhaps universalize
testing in somegrades,
some recommend
dissemination of
school-wise
information.

Make schools and teachers
more accountable to
parents and/or principals,
including input into
teacher evaluation by
parents and principals.

Increase spending on
education.

Target spending toward the
poor, create more targeted
programs, not just targeted
spending.

Clarify and finalize powers
and functions under
decentralization, including
school autonomy, with fully
specified responsibilities.
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Improve teacher pay (in some
cases stated thus, in other
cases stated only in relation
to performance or specific
skills).

Simplify teacher reward
system, make it more based
on some measure of
performance, including
school-level evaluations.

Rationalize and accredit
pre-service teacher training,
make it more selective.

Increase coverage of
pre-primary schooling.

Evaluate existing and past
pilot projects and initiatives,
and force accountability to
absorb lesson that work and
reject those that do not.

Simplify and clarify
organization of the sector.
Re-orient it so it serves the
pedagogical functions.

Ensure communitarian or
administrative systems to
guarantee attendance of
teachers and students.

Take steps to ensure
continuity of policies and
perhaps of Ministers.

Social mobilization around
learning, specifically reading

(continued)
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Table 2.4. Summary of Policy Recommendations in Some Key Peruvian Literature and Literature on Peru (Continued )

Cruz,
Espinosa,
Foro Montané,
Acuerdo and World
Alcazar Hunt PREAL Nacional Francke Rodriguez Vega Bank Rivero
Issue (2004) (2001)  (2003) (2004) (2004) (2002) (2004) (2001) (2004)
Focus in particular on early
literacy through
expectations and programs. v
Establish better methods and
tools, including more
reliable and standardized
approaches, for education
in non-Spanish-speaking
v v

areas.

Clarify formulas for resource
allocation to sub-national

entities. v
Ensure competitive selection
and evaluation of sector
v

managers.

Develop more specific,
problem-oriented teacher
support, instead of generic
in-service training. v
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The most important conclusion to be derived from the analysis of the table below is
that perhaps half of the recommendations have to do with accountability. This is not sur-
prising given the research results discussed above. The rest have to do with support. How-
ever, both effective support and accountability require standards, and accountability
requires the existence of measurement. Support also requires standards, given that it ought
to be directed at helping actors perform to standard. Without standards it is difficult to say
what the training and support should be about, and whether it has achieved anything.
Thus, a close analysis of, and reflection on, the recommendations imply, as a foundation,
a focus on: a) developing standards, b) improving mechanisms to hold service providers
accountable for meeting standards, and ¢) improved support to help providers come to
standard. A few recommendations, such as increased expenditure, or more emphasis on
early childhood education, do not relate to either accountability or standards.

It is also important to note where there tends to be a lack of consensus. The more offi-
cial documents tend to relatively underemphasize issues of standards, and tend to empha-
size resource provision, narrower curricular and support matters, and more ambitious
styles of pedagogy (for example, integration of areas of knowledge, critical thinking about
learning itself, as themes in the curriculum). Almost all of the more official reccommenda-
tions as to policy actions are purely qualitative or directional, and do not represent quan-
titative goals, except, pointedly, those that refer to more funding (for example, Foro del
Acuerdo Nacional 2004, which sets a quantitative spending goal, but is silent on any quan-
titative results that could be delivered for this spending). Analysts coming from think tanks
and academic environments, on the other hand, tend to emphasize some form of standards
or accountability.

An important point to note with regard to Table 2.4 is that there is some disagreement
between the best research and the policy recommendations. For example, the issue of specific
support to teachers (how to teach to standards) to accompany improved or more spe-
cific standards tends to receive clear and strong attention from only one of the policy-
recommendation authors as shown in the table, whereas the same issue receives quite a bit
of attention from authors writing up research or empirical findings (Table 2.3 above).

Remaining Impediments

The evidence presented in the previous two sections suggests that at this point the main
constraint to improved education results in Peru is not more research and more policy
analysis—at least not along the lines already carried out. There is already a large stock of
research-based suggestions. There is also a reserve of pilot projects and experiments. In the
EIB area alone, for example, there are at least ten projects from which more could be
learned, or could have been learned had these projects been more thoroughly evaluated
(see Chapter 8).

There are some remaining knowledge problems, and a major policy problem.

First, it is true that there are some lacunae in knowledge. There seem to be three main
types of knowledge lacking. First, as already noted, little of the research and few of the policy
prescriptions have anything to say about the cost-effectiveness of various proposed inter-
ventions. Knowledge of the factors that affect learning, and hence important policy pre-
scriptions, do exist. But these have not been ranked in terms of potential cost-effectiveness
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based on Peruvian research. It would be a time-consuming task, though not scientifically
demanding, to carry out some type of meta-analysis of the various “production function”
studies that have been done, attach benefits to the impacts, assess the cost of the proposed
changes, and propose some prioritization.

Second, few of the studies focus on the management and institutional economic issues
that will have to be resolved if the problems are to be confronted. That is, most of the “pro-
duction function” studies identified above (including our own analysis of the 2001 national
evaluation results) tend to identify the “what” issues. However, there is little analysis of the
managerial and policy issues that are blocking action on the “what” issues, which is par-
ticularly disturbing if those “what” issues appear so clear. The “how” is relatively under-
researched, though a few analysts such as Hunt (2001) have looked into the issue. As
background for this report, some research on institutional management or “how” issues
was done at the school or classroom level. This area of work needs to be further developed
in Peru, though it is not clear that a whole new industry, similar to that which has emerged
on the “what” issues, needs to develop. A few well-done studies at two levels (classroom
and school, and system) will go a long way.

Third, there are few truly successful and well-evaluated experiments that put the key
policy recommendations to work and show unmistakable, large-scale, systemic improve-
ments in learning achievement. It is known that there are schools that produce good results
even though their clientele is poor. There have been a few donor or NGO projects that have
produced improved results in a few schools. However, few (none that could be found for
this report) projects have had large measured impacts on student achievement in a whole
system or sub-system (a whole district or province). Thus, there are few credible models
of systemic interventions that truly work in driving cognitive development among the poor.

The most significant problem that remains is coming to clear policy agreements on the
determinants of learning and implementing solutions over an extended period. Coming
to agreement on standards, management, accountability, and the needed spending, and
then developing stable management teams (from the Ministerial level down to the school
principal level) to lead the implementation effort over many years, appears to be, thus far,
less attainable than producing knowledge. The following chapter suggests some reasons for
these kinds of failures.



CHAPTER 3

The Accountability-Triangle
Approach

the education sector is quality, and more specifically, providing quality education

to the poor. Chapter 2 also noted that there is no shortage of technical suggestions
and solutions. It seems, therefore, that the problems that remain are problems of “polit-
ical will”, or accountability. This report takes as its point of departure an accountability
framework that proposes that for any social system (education in this case) to work well
there has to be a well-defined and well-exercised framework of mutual accountabilities
between three (or four, depending on how one counts) sets of actors, as set out in Figure
3.1. The figure is sometimes referred to as “the accountability triangle.” The accountabil-
ity framework used in this section is an elaboration of the framework used in various
recent World Bank reports (see Fiszbein 2004; World Bank 2003).

The three key sets of actors are: a) the State (including its regional or subnational man-
ifestations), which includes politicians and policymakers in both the legislative and exec-
utive branches, b) the service providers (which could be subdivided further into organizations
such the ministerial bureaucracy, reg