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Summary information for Pakistan

Currency = Pakistan Rupee (PKR)

e Exchange Rate (10 June 2009) USD 1 = PKR 81
e Fiscal Year =1 Julyi 30 June

¢ School year = September i June

e Structure of education system:
2 years pre-school + 8 years elementary + 4 years secondary + higher

e Population: 173 million (July 2008 estimate)

¢ Population growth rate: 2.2% p.a.
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Preface

The Fast Track Initiative (FTI) is linked both to the Education for All (EFA) goals and to the
Millennium Development Goals (MDGs). The FTI was launched in 2002, and has now been
running for half its expected lifetime. The FTI partnership has recognised the need to
evaluate whether it is achieving the goals it has set itself. The evaluation will provide an
opportunity for reform and change if necessary.

As stated in the Terms of Reference:

The main purpose of the evaluation is to assess the effectiveness of FTI to
date in accelerating progress towards achievement of EFA goals in
participating countries, with particular attention to country movement towards
universal primary completion (UPC). The evaluation will also assess FTl's
contributions to improving aid effectiveness at both the country and global
levels.

The evaluation will draw lessons learned from the FTI's strengths and weaknesses and
make a series of recommendations to further improve future partnership programming and
effectiveness. Most importantly it is hoped that, as a result of this evaluation, progress
towards expanding and enhancing educational opportunities will be strengthened.

The evaluation is independent but is jointly supported by a consortium of donors. The
evaluation is taking place between November 2008 and December 2009. The Evaluation
Oversight Committee (EOC) is made up of representatives from the donor community,
partner countries and civil society. It is coordinated by Joe DeStefano (email:
jdestefano@futureofschooling.org).

The evaluation team is a consortium of three companies Cambridge Education, Mokoro and
Oxford Policy Management (OPM).

The evaluation includes nine country case studies, in Cambodia, Kenya, Burkina Faso,
Ghana, Mozambique, Nicaragua, Nigeria, Pakistan, Yemen.

For enquiries related to the evaluation please contact Anthea Sims Williams, the research
coordinator, at asimswilliams@mokoro.co.uk.

For regular updates about the evaluation and the most recent outputs please refer to the
evaluation website at: www.camb-ed.com\fasttrackinitiative.
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EXECUTIVE SUMMARY

Introduction

S1 This is one of nine country studies carried out as part of the mid-term evaluation of
the Education for All (EFA) Fast Track Initiative (FTI). The FTI was launched in 2002 by a
partnership of donors and recipient countries to "accelerate progress towards the core EFA
goal of universal primary school completion (UPC), for boys and girls alike, by 2015". The
FTI has now been running for half its expected lifetime. The FTI partnership has
commissioned an independent evaluation to see whether it is achieving the goals it has set
itself. A full explanation of the evaluation, its methodology and its timetable is provided in
the Evaluation Framework, available from the study website at www.camb-
ed.com\fasttrackinitiative. The Pakistan country study draws on field work in June 2009.

Sector Context

S2 Pakistan is a Federal state, comprised of four main Provinces (Punjab, Sindh, the
North West Frontier Province and Balochistan) together with a number of other territorial
units (the capital territory, federally administered areas on Pakistan's borders, and Azad
Jammu and Kashmir). The four provinces account for the vast majority of Pakistan's land
area and population, but are very different from each other in population size, ethnic
composition, political economy and other dimensions. Since independence more than sixty
years ago, Pakistan has experienced alternating periods of military and civilian rule. Since
2001, efforts at political and administrative devolution down to the district level have changed
the landscape for the delivery of basic services.

S3 The Pakistan economy grew rapidly during most of the 2000s, but has more recently
been affected by the political turmoil and global economic downturn in 2008. Pakistan is not
highly aid dependent, but the aftermath of September 11, 2001 highlighted Pakistan's
strategic importance in the "war against terror". International ties that had been affected by a
nuclear test and by the return to military rule in 1999 were renewed, and there was a
resurgence in aid. Measured by aid commitments as a proportion of GNI, aid levels rose
from about 1% to 2% over the period to 2007, but with fluctuations linked to debt relief.

S4 On many economic, social and governance indicators, Pakistan has underperformed
compared with its Asian neighbours. Income and wealth distribution is highly unequal, and
analysts identify deep-seated reasons in its political economy for the apparent lack of
"political will" to make mass education a priority. There are long-standing governance
concerns related to endemic corruption at all levels and to systemic weakness in public
financial management.

S5 Attitudes towards the use of aid to support large-scale improvements in basic
services, including education, are coloured by the experiences of the Social Action
Programme (SAP) during the 1990s. Coordinating multi-donor support across provinces and
sectors proved immensely complicated, and there was inadequate ownership at provincial
level. Weaknesses in governance and financial management were exposed, and the
government failed to fulfil its commitment to increase its own funding of social services.

Progress Towards EFA

S6 Pakistan has signed up to EFA and the MDGs, but consistently low levels of public
expenditure on education and on social services in general suggest that the level of political
commitment is, in practice, rather weak. Successive EFA Global Monitoring Reports have
highlighted that Pakistan is off track for achieving universal primary education by 2015, and
accounts for a substantial share of the global number of children out of school. Pakistan
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underperforms compared with its South Asian neighbours and other countries of comparable
average income. Education performance is marked by deep disparities based on gender
and wealth, as well as across regions of the country. Moreover, there are deep concerns
about the quality of the education that is provided. There are large deficits in basic
infrastructure and teaching materials, and fundamental weaknesses in the systems for
training, engaging and managing teachers. The available assessments indicate very poor
levels of learning attainment, while primary cohort completion rates are estimated at well
under 50%.

Table S1 Summary Timeline of FTI and Other Relevant Events in Pakistan

Year Event

1998 National Education Policy (19987 2010) developed i one of a number of documents outlining how
GoP intends to meet EFA targets.
1999 Civilian Government Overthrown. Military Rule Under General Pervez Musharraf.

2000 Millennium Summit adopts MDGs.
World Education Forum. Pakistan among signatories of Dakar Declaration.

2001 Education Sector Reform (ESR) Programme (20017 2004) includes core objective to improve the
literacy rate and universalise primary education.

2001 Beginning of decentralisation to district level.

2001 9-11 attacks highlight Pakistan's strategic importance and presage re-opening of aid ties and a
resurgence in aid flows.

2002 FTI launched. Pakistan receives letter of invitation as one of five large countries to receive "analytical
and technical support”, and confirms interest in participating.

2003 MOE complains to FTI Secretariat at lack of progress in seeking endorsement and additional funding.
MOE has prepared a Pakistani version of the Indicative Framework.

2004 FTI Secretariat informs Pakistan of approach adopted under the FTI Framework document. Pakistan

will not qualify for Catalytic Fund. Secretariat notes that Pakistan's federal system would require
adaptation of the FTI model. [but no evidence of subsequent work to follow this up].

2005 Commencement of support through EPDF i between 20051 2008 Pakistan is one of the largest
recipients of EPDF support.

2008 Return of civilian rule.
20081 Contacts with FTI Secretariat suggest continued FTI interest in engaging with Pakistan.
2009

The FTI in Pakistan

S7 When the FTI was launched in 2002, Pakistan was included as one of five large
countries (along with Bangladesh, DRC, India and Nigeria) that were invited "to receive
analytical and technical support as a first step towards possible eligibility for financing".* The
Federal Ministry of Education expressed interest, and saw this particularly as an opportunity
to attract additional external finance for the sector. It prepared a document which, inter alia,
sought to show where Pakistan stood against the benchmarks of the Indicative Framework,
and to set targets related to those benchmarks. However, these targets were never made
operational.

S8 Pakistan's efforts to seek endorsement and additional external finance through the
FTI foundered for several reasons. When the original design was crystallised in the 2004
FTI Framework, the FTI Catalytic Fund was made available only to "donor orphans”, and
Pakistan did not qualify. Pursuing the endorsement process, as a way of stimulating
coordinated and strengthened donor support for a credible national plan to achieve the core
FTI goal of UPC (universal primary completion), would have required active support from a
lead donor, and a willingness of donors as a group to collaborate in supporting the exercise.
Neither of these conditions was met. In turn this was linked to a deeper issue: as
acknowledged by the FTI Secretariat in 2004, the design of the FTI as set out in the
Framework did not fit federal cases like Pakistan, where responsibilities for basic education

! Letter from WB Country Director to Pakistan MOE on 25 June 2002.
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were devolved to sub-federal levels. The work that would have been required to adapt the
basic model to such cases was never undertaken.

S9 However, as an "analytical fast track" country, Pakistan was eligible for support
through the Education Program Development Fund (EPDF), and has been one of the
biggest EPDF recipients, with a total allocation of more than USD 1.4 million between 20051
2009.

The Education Sector

S10 The country study examines education progress in six interrelated areas, highlighted
in bold below.

S11 Education Sector Policy and Planning: Responsibilities for basic education are
divided between federal and provincial level, and decentralisation during the 2000s saw a
further transfer of the responsibilities for basic education service delivery to the district level.
At federal level, the Ministry of Education has been weakened by the transfer of
responsibilities to other Federal bodies, such as the Higher Education Commission (HEC),
which effectively has Ministerial responsibility for tertiary education, and the National
Commission for Human Development (NCHD), which has a direct role in relation to basic
education. The bulk of federal expenditure on education now falls under other bodies than
the MOE, and this has had a debilitating effect on the MOE itself.

S12  Since 2001, the government has been actively encouraging the private sector to
increase its role in education provision (including through public-private partnerships), but
the state remains the largest provider of education, covering 67% of total primary enrolment.
The IMF and World Bank have acknowledged that Pa ki st andés recent
that the public sector has to be the main provider in rural areas and for poor households,
where the enrolment gaps are the largest.

S13 The federal government has adopted a consultative approach in the development of
national strategy documents (engaging in particular with donors and with the growing
number of civil society organisations in the sector) but it has taken an inordinately long time
for such documents to be finalised. Moreover, national education policies and plans (as in
other sectors) remain very weakly articulated with the annual plans and budgets i mostly at
sub-federal levels i that more directly affect service delivery in practice.

S14 Education Financing: Despite repeated commitments (and even obligations in
federal legislation) to increase allocations to education, public expenditure on education
remains restricted to less than 2% of GDP per annum. Public budgets are dominated by
recurrent costs, for teacher salaries in particular. There are systemic problems in the
utilisation of development budgets at all levels, which are regularly underspent by as much
as 50%. A major reason for this underutilisation of funds is the complex financial allocation
and release system whereby authority to allocate and release funds rests at the federal and
provincial levels while actual utilisation of funds is highest at the district level.

S15 Various estimates have been made of the "financing gap” that needs to be filled if
EFA targets are to be achieved. These differ greatly in their scope and methodology, but it
is clear from all of them that the existing levels of public expenditure are far short of
requirements. At the same time, there is no mechanism for such "gap" calculations directly
to influence public policies or expenditures.

S16 The share of donors in education finance has steadily grown since 2001, with current
estimates resting at 11% of the education budget. Traditionally, external funds have been
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utilised for development budget, and most external funds have been disbursed through
project modalities.

S17 In addition to government spending, there is substantial private spending on
education. Education appears to be a highly valued good at the household level, including
among poor households.

S18 Data, Monitoring and Evaluation: The FTI design gives central importance to
improved data and analysis as a basis for better policies, without which additional
expenditure may be fruitless. FTI's data gap perspective is particularly relevant for countries
which, like Pakistan, were invited to join an "analytical fast track”, and this is the area where
the FTI (through the EPDF) has made its most obvious input.

S19 There are major concerns about the quality of basic data on education.
Administrative data are heavily reliant on self-reporting, and annual education statistics do
not cover non-government institutions (the five-year census in 2005 was the first to do so).
Donors have supported efforts to strengthen data collection (including EMIS in several
provinces), but there are few signs that the government itself systematically uses the data
available to monitor performance and to inform policy (though there are efforts to improve
this situation through the Punjab and Sindh education sector programmes). The National
Education Assessment System (NEAS), funded by World Bank and DFID, has carried out
sample-based standard assessment exercises at Grade 4 in 2005-06-07-08 (the latter
including private schools on a pilot basis) and at Grade 8 in 2008.

S20 There is a particular concern about data collection and use at district level, since
monitoring, if it is to be effective, needs to take place at the levels responsible for service
delivery. Data on adult literacy are especially weak, and governance issues in the
management of teachers render the related data unreliable.

S21  The EPDF financed about 16 activities in Pakistan, most of them analytical studies.
Poor record-keeping made it difficult to identify and assess them. Generally, the studies
conducted seem to have been relevant and potentially useful, although in some cases the
link to basic education was, at best, tenuous. However, the EPDF seems to have been used
primarily as a tactical adjunct to other World Bank activities. There was hardly any
awareness of the EPDF as such, either in government or among donors, and it has therefore
not been used in the strategic and capacity-building manner that its bilateral donor funders
hoped for.

S22 Capacity: There are serious issues in terms of personal, organisational, and
institutional capacities at all levels in Pakistan. They are linked to Pakistan's governance
weaknesses which, in the education sector, are strongly manifested in teacher management,
with systemic problems of political patronage, ghost and absent teachers, and a very weak
role for head teachers.

S23  Weak capacity hampers policy and planning at federal and provincial levels and is
also a central challenge to education management at the district level. Since
decentralisation, the district government is responsible for the day to day planning and
delivery of education. It is the district government which gets to assess the needs in the
schools, identify the sites to build new ones, and make decisions on where to do
reconstruction work, and is also responsible for undertaking monitoring of education delivery
in schools. However, this tier of government continues to suffer from serious capacity gaps
in planning, delivery and monitoring of education inputs.
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S24  Weak capacity often reflects systemic weaknesses. For example, teacher training
institutions are chronically under-resourced, and therefore often depend on external
financing to run courses. "Development budget" activities, including capacity development,
tend to be left to the donors, but, in the absence of effective national capacity development
strategies, donor inputs are likely to be projectised, excessively focused on individual
training and gap-filling, and of doubtful sustainability.

S25 Aid Effectiveness: Aid to Pakistan is dominated by a small number of large donors
T the World Bank, AsDB, USAID, Japan and the UK. Part of the legacy of the SAP, also
linked to subsequent decentralisation, is a greater tendency to operate through provincial-
level partnerships. At Federal level, aid is coordinated by the Economic Affairs Division
(EAD). The strategic reasons for supporting Pakistan since 2001 have ambivalent
influences on aid effectiveness: the profile of education has been raised, as have levels of
aid for basic education, but the urge to disburse for strategic reasons may be at odds with
the requirements of delivering aid more effectively. Moreover, donors' in-country capacity is
limited not only by the scale of the country (Pakistan's population exceeds the combined
population of the 28 smallest FTl-endorsed countries) but also by security-related
constraints.

S26 In terms of the Paris Declaration agenda: alignment with government policies
tends to be un-demanding, because national policies and plans are stated in very general
terms, yet reporting to government of aid commitments and disbursements is very
unsatisfactory; alignment with government systems on the other hand is more difficult for
donors, because of the complexity of federal structures, and the weaknesses in governance
and public financial management that have already been described. The 2008 economic
crisis was a setback in making Pakistan ineligible for further direct budget support from the
World Bank, and its large education operations in Punjab and Sindh have been configured
as sector support programmes. Coordination and harmonisation among donors is limited
because there is not a strong and effective demand (as opposed to exhortation) from
government; there are significant multi-donor collaborations clustered around the WB
education programmes in Punjab and Sindh, while, interestingly, the government of NWFP
and its donors are working towards a sector wide approach at provincial level, with Germany
playing a pivotal role. Progress towards more results-oriented approaches is very limited,
as is any realisation of mutual accountability in practice. As noted, the EPDF has not been
used systematically to enhance country ownership or donor coordination.

S27 Cross-Cutting Issues: The most salient cross-cutting issues relate to inequalities.
Gender inequalities have received the most international attention, and, despite some
progress, the gender gaps in Pakistan remain large. However, they are part of a pattern of
inequality that is strongly correlated with wealth, and much greater in rural than in urban
areas, and linked to regional inequalities across and within provinces and territories. There
is very limited attention to the educational needs of children with disabilities, and policy
statements are often not matched by effective action. Although HIV/AIDS is seen by
UNAIDS as a growing problem in Pakistan, preventive efforts are feeble for a variety of
capacity and cultural reasons.

Overall Conclusions

S28 Relevance: The FTI objectives are certainly rele\
objective of facilitating universal primary education by 2015 is clearly consistent with
Pakistanbds needs, an g Awtietunrentrdtesthe ealintrpisi dxpedter top ol i ¢
have 3.7 million out-of-school children by 2015 (and this is probably a substantial
underestimate). The expressed commitment to meeting EFA targets is, however, not
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matched in action by the Pakistan government, as reflected in low budgetary allocations and
political appointments in the education sector. This apparent lack of political commitment is a
challenge to any donors seeking to engage with Pakistan.

S29  While the objectives of the FTI are clearly relevant to Pakistan, its current design is
more problematic, since Pakistan does not fit the model where a single group of donors (and
other non-government stakeholders) can usefully engage with an empowered national
ministry of education. The final chapters of the report reflect further on how the FTI model
might need to be adapted to become more relevant to Pakistan's situation.

S30 Accelerating progress on EFA: As already noted, progress in Pakistan continues to
fall far short of what would be required to meet the EFA objectives. Thus far, the FTI has
had no significant impact. Nor can it be said (as is argued in regard to some other large
countries operating without FTI endorsement) that government and donors have found
effective and adequate means of collaboration outside of the FTI mechanisms.

S31 Resource mobilisation and aid effectiveness: Again, the FTI has so far made no
significant contribution to the mobilisation of resources for basic education in Pakistan, nor to
assisting government and donors in using aid more effectively.

Reflections

S32 The Pakistan case offers both retrospective lessons and future challenges for the
FTI. On the former, it shows that the FTI was ill-prepared for the challenges of dealing with
the large "analytical fast track" countries. It was slow to realise the special problems posed
by the combination of size and federalism. In the absence of a donor willing to take an
active lead, the FTI Secretariat lacked the capacity (and also the mandate) to move things
forward. The lack of intellectual effort addressed to this group of countries contrasts with the
amount of attention the FTI paid to the challenges of fragile states. It is hard not to conclude
that the concern to increase the number of (small) endorsed countries outweighed concerns
about the number of potential beneficiaries in larger countries.

S33  If the FTl is to be relevant to Pakistan in the future, it will certainly need to adapt its
design. Moreover, although this has not been a comparative study, even casual observation
shows that the characteristics and possibilities in different federal states are very different,
and therefore the FTI will need to come up with country-specific designs for them. In
Pakistan's case, each of its main provinces constitutes a different theatre of activity, with a
different subset of donors involved. It would therefore be worth examining whether the FTI
could operate in one or more provinces, endorsing and supporting a provincial-level sector
plan. If, on the other hand, it is decided to keep the FTI engagement at an "analytical " level,
the FTI will need to seek a more strategic instrument than the EPDF has, so far, proved to
be.
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Abbreviations and Acronyms

ADB/AsDB
AEPAM
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AsDF
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CSO
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ESRA
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FTI
FY
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GER
GMR
GNI

Asian Development Bank
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Asian Development Fund
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Capacity Development

Commonwealth Education Fund
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Canadian International Development Agency
Continuous Professional Development
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Development Assistance Database
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Education Management Information System
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GOB Government of Balochistan

GoNWFP Government of NWFP

GOP Government of Pakistan

GOP;j Government of Punjab

GOS Government of Sindh

GTZ Germany Agency for Technical Cooperation
HEC Higher Education Commission

HIES Household Income and Expenditure Survey
HIV/AIDS Human Immunodeficiency Virus / Acquired Immune Deficiency Syndrome
HRCP Human Rights Commission of Pakistan

ICT Islamabad Capital Territory

IDA International Development Association

IED Institute for Educational Development

IF Indicative Framework

IFAD International Fund for Agricultural Development
IMF International Monetary Fund

ITA Idara-Taleem-o-Aagahi (an education NGO)
LDG Local Donor Group

LEAPS Learning and Educational Achievement in Punjab Schools
LEG Local Education Group

LGO Local Government Ordinance

M&E Monitoring and Evaluation

MDG Millennium Development Goal

MEd. Masters of Education

MOE Ministry of Education

MOF Ministry of Finance

MOU Memorandum of Understanding

MPA Member of Provincial Assembly

MTDF Medium Term Development Framework

MTEF Medium Term Expenditure Framework

NCHD National Commission for Human Development
NEAS National Education Assessment System

NEC National Education Census

NEMIS National Education Management Information System
NER Net Enrolment Rate

NGO Non Government Organisation

NIPS National Institute of Population Studies
NORAD Norwegian Agency for Development

NWFP North West Frontier Province

ODA Official Development Assistance

OECD Organisation for Economic Co-operation and Development
OPM Oxford Policy Management

P&P Policy and Planning

PAD Project Appraisal Document

PCE Pakistan Coalition for Education

PDF Pakistan Development Forum
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PESRP
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PIFRA
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PPP
PRSP
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PTSMC
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SBMC
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SEF
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SMC
SWAp
TA
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UNDP
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UsSD
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Poverty Reduction Strategy Paper
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Social Action Programme

School Based Management Committee

School Council

Sindh Education Foundation

Sindh Education Sector Reform Project

Swedish International Development Cooperation Agency
School Management Committee

Sector Wide Approach

Technical Assistance

Terms of Reference

Task Team Leader

Joint United Nations Programme on HIV/AIDS
United Nations Development Programme

United Nations Educational, Scientific and Cultural Organisation
United Nations Fund for Population Activities

United Nations Children's Fund

Universal Primary School Completion

Universal Primary Education

United States Agency for International Development
United States Dollar

Village Education Committee

World Bank
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1 Introduction

The Fast Track Initiative ?

1.1 The Education for All T Fast Track Initiative (EFA-FTI) is an evolving partnership of
developing and donor countries and agencies. Its main objective is "accelerating progress
towards the core EFA goal of universal primary school completion (UPC), for boys and girls
alike, by 2015." (FTI 2004) It was established in 2002 by 22 bilateral donors, development
banks and international agencies, prompted by the 2000 Dakar World Forum on Education,
which yielded both the current EFA goals and a commitment to increased financial support
for basic education.> Also, as an outgrowth of the 2002 Monterrey Consensus, FTI was
designed as a compact that "explicitly links increased donor support for primary education to
recipient countries' improvements in policy performance and accountability for results"
(ibid. p3).

1.2 According to its Framework document (FTI 2004), the FTI's major contributions to
accelerated UPC would be by supporting:

e Sound sector policies in education

e More efficient aid for primary education

e Sustained increases in aid for primary education

e Adequate and sustainable domestic financing for education
e Increased accountability for sector results.

1.3 Through such contributions to country progress on EFA goals, the FTI aspired to help
countries close four gaps: financial, policy, capacity and data.

14 The 2004 FTI Framework set out the following guiding principles:

e Country-ownership: the FTI is a country-driven process, with the primary locus of
activity and decision-making at the country level.

e Benchmarking: the FTI encourages the use of indicative benchmarks (the FTI
Indicative Framework), locally adapted, to stimulate and enlighten debate over
policies, to facilitate reporting of progress on both policies and performance, and to
enhance mutual learning among countries on what works to improve primary
education outcomes.

e Support linked to performance: The FTI is intended to provide more sustained,
predictable and flexible support to countries that have demonstrated commitment to
the goal of UPC, adopted policies in full consideration of a locally adapted FTI
Indicative Framework, and have a need for, and the capacity to use effectively,
incremental external resources.

e Lower transaction costs: The FTI encourages donor actions to provide resources
to developing countries in a manner which minimises transaction costs for recipient
countries (and for the agencies themselves).

¢ Transparency: The FTI encourages the open sharing of information on the policies
and practices of participating countries and donors alike.

% This description draws on the Terms of Reference for the evaluation (see Evaluation Framework,
Annex A, in Cambridge Education, Mokoro & OPM 2009a).

% The Dakar Forum communiqué stated that "No countries seriously committed to Education for All
will be thwarted in their achievement of this goal by lack of resources."
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15 In line with these principles, support for participating countries is based on the
endorsement of a national education sector plan (over 30 countries have now been
endorsed). Endorsement is intended to facilitate coordinated support from donors engaged
in the education sector. There are also two FTI-specific instruments which can provide
support at country level:

e The Catalytic Fund (CF), set up to provide grant financing for eligible countries. The
CF had disbursed USD 445 million to 21 countries as of December 2008.

e The Education Program Development Fund (EPDF) set up to provide eligible
countries access to grant financing for capacity building (e.g., analytic work for
planning and budgeting or training) and to support cross-country learning
experiences. The EPDF had disbursed USD 28.8 million (of USD 58.5 million
committed for 60 countries) as of December 2008.

The World Bank is the trustee for both these funds, and also hosts the FTI| Secretariat in
Washington DC.

1.6 The FTI's management arrangements and operating procedures have evolved
considerably, and are still being refined. (The timeline at Annex C of this report includes a
summary of the main changes in FTI, as well as its involvement with Pakistan.)

Purpose and Outputs of the Evaluation

1.7 The FTI partnership has commissioned an independent mid-term evaluation. This
takes place at the midi point between the FTI's establishment and the MDG target date of
2015. It is therefore designed both to assess progress so far and to offer guidance for the
FTI's future work. According to the TOR:
The main purpose of the evaluation is to assess the effectiveness of FTI to date in
accelerating progress towards achievement of EFA goals in participating countries, with
particular attention to country movement towards universal primary completion (UPC).
The evaluation will also assess FTI's contributions to improving aid effectiveness at both
the country and global levels. The evaluation will assess the Initiative's added value,
identify lessons learned from its strengths and weaknesses, and formulate
recommendations for improved partnership programming and effectiveness. (TOR, 112)

1.8 The evaluation is being managed by an independent Evaluation Oversight
Committee (EOC), and the evaluation process is meant to take account of the viewpoints of
all stakeholders and encourage their involvement in debating the issues it raises. The main
outputs are shown on page iv above.

Evaluation Methodology

1.9 The biggest challenge in evaluating the FTI is to disentangle the activities and effects
of the FTI itself from those that would have occurred anyway. The approach adopted is
contribution analysis. This involves a thorough review of the context and of overall results in
the education sector, linked to a good understanding of what the FTI's inputs and activities
were, and of the effects that they were intended to have. Available qualitative and
guantitative evidence is then used to assess what contribution (positive or negative) FTI may
have made to the overall results observed.

The Role of Country Studies

1.10 The work programme for the evaluation envisaged nine full country case studies.
According to the TOR:

Case studies are expected to be used in this evaluation as a means of developing
greater insight into country-level processes, accomplishments, and problems, all in the
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context of each country, thus making a contribution to the lessons-learned part of the
evaluation. (TOR 121)

1.11 The selected countries represent a range of country contexts and a range of different
experiences with FTI.* Each country study is a contribution to the overall evaluation. It is
not a full evaluation of the education sector, nor is it linked the FTI's processes for country
endorsement and allocation of funding. However, the case studies have been conducted in
close collaboration with the country stakeholders in FTI, and it is expected that their reports
will be of value to the countries concerned.

1.12 The rationale for the Pakistan case study, even though Pakistan was not '‘endorsed’,
has three elements:

e The mid-term evaluation is required to assess FTI performance to date. This requires
an understanding of elements of the original design that were not followed through as
envisaged. It is therefore important to understand the reasons on both sides why full
endorsement was not pursued, and to consider whether, and if so in what sense, this
was a "missed opportunity”. This entails considering the relevance of the FTI
analytical approach (e.g. its focus on "gaps" in education policy and planning, in
financing, in data and in capacity) to the Pakistan case, and the relevance or
otherwise of the FTI "design" to Pakistan's circumstances.

e The Education Program Development Fund (EPDF) appears to have been the main
vehicle for FTI technical and analytical support to Pakistan. Pakistan has received
one of the largest shares of EPDF resources, and, at global level, the EPDF itself
has featured prominently in the relationship amongst the donors who support FTI.
The Pakistan case study therefore assesses the relevance, effectiveness and
efficiency of the EPDF support that has been provided to Pakistan. This also
provides insights into the operation of the EPDF as a whole.

e The evaluation is also required to be forward-looking and to make recommendations
about the FTI's future direction. Support to populous countries which have large out-
of-school populations is still on the FTI agenda, and the FTI Secretariat recently
made a renewed approach to Pakistan. The case study therefore considers the
future relevance (if any) of the FTI to Pakistan. This includes considering how the
FTI might need to adapt to the federal structure of Pakistan, as well as to the other
distinct features of Pakistan's educational system and performance.

1.13 All the country studies take account of the different perspectives of different
stakeholders and consider the different streams of effects (education policy and planning,
education finance, capacity, data and M&E, aid effectiveness) which the FTI is intended to
have. They aim to establish outcomes ("results on the ground") and to assess whether and
how FTI inputs may have contributed to those results. In Pakistan's case, because of the
limited engagement with FTI, the study pays special attention to the overall pattern of aid to
the education sector and to basic education in particular. The summary matrix used (see
Annex K) has been amended to make it relevant to the considerations of external aid in
general prior to FTI endorsement, and the team has focused the evaluation on level zero of
the evaluation logical framework. See Annex A for more details on the methodology and the
approach to country studies.

The Study Process for Pakistan

1.14 The country case studies are based on substantial preliminary research, followed by
a country visit, then the drafting of a country case study report.

* See the Evaluation Framework's Annex H for a full explanation of the choice of country cases
(Cambridge Education, Mokoro & OPM 2009a).
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1.15 The Country Study team consisted of Stephen Lister (Country Study Team Leader),
Masooda Bano, Roy Carr-Hill and lan MacAuslan. Lister, Bano and Carr-Hill visited Pakistan
between 28 May and 11 June 2009.

1.16 The team met a range of stakeholders from the government, donor, NGO and civil
society communities, in Lahore, Karachi and Islamabad. The team spent a day visiting
Sheikhupura District where it met the district government officials and also held discussions
with parents, teachers, members of School Management Committees (SMCs) and students
in two state schools. The team's programme, including a list of persons met, is provided in
Annex B. A Country Visit Note (Lister et al 2009) summarised the team's preliminary
findings and was circulated to in-country stakeholders.

Outline of this Report

1.17 In keeping with the evaluation methodology (11.9 above), this report first reviews
Pakistan's overall progress towards EFA objectives (Part B), then reviews Pakistan's
interactions with the FTI and systematically considers the challenges in key educational
themes of relevance to FTI (Part C). Part C is structured to consider each of the "gaps"
identified in the FTI's founding documents (policy and planning, education financing, data
and monitoring and evaluation, capacity development, and aid effectiveness, plus cross-
cutting issues). Conclusions and recommendations regarding the FTI's past and potential
involvement in Pakistan are in Part D. This study is not a full sector review, but is oriented
towards understanding what the FTI influences on Pakistan have been, might have been,
and might be in the future.

1.18 This country case study has aimed to generate discussion and debate amongst four
principal audiences:

e all stakeholders in Pakistan with an interest in the education sector;

e the FTI evaluation team as they draw together findings and recommendations for
the mid-term evaluation's final report;

e the EOC, who will quality-check the report on behalf of the FTI's Board of
Directors (Steering Committee);

e any other interested parties.

1.19 The present version of the report is a draft. Comments are welcome and will be
taken into account in the final version.
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2  Pakistan Background

Overview

Pakistan in brief

2.1 Pakistan is a country of around 172 million people, 36% of whom live in urban areas
and nearly a quarter of whom live below the poverty line. The population is growing at 2.3%
per year. Pakistan's Gross National Income (GNI) is USD 141 billion, giving a GNI per
capita of USD 870, which is slightly lower than the South Asia average of USD 880 per
capita but higher than the low income country average of USD 578.° Infant mortality rates
are 78 per 1000 live births, and 31% of children under 5 are malnourished. 50% of adults
are literate, and the gross enrolment rate is 84%, although only 73% for girls. On the Human
Development Index, Pakistan ranked 139 out of 179 countries covered in the 2007/08
Human Development Report.

2.2 The Pakistani economy has grown rapidly in the 2000s. This growth came with
relative price stability and meant that the debt burden was reduced and foreign direct
investment grew, as investors perceived Pakistan as a strong emerging market. At the
same time, Pakistan's support for the United States' and others' "War on Terror" expanded
aid to Pakistan, although it placed some strain on domestic resources. However, the benefits
of growth have not been distributed very evenly, and this together with rapid population
growth meant that Pakistan was not on track to meet many Millennium Development Goal
(MDG) targets.

2.3 2007/2008, however, saw a set of domestic and external events that damaged
economic growth, starting with the judicial crisis in Pakistan in March 2007 and continuing
with the oil price spike, the global financial crisis, and the deterioration of the security
situation. Pakistan sought additional international aid, including over USD 7 billion from the
IMF in September 2008.

Distinct features from the FTI pers pective
24 Several distinct features of Pakistan are especially relevant from an FTI perspective:

e Its size 7 Pakistan's population exceeds that of the 28 smallest FTl-endorsed
countries® combined.

e lts federal structure and complex internal politics which give rise to challenges in
governance.

e lIts poor record on human development indicators, including basic education.

e Its strategic importance, and hence aid relationships that are highly political.

2.5 These points are elaborated below. The time line in Annex C provides background.

The Political Framework

Federal structure

2.6 Pakistan comprises four provinces: Punjab, Sindh, North West Frontier Province
(NWFP), and Balochistan, and some additional federal units i the Islamabad Capital

° pakistan At a Glance, http://devdata.worldbank.org/AAG/pak aag.pdf.
® Out of 38 countries which had been endorsed by the end of 2009.
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Territory (ICT), Federally Administered Tribal Areas (FATAs) and Northern Areas (FANAS),
plus Azad Kashmir.” In area Balochistan is the largest province with over 45% of the
country's area while about half of the country's population lives in the province of Punjab.
The four main provinces account for over 95% of the total population. There are strong
contrasts between the four provinces which affect, among other things, the pattern of
education and of aid to education at provincial level (see Annex D).

2.7 Pakistan is a federal republic with a Senate and a Legislative Assembly. The
President is Head of State and Commander of the armed forces, and the Prime Minister is
usually the leader of the largest party in the National Assembly. Each of the four provinces
has a Provincial Assembly and the Chief Minister is the leader of the largest party in the
Provincial Assembly. The constitution sets out the division of labour between federal and
provincial governments and gives substantial autonomy to the provinces.

2.8 Pakistani politics is dominated by the military and a few civilian ruling elites. The
military has intervened at various points to support or oust democratically elected politicians
since 1958, when after a post-independence decade of political unrest General Ayub Khan
declared martial law and presided until 1969. There was a brief interlude of civilian rule
under Zulfigar Ali Bhutto who came to power in 1972 following the loss of East Pakistan
(now Bangladesh). However, in 1977 General Zia ul-Haq assumed power and ruled until
1988. A second period of demacratically elected governments followed General Zia ul-Haq's
death in 1988, when Benazir Bhutto's and Nawaz Sharif's governments alternated. In 1999,
however, yet another military coup propelled General Pervez Musharraf to power. Following
judicial crisis, increasing civilian dissatisfaction with Musharraf's government, and the
assassination of Benazir Bhutto while campaigning for the 2008 elections, Bhutto's Pakistan
People's Party (PPP) was elected in 2008 and Yusuf Raza Gilani was appointed Prime
Minister. Shortly afterwards, Musharraf resigned and was replaced as President by Asif Al
Zardari of the PPP.

2.9 More recently, however, the development debate in Pakistan has been over-
shadowed by concerns about growing threats from Islamic militancy. The recurrent Taliban
threats and actions have contributed to nervousness amongst the government, the
development agencies and international investors. The government is too preoccupied with
responding to these security threats to effectively invest time and resources in long-term
development plans. The challenge of coping with over 2 million people displaced by the
current military operations targeted at fighting Taliban militants in NWFP has further
weakened the state's capacity to focus on more structural problems to development.

Decentralisation

2.10 Inthe early 2000s, progressive decentralisation beginning with the Local Government
Ordinance abolished the existing system of divisions and greatly strengthened the role of the
districts. The District Government now has more autonomy and administrative and financial
powers, and is composed of the district administration that is responsible to the elected
district leaders (Zila Nazim). At lower levels, the Tehsil administration has a similar structure
(the first time that the local level administration has been made nominally accountable to
local elected officials).

2.11 The provincial government transfers funds to district governments under a one-line
budget, leaving it to the district government to decide how much of the budget to spend on

" Also known as Azad Jammu and Kashmir (AJK). Its population of about 4 million is not included in
the total for Pakistan.
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education (MOE 2008b). However, the district governments face serious constraints in
executing their functions due to limited fiscal devolution, which allows them limited powers to
generate their own taxes, and weak capacity of the staff at district level. Further, the very
existence of this third tier of government in Pakistan is threatened under the changed
political climate in Pakistan since the 2008 elections, where the elected parties feel limited
ownership of this structure introduced under a military regime.

National Development Strategy and Performance

National strategies

2.12 The period starting from1999 was marked with intensive activity at planning policy
reforms in Pakistan. Having ousted an elected government, General Musharraf embarked on
a major reform agenda to secure domestic and international legitimacy. Starting from 2000,
a series of high profile policy initiatives were introduced; central to these were the
preparation of the Poverty Reduction Strategy Paper (PRSP) and development of the
decentralisation framework. Later the PRSP was followed with a Medium Term Development
Framework (MTDF) for 20051 2010. In parallel with the successive iterations of the PRSP a
Vision 2030 document was developed in 2007 (see Box 1 below). Sector specific reform
strategies were to be aligned within these overarching reform frameworks. Investment in
education was in turn identified as critical for economic growth and poverty reduction.
However, although provincial governments are consulted in their preparation, the national
strategies are not explicitly coordinated with provincial plans.

Public fin ancial management

2.13 Public financial management has been recognised by the government as a constraint
to the effective implementation of its plans and strategies, and is featured in various
government documents, including the National Anti-Corruption Strategy (2003) that
recognises the need for a comprehensive approach to PFM reform (Mahmood n.d.). The
decentralisation to district levels has left some unresolved PFM issues around control of
treasury and account officials at different levels. Reviews of the PFM system in provinces by
the World Bank and others® have found:

e disconnects between long-term plans and annual budgets;

e incremental and procedural budgeting rather than strategic budgeting;

e an absence of specialised staff in finance and planning offices at local
government level;

e lack of information to monitor spending and budget execution;

e management and organisational issues at provincial and district finance and
planning offices;

¢ stagnant internal auditing;
e poor capacity for local external audits; and
¢ weak legislative oversight, partly due to capacity constraints.

2.14 Pakistan sought to improve its public financial management in 1997 with the Project
to Improve Financial Reporting and Auditing (PIFRA). PIFRA included computerisation and
a gradual migration to accrual accounting, modern auditing guidelines and automated tools;
human resource and change management; and a management information system, a
project management unit and office automation (World Bank 2005a). However, PIFRA took
more than five years to take root, partly because policy makers appeared reluctant to

® See GOP & Development Partners 2009, PEFA 2009, GOPj & Development Partners 2007,
GONFWP & Development Partners 2007, GOB & Development Partners 2009.
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address institutional issues and it remained difficult to translate top-level ownership into
action. For example, World Bank 2005a notes that several changes (e.g. splitting the audit
and accounts function, changing the budget classification) were perceived as threats to
government staff and were therefore resisted. The five-year PIFRA Il was approved in 2005
to continue PIFRA | and to work more closely with local government. The project is
designed to work on the financial accounting and budgeting system; capacity building and
upgrading the offices of the Auditor General and the Controller General of Accounts; and
project management.

Box 1 National Policy Documents

PRSP-I (2003)

The first Poverty Reduction Strategy Paper (PRSP-1) was approved in 2003, and itself built on the
Interim Poverty Reduction Strategy Paper presented in 2001. According to the WB-IMF Joint Staff
Review of PRSP-II:

PRSP-I provided a broad policy framework outlining the road map for accelerating economic
growth and poverty reduction in Pakistan. Its implementation resulted in steady progress in
education and health outcomes, and in access to drinking water. The economy grew at about
seven percent a year on average during 2003/04-2006/07, and the poverty headcount decreased
from 34.5 percent in 2001/02 to 22.3 percent in 2005/06. However, in 2007/08, large external
terms of trade shocks-the sharp rise in international commodity prices-in combination with policy
inaction and internal political turmoil, led to rapidly growing macroeconomic imbalances. In the
absence of adequate remedial policy measures to address these imbalances, economic activity
slowed down and inflation rose sharply-hindering progress in poverty reduction, and balance of
payments pressures intensified.

PRSP-II (2008)

In December 2008 Pakistan's new PPP government finalised a second Poverty Reduction Strategy
Paper (PRSP-II) begun by the previous government. PRSP-Il focuses on regaining macroeconomic
stability and growth of 5-7% per annum and reducing the fiscal deficit to 3.3% in 2010 through nine
pillars. It aims to create employment opportunities by liberalising and deregulating the economy and
privatising in a transparent way. It aims for pro-poor growth, placing greater emphasis than PRSP-I
on agriculture and manufacturing. It also aims to expand social protection, increasing spending on
social protection from 0.3% of GDP in 2007/2008 to 0.9% in 2008/2009. This expansion is partly
achieved by reducing expenditure on food and energy subsidies. Expanding social protection builds
on the National Social Protection Strategy launched in 2007 and the Benazir Income Support
Programme launched by the PPP government in 2008 that will cover 7 million families by 2009/2010.

The World Bank and IMF Joint Chiefs' assessment of PRSP-Il (World Bank & IMF 2009) was
concerned about coordination The PRSP-Il is a federal government strategy, and while provincial
governments were consulted and provincial strategies are referred to in the document, PRSP-Il is not
explicitly coordinated with provincial plans. Neither PRSP-I nor PRSP-II is explicitly coordinated with
the five year (2005-2010) Medium-Term Development Framework (MTDF) that was launched by the
Planning Commission in 2005.

Vision 2030 (2007)

Both the recent PRSP and MTDF draw on the government's Vision 2030 for Pakistan. For the
economy as a whole, the Vision 2030 envisages a 'developed, industrialised, just and prosperous
Pakistan through rapid and sustainable development in a resource constrained economy by
developing knowledge inputs.' The human development targets for Vision 2030 have been set in line
with the Millennium Development Goals 2015.
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Aid Relationships

The political economy of aid

2.15 Aid to Pakistan is strongly driven by geo-politics. The aftermath of September 11,
2001 highlighted Pakistan's strategic importance in the "war against terror". International ties
that had been affected by a nuclear test and by the return to military rule in 1999 were
renewed, and there was a resurgence in aid. The focus of the increased aid has reflected
western security concerns. The association of militancy with low levels of literacy and
increasing enrolment in madrasas made the education sector one of the major beneficiaries
of increased aid flows.® At the same time, security conditions constrain the posting of
foreign staff and technical experts in Pakistan and limit the donors' capacity for effective
utilisation of increased aid flows.

2.16 Pakistan's internal politics also present challenges for aid that is oriented towards
poverty reduction and achievement of the MDGs. There are structural reasons why poverty
and inequality persist, and these underlie the weak "political will" that is often referred to
(Easterly 2001, Nadvi & Robinson 2004). For example:

the 2002 Poverty Assessment (Report no. 24296-P A K) found that, AT
most pervasive poverty in the country is rural and it is worst in areas that have
traditionally been ¢ 0 n sitesl kavee ekceptiohad inftuantedin

Pakistan.. .they have had relatively little

to education or insuring that the poor could obtain the protection of the law without elite
intervention”. [cited World Bank 2006d]

2.17 In turn, the governance issues which are often cited by donors have deep roots.
Again, the WB Country Assistance Evaluation (World Bank 2006d) provides a typical
commentary:

The Bank, as well the Government and other stakeholders, have long noted that
governance issues in Pakistan have been impediments to development throughout the
period. While governance is difficult to measure, there is evidence of serious problems:

¢ Inthe 1990s, two democratically elected governments were dismissed on the basis
of corruption charges.

e As of 1996, when the World Bank Institute (WBI) began collecting survey data,
Pakistan was ranked in the 15th percentile on surveys on control of corruption, the
lowest in the South Asia region.

e An inquiry in 1996 by the education department of Sindh discovered that 2,932
schools in rural areas existed only on paper. Many of the buildings had been
converted into guesthouses, stables, or storage facilities. The Punjab government
di scovered similar abuses; it found abo
operated for years, but the teachers continued to get paid [World Bank 2004b].
Similar results were found in other Bank reports. The World Bank 2002 Pakistan

Poverty Assessment (Report no. 24296-P A K) not ed, Aln surprise

(2000) found that one quarter of the schools surveyed were not open, there were
no teachers present at all in 19 percent of them, and only one teacher was present

he

deep

. Rur a

ut

1,6

Vi

in 35 percent. Only 38 percent of the school s
onl

guarter of the schools had electricity,

Lessons of experience i the Social Action Program me

2.18 Attitudes towards the use of aid to support large-scale improvements in basic
services, including education, are coloured by the experiences of the Social Action
Programme (SAP) during the 1990s (see Box 2 below). Coordinating multi-donor support
across provinces and sectors proved immensely complicated, and there was inadequate

® For more on aid and madrasa reform, see Box 9 in Chapter 5.
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ownership at provincial level. Weaknesses in governance and financial management were
exposed, the performance of the primary education component was particularly poor, and
the government failed to fulfil its commitment to increase its own funding of social services.

Box 2 The Social Action Programme

The Social Action Programme (SAP) was a multi-donor effort led by the World Bank. It dominated aid
for basic services from the mid 1990s. The initial SAP (1994) involved USD 200m of support from the
World Bank plus other donors, and SAP Il, from 1998, was even larger. However, the SAP came to be
viewed as a colossal failure, and the experience had a marked influence on subsequent donor
attitudes to service delivery, to programme design and to coordination of aid at the national level. The
primary education component of the SAP was particularly disappointing, and the Government failed to
increase its own social sector spending as envisaged.

The retrospective verdict on the SAP is illustrated by the following quotes from the evaluation of World
Bank country assistance in 2006 (World Bank 2006d).

The 2001 Country Assistance Strategy Progress Report stated that the considerable
supportto SAPhad not delivered commensurate resul
the SAP&S3rgetso and that foverall results in
significant investments from the government and the international donor community
including IDA-financed interventions. Primary education is by far the worst-performing,
but the very poor governance (weak financial management, poorly motivated teachers
with lax accountability for results) lack of leadership and resistance to mobilizing NGOs'
help undermined efforts in health, family p

I n addition to poor soci al out comes, t he
intermediate output: an increase in Government expenditures for the social sectors. By
2002, the Gover nme3AP dsa peccenhd GOP had adtually drapmed.

SAP suffered from a number of major problems: complex project design, and large
numbers of government units and donors involved, which in turn meant large
administrative costs to appraise and supervise, and inadequate fiduciary safeguards on
the use of funds. Finally, it is not clear whether sufficient Bank effort was put into the
critical buy-in to the SAP by provincial ministers, and thus the program was not owned by
the sub-national governments who were expected to implement it.

Among the design issues were: (i) inadequate mechanisms to measure intermediate
results or the effectiveness of spending; (ii) overly complex project design. For example,
although implementation completion reports stressed the need for focused projects with
a limited geographical and administrative span, SAP involved twenty-seven government
units and numerous donors with mission teams of more than twenty members; and
(ii) financial management requirements which did not reflect the capabilities of the
counterparts. Weaknesses in financial and project management were common.

Aid Flows
2.19 Pakistan's aid profile as recorded in the OECD DAC statistics is summarised in
Annex G, and shows the following main features:

e Pakistan's aid commitments increased in 2001 from around USD 0.5 billion in 1999 to
a level around USD 2 billion each year.

e Pakistan is still not heavily aid dependent. ODA has been running at about 2% of
GNI. (Occasional higher ratios are associated with episodes of debt relief.)

e The number of major donors remains limited to a few: the World Bank (IDA), Japan,
United States, ADB and DFID (see Figure 1 below).

2.20 Aid flows to education are reviewed in Chapter 6, and aid effectiveness is discussed
in Chapter 9.
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Figure1 Share of total aid commitments by donor 19991 2007
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3 Basic Education in Pakistan

Responsibilities and Actors

Constitutional r esponsibilities

3.1 The government is constitutionally responsible for providing primary education to all
and the state remains the largest provider of education, covering two thirds of total primary
enrolment. According to the constitution, education is a concurrent subject, i.e. its
responsibility is shared by the federal and the provincial governments.

3.2 The federal government is responsible mainly for policy and planning, coordination
with provinces, curriculum development, coordination of foreign governments' and
international agencies' inputs in development of Pakistan's education sector, and providing
necessary funds for education to the provinces. The federal Ministry of Education has six
administrative wings: curriculum wing, policy and planning wing, project wing, training wing,
administrative wing and monitoring and evaluation cell.

3.3 Provincial Departments of Education are responsible for the administration of
elementary, secondary, technical and higher education in the provinces. Each provincial
department has many bodies such as the Curriculum Bureau, Provincial Institute for Teacher
Education (PITE), Textbook Boards, Boards of Intermediate and Secondary Education
(BISE), etc. The provincial governments retain primary responsibility for pre-service teacher
training programmes and thus have a central role to play in improving capacity for delivery of
guality education within the schools.

3.4 Under the Local Governance Ordinance (LGO) 2002, many duties of actual
management of education were devolved to district government (see Annex E). The LGO
2002 devolved responsibility for planning the infrastructure, manpower, and financial needs
of the basic education sector (pre-primary, primary and elementary) to the district level. The
school management responsibilities of district government include planning new schools,
including their location and financing, and then arranging for inspection of schools to ensure
compliance with standards. The district government is also responsible for the annual
evaluation of teachers and head teachers and shares, with the provincial governments,
responsibility for in-service teacher training.

The MOE and other federal agencies

3.5 Apart from decentralisation of authority within the education bureaucracy, another
noticeable feature of the education reforms since 2001 is that Tertiary Education, Technical
and Vocational Education and Adult Literacy have been separated from the Ministry of
Education into separate commissions or bodies which are not answerable to the ministry. In
addition, separate bodies and institutions have been established that work in parallel to the
Ministry of Education for delivery of basic education. Examples of the latter include the
National Commission for Human Development (NCHD) i which has been appointed as the
primary body to deal with adult education i and the national and provincial Education
Foundations, which are semi-autonomous bodies working with NGOs and the private sector
education providers. There has thus been a hollowing out of the Ministry of Education since
2001 with the intention of ensuring more efficient service delivery.
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Non-government actors

3.6 Since 2001, the government has been actively encouraging the private sector to
increase its role in education provision. This policy shift, which has also been actively
supported by some donors, is considered further in Chapter 5.

3.7 The education sector is also marked by the presence of a large number of NGOs
working in service provision. Many NGOs run innovative non-formal school models while
some are also involved in running whole school improvement programmes in selected state
schools. The number of NGOs is continuing to grow, and a sign of their growing influence is
that under donor-funded projects, the government is increasingly contracting teacher training
of government teachers to NGOs and allowing them to adopt government schools (Sarwar
2006). In the past few years, two coalitions of education NGOs i the Pakistan Coalition for
Education (PCE) and the Campaign for Quality Education (CQE) i have also emerged
though their capacity to run sustained campaigns to initiate policy reforms remains very
limited (Bano 2007a, Bano 2007c).

The Education System

Formal Education Structure

3.8 The basic education system in Pakistan is organised on the basis of 2+8+4: two
years of pre-primary; eight years of elementary (five years for primary and three for middle);
and four years of secondary (two years for secondary and another two for senior secondary).
Urdu is the medium of instruction and English is taught as an additional language.

Early c hildhood education ( ECE)

3.9 The education sector in Pakistan had an established tradition of Katchi (pre-primary
classes) which used to be part of the formal primary schools until the 1970s. These classes
were almost discontinued during 1980s. However, the National Education Policy (1998i
2010) argued for reintroducing pre-primary classes in primary schools and the position was
consolidated in the subsequent Education Sector Reform (ESR) plans and the White Paper.
ECE has been given special attention in the White Paper and other initiatives around it
include development of a separate curriculum for ECE, formation of an ECE Cell in the MoE,
and sponsorship of pilot ECE programmes by donor agencies. Under ESR for the first time,
budgets were provided to the provincial governments for ECE programmes (Aly 2007). The
private sector schools have a well developed pre-primary education section. The
government is also trying to engage the communities to take over the role of running ECE
centres. The government hopes to secure greater support of the donor agencies to help
develop and implement the national ECE curriculum.

Adult | iteracy

3.10 Adult literacy has also been an area of importance for the government whereby
almost 15 major literacy programmes/projects have been launched in the country since
independence. However, most programmes were terminated before completion (Aly 2007).
Since 2002, the National Commission for Human Development has launched a literacy
programme at the national level, initially in 16 districts (4 in each province) and later
expanded to 105 districts. The Commission launched over 6,000 basic literacy centres.
However, effectiveness of its literacy programme has yet to be independently assessed and
the sustainability of the programmes is under question due to a dramatic decrease in the
budgetary allocations for the commission (its budget for 2008/09 was reduced by 50%)."°

1% See also Box 6 in Chapter 5 below.
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Non-formal education

3.11 The government is also actively supporting non-formal education programmes to
meet the EFA targets. The non-formal schools are being run primarily by NGOs with the
support of the donor agencies and the government. The federal government runs a non-
formal Basic Schools programme. The project is implemented through NGOs: the
government provides the teacher's salary and a fixed fee to the NGO for monitoring the
schools. The schools are based on multi-grade teaching with a single teacher for class |-V
and age groups 5-14 years. In 2008, 10,185 schools with a population of 361,747 were
actually working. In addition, many donors directly support NGOs to run non-formal school
programmes to reach the girl child and to reach children in remote communities. The Sindh
Education Foundation (SEF) received support from the World Bank supported Sindh
Education Sector Support Programme to run community based school programmes.

Technical e ducation

3.12 While there has been a lot of emphasis placed on technical and vocational education
in the policy documents, such plans have not been integrated with the main education
policies, and investment in this sector has been very limited. The National Technical and
Vocational Education Commission is housed outside the Ministry of Education. The White
Paper noted that research shows that students from lower income families opt for technical
subjects and strongly advocated serious investment in the sector and better coordination
between the Ministry and the Commission. It also argued for introduction of technical
subjects in schools in a phased manner, beginning at the middle level as awareness
campaigns and later as separate fully-fledged streams starting with Class IX, preferably in
separate schools.

Education Sector Performance

Overview

3.13 Pakistan has signed up to EFA and the MDGs, but consistently low levels of public
expenditure on education and on social services in general suggest that the level of political
commitment is, in practice, rather weak. Successive EFA Global Monitoring Reports have
highlighted that Pakistan is off track for achieving universal primary education by 2015, and
accounts for a substantial share of the global number of out-of-school children. Pakistan
underperforms compared with its South Asian neighbours and other countries of comparable
average income. Education performance is marked by deep disparities based on gender
and wealth, as well as across regions of the country. Moreover, there are deep concerns
about the quality of the education that is provided. There are large deficits in basic
infrastructure and teaching materials, and fundamental weaknesses in the systems for
training, engaging and managing teachers. The available assessments indicate very poor
levels of learning attainment, while primary cohort completion rates are estimated at well
under 50%.

Expenditures

3.14 Despite repeated commitments to increase allocations to education, public
expenditure on education remains restricted to less than 2% of GDP per annum. The
government policy documents frequently note the need to increase the allocation to at least
4% of GDP. The White Paper argued for raising the financial allocations to 6% of GDP by
2015 and the current Minister for Education in the interview with the evaluation team argued
that he would like to see the allocation go up to "4% in immediate future and up to 8% by
2015." However, despite verbal commitments, none of the governments have made the
envisaged increases in allocations.
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Progress towards EFA

3.15 The National Education Strategy focuses on the six EFA targets. It in particular
places heavy emphasis on issues of access at the ECE, elementary and secondary levels.
Further it expresses commitment to improving the quality of education through investment in
gualitative inputs including provision of better teacher training facilities, curriculum reforms,
better assessment of student performance and better gathering of education statistics. The
education strategy also argues for increased financial allocations to education by increasing
public allocations to education to 6% of the GDP by 2015.

3.16 However, Pakistan is off-track for achieving the EFA targets (see Annex F for an
overview of education indicators). Net intake rates for primary education remain below 90%.
There are serious gender disparities (which are discussed later), but poor survival rates
mean that only about 60% of the age group complete Grade 5 (see Figure 2 below). The
GMR predicts that Pakistan will have at least 3.7m children out of school in 2015.

Figure 2 GMR 2010 Estimated Cohort Completion Rates for Pakistan

Net cohort completion rates: the example of Pakistan
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Frimaty . In Pakistan, the net intake rate into first grade was
achaol erdry Calxet that 88% in 2004, The survival rate 1o grade 5 was 70%
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From GMR 2010: South and West Asia Regional Overview, Figure 3.

3.17 Pakistan performs significantly less well than its South Asian neighbours and is held
back by inequalities in several dimensions i see Figure 3 below, which illustrates disparities
by wealth, by urban/rural location, and across provinces. Within each of these categories,
there are gender gaps (girls account for 60% of out-of-school children), but the gender gap is
much worse among the poor and in rural locations; Punjab has the smallest gender gap
among the main provinces, NWFP the biggest. See Box 3 below on the factors behind
gender inequities.

3.18 Further, the quality of education in terms of teaching content and curriculum as well
as school infrastructure is very weak i 61% of primary state schools have no electricity, 41%
have no drinking water, and 23% have no textbooks. A study testing learning achievement of
grade 5 students studying in both public and private schools of Pakistan across 8 districts,
where 2 districts were included from each of the four provinces, shows that of the 1902
students (1155 urban and 747 rural) tested the scores were very poor. The mean
percentage scores in Maths, Urdu, and Science were 46%, 57%, and 49% respectively. The
children from private schools did better but only marginally. Similarly, surveys conducted
between 20037 2007 under the Learning and Educational Achievement in Punjab Schools
(LEAPS) show that children perform significantly below curricular standards for common
subjects and concepts at their grade level. By the end of grade 3, barely 50% of children had
mastered the mathematics curriculum for class 1 (Andrabi et al 2008).
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Figure 3 Pakistan's primary school attendance is marked by gender, regional and
wealth inequalities

Primary net attendance rates in Pakistan by gender, wealth, location and region, 2007
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Source: UNESCO-DME (2009).

Source: GMR 2010 Figure 2.9.
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Box 3 Explaining Gender Disparities in Primary Education

Pakistan is off track for achieving universal primary education by 2015. The country accounts for a
significant share of the global out-of-school problem. Failure to tackle gender disadvantages that
intersect with poverty and regional differences is at the heart of the problem.

Deep disparities based on location and wealth are a feature of education in Pakistan. In the richest
households, over 85% of children go to primary school, with little difference between boys and girls.
Attendance rates for children from poor households are far lower, especially for females: only around
one third of poor girls are in school. Similarly, attendance is higher and the gender gap smaller in
urban areas than in rural ones, and in the relatively wealthy Punjab province than in Balochistan and
Sindh [see Figure 3 above].

The North West Frontier Province stands out as having above average attendance for boys but well
below average attendance for girls. There is growing concern that this gender gap could be widening
further. In the Taliban-occupied parts of the province, 91 girls' schools have been destroyed and 25
damaged, with some boys' schools also suffering.

The factors behind Pakistan's deep gender disparities have been extensively researched. Distance to
school matters far more for girls than boys, reflecting security concerns and household labour
demands. Girls' enrolment drops off sharply with each 500-metre increase in distance from the closest
school admitting girls and this 'distance penalty' accounts for 60% of the gender gap in enrolments.
Cost factors can also disadvantage girls because households tend to spend more on boys.

The presence of a government school in the community has a significant positive effect on girls'
enrolment. As there has been a marked trend towards sex-segregated primary education, the
absence in some areas of all-girl government schools has emerged as a major constraint on girls'
schooling. Insufficient recruitment of female teachers is another constraint. Rural parents strongly
prefer to have girls educated by women, but the legacy of low investment in girls' education means
few local women have appropriate qualifications. It is also difficult to attract qualified female teachers
to rural areas from other parts of the country.

Education policy documents increasingly recognize that more weight has to be attached to gender
equity, but it is far from clear that the current policy framework provides concrete measures for
translating statements into action. Policies indicate community needs as criteria for the location of new
government primary schools, for example; however, research suggests that community economic
status and the extent of gender disparity have had little influence over the placement of new
government schools.

Overall levels of public financing remain low, education is weakly integrated into national poverty
reduction strategies and there have been limited attempts to introduce the type of incentives for girls'
education that have been successful in Bangladesh, which has moved far ahead of Pakistan in terms
of enrolment and gender parity.

Sources: Aly 2007; Andrabi et al 2008; Lloyd et al 2007; O'Malley 2009; GOP 2003a.

Source: GMR 2010, Box 2.8.
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PART C: THE FTI IN PAKISTAN
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4 Overview of the FTI in Pakistan

FTI Background

4.1 The FTI was announced in 2002 as an initiative to accelerate global progress
towards the goals of Education for All. It highlighted in particular the goals included in the
MDGs i of universal primary education and gender parity. Drawing on analytical work that
had been undertaken by the World Bank (Bruns et al 2003) it emphasised the importance of
universal primary completion (UPC) as an objective, and linked this to a set of education
policy benchmarks that became known as the Indicative Framework (IF).

4.2 The FTI emerged from consultations among concerned donors, including work by the
G8 group. Eagerness to seize what was seen as a favourable political opportunity meant
that some important design issues were unresolved at the time the FTI was launched,
supported by a very small Secretariat located in the World Bank. One such issue was the
countries to be targeted. The initial idea was to target additional support on a small group of
countries judged to have good prospects of adopting more effective policies, and to use their
positive experience to galvanise others. At the same time, there was pressure from senior
supporters of the initiative to demonstrate that it was of sufficient scale to make a global
difference. In the end, the list of countries invited to join was augmented by the inclusion of
five large countries, including Pakistan, which accounted for a large proportion of the world's
out-of-school children. They were invited to join an "analytical fast track".

4.3 The nature of the support to be provided through the FTI was also not clear at the
outset. There was a definite intention to expand the aid available in support of UPC, but the
FTI's originators sought to avoid creating another global vertical fund; instead they
emphasised that scaled-up support should be provided by existing aid partners through their
regular programmes, as part of an "FTI compact” in which additional support would be linked
to the country's own efforts focused on a "credible" education sector plan. Moreover,
financial support was envisaged as part of a balanced approach which would address four
"gaps"™: there needed to be simultaneous improvements in education policy and planning, in
data, monitoring and evaluation, and in capacity building, as well as additional domestic and
external finance for basic education. Coherent efforts to address these gaps would also
seek to increase the effectiveness of aid, while working through country systems rather than
creating new parallel approaches.

4.4 The more worked-out design of the FTI was eventually crystallised in the Framework
document (FTI 2004). This made it clear that the lead in organising FTI support was to be
taken by the existing in-country donors. In line with this, the FTI continued to work with a
very "lean" secretariat; the lead donor in each country was expected to be the principal FTI
point of contact with the Ministry of Education. A Catalytic Fund (CF) was established to
provide temporary additional support to countries seen as "donor orphans”. Over time, the
scope of the CF was expanded, so that it is currently accessible to all IDA-eligible countries
whose education sector plans have been endorsed by the FTIL. In 2004 an Education
Program Development Fund (EPDF) was also established. This was particularly oriented
towards helping countries with analytical and planning work that would facilitate
endorsement, and it was explicitly open to the five "analytical fast track" countries.
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The FTI and Pakistan

Invitation and prospective endorsement

4.5 Pakistan's initial initiation to be involved with the FTI was controversial. As noted in
the Preliminary Report of this evaluation:
The Action Plan foresaw a beginning to the fast-tracking even while discussions
continued on the overall architecture. A small number of countries were invited to apply
for endorsement, but, although the initiative was announced at the G8 meeting in June
2002, there were still basic disagreements about how the initiative should operate. ...
Senior proponents of the initiative were dismayed to find that the initial set of invitees
accounted for only a small proportion of the world's out-of-school children; others were
then surprised to find that some very large countries had been added to the announced
initiative at the last minute. (Cambridge Education, Mokoro & OPM 2009b 12.20)

4.6 Pakistan was among five large countries added in this way (the others were India,
Bangladesh, DRC and Nigeria). The acting World Bank country director wrote to the Minister
of Education on 25 June 2002, noting that 23 countries were on the first invitation list. The
invitation letter to Pakistan drew an explicit connection between initial analytical support and
the possibility of additional financing:

Eighteen of the twenty-three countries have met eligibility criteria that would enable them

to receive additional support including financing to support their primary education

programs. In addition, five countries with large out-of-school populations have been

identified for analytical and technical support that could enable them to potentially qualify

for fast-track financing. It is my pleasure, on behalf of the EFA Partnership, to invite

Pakistan to participate in this program as one of the five countries to receive analytical

and technical support as a first step towards possible eligibility for financing.

4.7 Pakistan responded favourably to the invitation, but the subsequent correspondence
between the MOE and the FTI Secretariat was sporadic, and the FTI| Secretariat was very
slow to respond to communications. In November 2003, MOE wrote to the Secretariat in the
wake of the EFA High Level Meeting that had been held in Delhi, and just before the FTI
meetings that were due to be held in Oslo. The MOE expressed dissatisfaction with
progress thus far; it stated that designating DFID as lead donor for the FTI had not been
successful, and that MOE intended to take matters into it own hands. It had established a
technical committee, which had prepared a Pakistan version of the Indicative Framework
(enclosed with the MOE letter) and planned to carry matters forward in consultation with
local donors.

4.8 Pakistan did not receive a substantive reply from the FTI Secretariat until 3 May
2004, in a letter which drew attention to the refinement of the FTI approach which had been
agreed in Oslo. The letter also made clear that Pakistan would not qualify for support from
the new FTI Catalytic Fund, and highlighted the difficulty posed by the federal distribution of
responsibilities in Pakistan:

The conclusions of the Oslo meeting and next steps are set out in the summary of the
Co-Chairs, a copy of which is attached. On March 30, 2004, the FTI Framework
document was adopted by the donor partners which incorporates these conclusions. |
attach a copy for your reference. The main implications of the Oslo meetings concern
the FTI entry criteria and resource mobilization.

With respect to the FTI criteria, the goal of the FTI is to support faster progress towards
the completion of primary education by all children in low income countries through
support for sound and sustainable education policies and programs. This applies to all
low income countries with PRSPs and an education sector development program,
supported by the PRSP, which contains a program to achieve complete primary
education for all children by 2015 and is endorsed by the donors currently supporting the
education sector. As part of the program and agreement, participating countries also
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agree to monitor progress on a set of common indicators (called the FTI Indicative
Framework).

With respect to financing, the FTI promotes resource mobilization among the donor
partners supporting a country's education sector program. When donor partners
endorse a country's sector program for FTI, they also take on the responsibility of
mobilizing additional resources, where needed, through their bilateral and multilateral
programs or other venues, such as Consultative Group meetings. However, this process
may not suffice to fill the program's financing gap where there are few donors supporting
the education sector. For these situations, the FTI has established a fund i the EFA-
FTI Catalytic Fund i which provides transitional (2-3 year) financing with the anticipation
that progress demonstrated will encourage other donors to support the program through
regular aid delivery channels. Pakistan would not qualify for funding under the Catalytic
Fund, given the purpose for which it was established. Therefore, you may wish to
contact the donor partners that currently support education in Pakistan to discuss how
FT1 might work for you.

The FTI also promotes donor harmonization, with the conviction that the harmonization
of procedures and of financial delivery mechanisms will lower transactions costs for
countries and donors alike, and will strengthen a focus on results.

For large countries with Federal/state systems, where states or Provinces or _districts
are responsible for education financing, the FTI "country" model would require some
adaptation. | thank you for bringing this important point to our attention. To address
this, | would suggest that we take a two-prong approach. On the Secretariat's part, we
will initiate a discussion among the FTI donor partners about how the FTI| can be
adapted to the circumstances of countries where the financing of primary education is
not primarily the responsibility of the Federal Government, looking in particular at your
situation. At the country level, | would suggest contacting the donor agencies active in
education to express your interest in the FTI and to explore how the FTI can play a role
in Pakistan. | will also request the World Bank's Pakistan team to inform the local donor
partners of your interest. (Letter from Head of FTI Secretariat, dated 3 May 2004,

emphasis added).

4.9 There were further sporadic contacts between the MOE and the FTI Secretariat.
Pakistan attended the FTI Partnership Meeting in Brasilia on 10-11 November 2004 and
spoke on behalf of the South Asia group, drawing attention to the disproportionately low
share of aid the region receives, and calling for much larger support from the donor
community, in the context of the Dakar commitment. On 12 November 2004, the FTI Co-
chairs (USAID and Sida) wrote to the Pakistan Minister of Education (cc Ministers of
Finance, Economy and Planning). This letter appears to have been part of a general
"recruitment drive" by the FTI, but although the MOE wrote to the FTI Secretariat again in
March 2005, there appears to have been no substantive follow-up. In late 2008 two officials
from Pakistan participated in an FTI workshop held in Kampala, and there has been some
subsequent correspondence between MOE and the FTI Secretariat. In practice, however,
the idea of Pakistan becoming an FTI endorsed country has not been seriously pursued.

4.10 Pakistan's uncertain position in the FTI's plans is reflected in the references to its
status in successive FTI reports i see Box 4 below.
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Box 4 Pakistan's reported status in successive FTI status reports etc.
FTI Report Pakistan's status description
Stocktaking Report, Nov 2003 initially invited for enhanced technical support
Status Report Nov 2004 "potential 2006"
Progress Report Dec 2005 [no information]
Status Report Nov 2006 endorsement "expected 2008"
Annual Report 2007 no endorsement date, included under "other eligible"
CF Status Report Dec 2008 "other"

Source: Evaluation Framework, Annex J2 [updated]. (Cambridge Education, Mokoro & OPM 2009a)

Analytical and technical su pport (EPDF)

4.11 On the other hand, Pakistan has been one of the largest recipients of EPDF funding
(see Figure 4 below). Pakistan's total allocations were more than USD 1.4 million between
200571 2009. Pakistan's EPDF allocations are described in more detail in Annex J, and are
also discussed in the context of Chapter 7's review of data, monitoring and evaluation.

4.12 However, the EPDF has not been a very visible element of the relationship between
Pakistan and the FTI. EPDF inputs have been managed by the World Bank, and the federal
Ministry of Education, as well as other government agencies, have been barely, if at all,
aware of their FTI provenance.

Figure 4 Total EPDF Allocations by Country, 2005i 2008 (USD)

........

..........

Source: Bellew & Moock 2008, Chart 10 (updated to include 2008).

4.13 Pakistan's eligibility for EPDF support has remained somewhat controversial among
the aid agencies funding the EPDF. General concerns have been expressed about the
World Bank's failure to "brand" EPDF products as such and to link them to the FTI, and the
use of the EPDF to support studies that are not directly related to primary education has also
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been queried. There have also been concerns about the EPDF process in Pakistan; thus
the minutes of the EPDF committee in April 2008 record:
EPDF funding requests, Three requests were submitted ex ante: Bangladesh
(US$130,000), Pakistan (US$310,000), and Haiti (US$500,000).

The EPDF Committee approved the requests for Haiti and Pakistan, with comments. ...
Regarding Pakistan, the Committee would like assurances that local education groups,
which include Government and CSOs endorse the EPDF proposals.

4.14 In parallel with the FTI mid-term evaluation, an FTI task team was undertaking a
thorough internal review of the EPDF and of its possible future configuration.

Current situation and perspectives

4.15 The limited interaction between FTI Secretariat and Pakistan reflects a keenness on
the part of Pakistan's federal MOE to gain FTI endorsement, and thereby to access
additional external funding. On the other hand, the FTI Secretariat was very slow in its
responses, and never followed up on its resolve to explore ways of making the FTI more
relevant to federal cases such as Pakistan's (cf. the 2004 letter quoted at §4.8 above). There
was a conspicuous lack of interest among Pakistan's main education donors in taking up the
issue of FTI endorsement. It is not surprising that the federal MOE feels that expectations
were raised and then disappointed.

4.16 The continued interest of the Pakistan federal government in securing FTI endorsed
status was reconfirmed during the interviews with government officials during the country
visit. Those who had engaged with the FTI Secretariat did voice a great sense of
disappointment with the FTI Secretariat as well as the potential FTI lead agencies in
Pakistan. Some came to the conclusion that FTI has "simply not worked out the mechanisms
of working with the large states" and that the pursuit of endorsement was futile. They also
perceived varying attitudes among the local donors, with some local donors, such as DFID,
failing to come to grips with FTI requirements despite initially wanting to engage with it, while
other development partners such as the World Bank were "always lukewarm". One
respondent noted: "The Bank was too keen to remain focused on Punjab Sector Reform
programme. We felt that the donors are no
which were reached by FTI, they were little countries. We were constantly evaluating FTI
and had meetings on it from time to time."

4.17 However, despite the frustration of the past experience and cynicism expressed by
some of the capacity of the FTI Secretariat, all respondents expressed continued interest in
FTI. Even the Executive Summary of the Education for All Mid-Decade Country Assessment
Report prepared by the Ministry for Education for UNESCO, notes, "Pakistan is a member
of the UNESCO High Level Group on EFA and E-9 Forum and a potential EFA Fast Track
Initiative (FTI) country”. (MOE 2008c)

4.18 In addition to the government, within the civil society groups during the country visit,
there was recognition and demand for FTI to play a role. The Pakistan Education Coalition
(PEC), the coalition of education NGOs in Pakistan initially supported by the Commonwealth
Education Fund (CEF), has in particular has been lobbying for FTI endorsement. The
coalition is keen to secure funds available under EPDF to support national education
coalitions:'* "We have been trying to lobby for FTI endorsement because the NGO coalitions
for Education from the endorsed countries are eligible to secure double the amount of fund
from FTI than the non-endorsed countries.”

1 Through a project managed by the Global Coalition for Education that has been approved for EPDF
funding.
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4.19 On the other hand, within the donor agencies in country even during the interviews
there was no matching interest in the FTI. There appeared to be three main reasons for this
position. First, it was felt that since September 11, 2001 Pakistan is already receiving more
aid flows than the education sector can absorb. Second, it appears that due to the security
situation, Pakistan is considered a difficult country to deal with and given the high pressures
from the head offices to disburse funds, the staff in the field offices are not keen to cope with
additional coordination requirements that would come with the FTI. Finally, there was also
lack of confidence expressed in the FTI in general by some respondents within donor
agencies. The FTI was viewed to be on one hand quite complicated and on the other it was
seen to be having little evidence of success on the ground, thus further reducing the appeal
for the donors in country to adopt it.

4.20 The current status regarding the status of the FTI in Pakistan thus remains
remarkably unchanged since the inception of the FTI. As at the time of its launch, Pakistan
(not just the government but also the NGO sector) remains interested in securing FTI
endorsement but the donors share little enthusiasm for subjecting their activities to an aid
coordinating framework in a country where they admit that aid flows and their utilisation are
closely tied to security concerns continually redefined at the head office level.
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5 The FTl and Education Policy and Planning
Context

The FTI perspective

51 Policy and planning was one of the four main "gaps" identified in the FTI framework
(along with finance, data and capacity). The FTI embodied a holistic approach: it stressed
that the four gaps needed to be tackled simultaneously and coherently, and the FTI
Indicative Framework was seen as a pointer to the key policy and planning issues to be
tackled. The FTI envisaged a credible government plan as a focal point which donors could
support, financially and in other ways. The FTI highlighted Universal Primary Completion
(UPC) as a key objective, but, again, this was to be the centrepiece of efforts to achieve all
the EFA targets; the emphasis on primary completion (UPC) and not just enrolment (UPE)
reflected a concern for education quality, not just access. And it was expected that plans to
achieve the basic education targets of EFA would be part of broader education sector plans.
(FTI 2004)

5.2 In principle, a sector plan that satisfied FTI criteria for endorsement was supposed to
stimulate the country's education partners to step up their financial support through their
existing channels. In practice, the FTI Catalytic Fund assumed increasing importance, and
access to the CF became, for most FTI countries, the main motive for seeking endorsement
of their sector plans. As the FTI evolved, there was increasing stress on engagement with a
broader set of country stakeholders, to be represented in a Local Education Group (LEG)
that was wider than the Local Donor Group (LDG), involving civil society representatives as
well as the education ministry.

5.3 As explained in the previous chapter, Pakistan was always seen as belonging to a
special category of FTI countries, and formal FTI endorsement of its education plans was
never pursued. Nevertheless, it is possible to review the evolution of planning and policy in
Pakistan and to assess the FTI's actual and potential relevance.

Public p olicy commitments

5.4 The state commitment to providing education to all in Pakistan is as old as the
country itself:
A strong role for education was recognized by the founders of independent Pakistan, and
UPE was established as a goal at the first National Education Conference in 1947.
However, military tensions with India and perceptions of national security needs led to
relatively high military expenditures and relatively low education expendituresd an
unfortunate spending pattern that still persists.
Over the years, the goal of UPE has been repeatedly announced in national conferences
and policy papers, but each time shifting the timing further into the future. (World Bank
20079)

5.5 In 1998, ahead of Dakar, an Education Policy (19981 2010) was developed, which
became the key document to guide the government policy planning exercise initiated from
2000. Significant policy documents produced in the immediate post-Dakar period included:
the 10 year Perspective Development Plan (20017 10); a National Plan of Action on
Education for All (20017 2015) prepared in 2003 in collaboration with UNESCO; and short
and medium term action plans such as the Education Sector Reform Plan 2001i 2005. The
numerous strategy documents and action plans produced explicitly addressed the six key
EFA goals. The draft National Education Policy 2008 similarly prioritises increased access
to ECE, elementary, secondary and higher secondary education, literacy and non-formal
learning, in addition to bringing qualitative reforms through improving teacher quality,
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curriculum reform, quality in textbooks and learning materials, improving student assessment
and investing in technical and vocational education. More recently, the 160 page long EFA
Mid-Decade Evaluation report produced by the Ministry of Education Policy and Planning
Wing (MOE 2008c) reflects the government's continued commitment to align its policies with
the EFA targets. As well as being comprehensive, the plans are also quite honest about the
challenges in reaching these goals.

5.6 The MOE thus feels it has done well in terms of preparing comprehensive national
EFA Action Plans, and this underlies its frustration with the FTI: "We developed all the policy
documents; we even prepared the indicative framework for FTI but we received no
response."” However, such documents do not necessarily meet the standards of a
"credible plan" for achieving UPE or UPC. The next section considers how relevant and

operational such plans have been.

Credibility of Public Policy and Planning

Issues in p lanning and implementation

5.7 Ultimately, plans and policies need to be judged according to their results. As noted
in Chapter 3 (13.13ff), Pakistan has consistently fallen short of its EFA goals, although the
demand for basic education is probably stronger than it has ever been. (Box 5 illustrates this
and also hints at some of the systemic problems that affect the sector, viz. a situation in
which delegation is so limited that the waiting room of a Provincial Secretary can be filled
with individual petitioners.)

5.8 Below we consider the consultation process and ownership of Pakistan's plans, how
operational they are, and whether they get to grips with the basic factors that affect the
delivery and the quality of basic education.

Consultation and ownership

5.9 The federal government has adopted a consultative approach in the development of
national strategy documents (engaging in particular with donors and with the growing
number of civil society organisations in the sector) but it has taken an inordinately long time
for such documents to be finalised. Moreover, national education policies and plans (as in
other sectors) remain very weakly articulated with the annual plans and budgets i mostly at
sub-federal levels i that more directly affect service delivery in practice.

5.10 Since 2000, the government of Pakistan has led a series of consultative dialogues, to
guide the education policy and planning process. All key stakeholders i government staff,
donors, NGOs, and academics i have been part of this consultation process. However, the
consultative process has been stretched for too long, to the point of impeding actual
implementation of reforms i the policy dialogue which started in 2005 led to production of
the White Paper in 2006, a revised White Paper in 2007, and a draft Education Policy in
2008. But the policy was still not finalised in 2009: instead, the new government initiated
another round of consultations at the provincial level.

2 See 114.7 in the previous chapter.

32 28 February 2010



Chapter 5: FTI and Education Policy and Planning

Box 5 The unmet demand: parents ask for help but can the state or donors
respond?

"I am here because | want to request the secretary to help me purchase textbooks for my three
children. | say my life has passed but at least my children must study." Naz, a thirty-three year old
mother of three, started talking to a member of the FTI evaluation team while waiting to see a
Provincial Education Secretary. She has been a frequent visitor to the Secretariat since her
husband, a craftsman, fell from the roof while on duty and severely damaged his hand and has been
in bed since then. Naz, who is how sustaining the family on daily wages of PKR 150 earned through
work in a factory, is desperate to ensure continuity of education for her two sons and a daughter, all
three of whom are enrolled in low-fee private schools: "I want so much that my children should get
good quality education. My children study so hard. See here are their school reports; see their
grades are so high. But, | cannot afford to buy their textbooks and copies. | have therefore been
coming to the secretariat to ask for support to buy these books. They keep sending me from one
official to another. | am now waiting to take my 'darkhuast' [the letter of request] to the Secretary
because he might help. | only studied till matric. | have to work so hard in the factory to make ends
meet. See | am only in early thirties but | look as if | am already in forties. | don't want my children to
live such a life".

This desperate desire to find financial means or institutional facilities to educate their children,
including daughters, was shared by a group of mothers met during the country visit in a government-
owned primary school in Sheikhupura, which is supported by an NGO. During the visit, mothers
from the community pleaded with the FTI team to pressurise the government to upgrade the school
to at least middle level so that their girls can carry on studying: "We want our girls to study after
primary. However, there is no secondary school for girls in the area, and we cannot send these girls
to distant schools because you know public transport is not safe. We have now even employed a
teacher who we are ourselves paying [the teacher was also brought to meet the team] but that is not
a substitute for proper learning in a school. Currently, she teaches in a room in a house. There is a
different learning when you leave the home and sit in the formal building of the school. We say we
will pay for the teacher's salary; just add more classrooms to the school so that our girls can
continue studying. The only alternative would be either make them stay at home or to send them for
courses to madrassas which are in the local area and where they can become alamas [religious
scholars] because our men feel that they will be secure there."

The high demand for education among parents from all income groups was also acknowledged by
representatives among many donor agencies and is also confirmed by numerous studies.™ As one
donor representative noted: "Education is a highly privileged good at the household level in
Pakistan. But, education is seen as a private good and the notion of comprehensive national policy
on education is not known her eé. . .have thdirichsldrea goto
schools but they are failing to create the public demand on the state to deliver it." The question is
whether the state and the donors can leave this active demand unmet.

5.11 NGO representatives have time and again expressed concern that they should be
consulted but their suggestions for reforms do not find much space in the policy documents.
This is also reflective of the limitation of the NGOs' own working processes. While NGOs are
very active in the education sector, their ability to exert influence on the state remains
restricted as increasing number of NGOs act as contractors and service providers to the
government on donor-supported programmes. In addition, NGOs' capacity to lobby or
influence the government through advocacy remains limited: the two education NGO
coalitions i PEC and CQE 1 are recent inventions and owe their existence to donor funds.
They have yet to develop the strong lobbying mechanisms needed to influence government
policies.

¥ And Annex H of the present report draws attention to the high level of household expenditure on
education revealed by household surveys.
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5.12 Thus, although the policy documents and plans are arguably a product of heavy
consultations involving the key stakeholders, in particular donors and NGOs, this does not
ensure that there is broad ownership of them. Moreover, as discussed next, there are
serious flaws in the plans themselves.

How operational are the plans?

Link to costs and budgets

5.13 National education policies and plans (as in other sectors) remain very weakly
articulated with the annual plans and budgets T mostly at sub-federal levels i that more
directly affect service delivery in practice. There are no detailed action plans prepared by the
provinces to support systematic movement towards attainment of targets set in the
education policy documents. Nor is there any adequate monitoring mechanism to adjust the
plans based on past performance: the PC5 form, which is the primary instrument designed
to monitor and evaluate the impact of development projects, is rarely completed. (See
Chapter 6 for more on the costs and financing of education, and Chapter 7 on M&E.)

Project focus

5.14 Government planning in Pakistan has traditionally focused primarily on projects and
the development budget, with much more limited attention to sector-wide issues and
policies. The tendency to view things in project terms limits the ability of plans to be
coherent and strategic. Moreover, as discussed in Chapter 6, the implementation rate for
projects and the development budget is characteristically poor.

5.15 This emphasis on a project rather than a programme approach to policy planning
also seems to have contributed to the adoption of inefficient means to achieve the desired
EFA targets. During the 2001i 2005 period, the policy process increasingly supported
measures which were advocated to be innovative and thus having the potential to reform the
system, but which tended to bypass the main government institutions through the
establishment of parallel structures while postponing the required institutional reforms.

Gaps between planning and implementation responsibilities

5.16 The federal MOE has led the preparation of the national policy documents and plans,
but under the Education Sector Reforms (ESRS) initiated between 20011 2004, many of the
responsibilities of the Ministry of Education were taken away from the Ministry's mandate
and assigned to new agencies or parastatal bodies. Examples include the Higher Education
Commission (HEC) and the National Commission for Human Development (NCHD). The
primary justification for this redistribution of responsibilities was argued to be task
specialisation. However, in practice, the setting up of institutions which often are given
special status allowing them to operate outside standard government procedures indicates a
tendency to look for short-cuts rather than addressing the underlying structural problems.

5.17 The ad hoc nature of the NCHD's creation and its vulnerability to political change are
illustrated in Box 6 below. Similar concerns apply to the Education Foundations. These are
semi-governmental organisations, linked to the Ministry of Education, which were
established between 199171 1994 to facilitate private sector participation in education. Under
the ESR, the Foundations were in theory appointed as the main government agencies to
provide the public-private partnerships in the education sector and were supported by most
donors (e.g. they have been engaged as partners in the World Bank-supported education
sector programme in Sindh and Punjab). However, the Punjab and Sindh Foundations have
had problems in getting their budgets approved after the recent change of government. The
senior leadership of PEF was removed by the new government and the Education Secretary,
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Punjab was given additional charge of the Foundation. The Chief Executive of SEF was also
removed for eight months but then brought back.

Box 6 The National Commission for Human Development

The National Commission for Human Development (NCHD) was established through an Ordinance in
2002. It was primarily given the portfolio of literacy and basic education. However, the political
decision to create it was not well grounded in a needs assessment. The Commission was established
on recommendation of a Task Force, which produced a report in six months. The report presented no
proper analysis of the challenges faced by the Ministry of Education in provision of basic education
and proposed no detailed reform action plan. Nor did it have any costing estimates to meet the EFA
goals. All that the report presents in terms of a strategy is the idea of transplanting the ‘incubators’
approach from the business models:

Two separate incubation programmes have been identified to: i, support the restructuring
initiatives with change management, government process re-engineering, and
competency building within line departments and newly elected representatives; ii,
strengthen the Non Governmental Organisations (NGOs) and Community Based
Organisations (CBOs) focused on education, healthcare and micro-enterprise, improve
their rate of success and increase their capacity. (Page 108)

President Musharraf approved the establishment of the Commission on the basis of this report and
noted in the approval letter: "In June 2001, | created a special Task Force on Human Development to
develop innovative strategies for delivery of primary education, adult literacy, primary health care and
propose plans for capacity building in social sectors. .. For this | have set up the National Commission
for Human Development, to be chaired by Dr Nasim Ashraf. To support the activities of the
Commission | have created a Trust Fund.” If this directive itself did not indicate the ad hoc basis of
this decision, the change in government did. After the change of government in the 2008 elections,
the new government slashed the annual budget of the NCHD and released only PKR 472 million
against the requirement of PKR 874 million so that NCHD had to sack 45,000 of its 87,000
employees.

Source: PTFHD 2002

5.18 The working of these parallel structures raises concerns about the political basis of
education policy formation in Pakistan and the tendency among the government and the
donors to look for quick fixes where large sums of educational funds are channelled through
parallel structures that bypass the standard government procedures rather than investing
those resources in addressing the systemic obstacles to the delivery of education on a
sustainable basis.

The provincial dimension

5.19 The biggest disconnect between plans and the responsibilities for implementation
arises from the distribution of responsibilities across the tiers of government (see Annex E
for details). Federal plans are not systematically translated into plans and budgets at the
provincial level and, since devolution, the provincial governments themselves have a
challenging relationship with the districts. As reported by one high provincial official:

The devolution from province to district level is a grey area. The major challenge we feel

is with the priorities of the district governments. We have to really push them to

understand that these particular funds are being provided for such a such programme

and have to be utilized for that. So this is a difficult area where lots of problems keep on

arising and | donét see any i mmediate resol

Public and private sector roles

5.20 Since 2001, the government has been actively encouraging the private sector to
increase its role in education provision (including through public-private partnerships), but
the state remains the largest provider of education, covering 67% of total primary enrolment.
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The IMF and World Bank have acknowledged that Pa ki st anbés recent
that the public sector has to be the main provider in rural areas and for poor households,
where the enrolment gaps are the largest.

Box 7 Private schools: promises with limits

The government's failure to meet the EFA targets has led to growing recognition within the
government policy documents of the role of the private sector, which is already estimated to
represent 33% of the total school enrolment. The position is also supported by lead donor agencies
in Pakistan, especially the World Bank. The Bank has sponsored some influential studies on the
importance of the private sector in Pakistan and the World Bank Education Sector programmes in
Punjab and Sindh also work through the Punjab and Sindh Education Foundations to directly support
private schools. However, many observers regard the expectations from the private sector as a bit
exaggerated. It is clear that private schools are less viable in the rural areas and less accessible to
the poorest groups. Further, the quality of education provided within most is only marginally better
than state schools.

While private schools are also increasing in rural areas they have a natural limitation on expansion in
the rural population due to very practical modalities of running private schools. As Alderman et al
2003 argue, based on a study in Balochistan, private schools in the urban areas have advantages
like attracting good managers and teachers at a relatively low cost and are particularly successful in
attracting female teachers). As opposed to this, in the rural areas it is much more difficult to find
educated women who can become teachers and managers in private schools. Andrabi et al 2008
show how the rise of private schools in rural areas is linked to the existence of a government
secondary school, without which there are unlikely to be enough secondary-educated females in the
area who can become teachers in private schools.

Also, the private schools fail to cater to the poorest. The first round of the Learning and Educational
Achievement in Punjab Schools (LEAPS) survey, which was carried out in all the public and private
schools offering primary-level education in 112 villages of Punjab, found that access to private
schools is not universal: rather, private schools choose to locate in richer villages and richer
settlements within villages, limiting access for poor households. This finding matches the national
trend: private schools are expanding more rapidly in the more prosperous provinces of Punjab and
NWFP than in rural Sindh or Balochistan. Between 19997 2001, the share of private schools in the
total increased from 15% to 30% in Punjab and from 4% to 17% in NWFP, but grew only from 16% to
21% in Sindh and from 4% to 6% in Balochistan (Andrabi et al 2006).

Research shows that parents opt for private schools not only because of lack of access to state
schooling but also because the quality of education in state schools is perceived to be extremely low
(Khan et al 2003). This means that private schools are often able to get away with poor performance
because relatively uneducated parents have only abysmal government schooling to compare with
private schooling (Khan et al 2003). This also has another negative effect: since anyone who can
afford it is sending their child to private schools, only the poor are really left in the government
schools and due to this crowding out of relatively prosperous students those who remain in the
government schools have even fewer resources or means to influence the government to improve the
quality of education in these schools. In general, while the expansion of the private sector is
increasing access, it is also raising concerns about the poor being forced to opt for private schools
which might be marginally better than the government schools but are still providing very low quality
education. Over-emphasis on private provision is likely to lead to lack of access or access to very low
guality schooling among the poor.

A reviewer of the LEAPS report sums up the concerns in these words: "The only reason the private
schools look so good is that the poorly performing public schools are so disastrous: if at some future
date, children actually started demanding something more than the most rudimentary education, the
semi-educated teachers in the private schools would actually find it hard to cope" (Andrabi et al
2008).

The IMF and World Bank, in their comments on the PRSP, notethat Pa ki st ands r ed
suggests that the public sector has to be the main provider in rural areas and for poor households,

where the enrolment gaps are the largest. (World Bank & IMF 2009)
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5.21 The policy shift towards the private sector has also been actively supported by some
donors, both by building provisions within their aid packages to include the private sector
and by funding studies that have highlighted the importance of the private education sector
(Zia & McBride 2008). Some influential studies supporting the role of the private education
sector in Pakistan have been conducted with the support of the World Bank (e.g. LEAPS,
Andrabi et al 2008). The World Bank and the government of Pakistan data estimate between
30-36% of the primary school enrolment to be in private schools (MOE 2006a; World Bank
2007a). However, there continue to be many concerns about the limits of the private sector
to cater to the needs of poor families and to ensure equitable quality of education to all (see
Box 7 above).

5.22 This emphasis on trialling alternative models has also led to an increased reliance on
private sector provision in the policy documents. Though not explicitly stated, the state has
practically withdrawn from establishing new state schools i a fact noted by an official in
Punjab. With the population expanding annually at 2.2%, two-thirds of whom live below the
poverty line, this reliance on the private sector as a central pillar of education policy is
unrealistic and is unviable and seriously limiting in terms of equity (see Box 7 above).

Box 8 Where are the real problems?

The World Bank's evaluation of its support to primary education characterised the fundamental
problems as follows:

The main story of primary education (grades 1 to 5) in Pakistan since independence from
Great Britain in 1947 is that of a struggle to achieve universal primary education (UPE)
under severe resource constraints, organization and management problems, and a
government structure that hinders good management.

it is useful to consider a few simple questions that put the problems in perspective. The
mission team asked a number of Pakistani interviewees the following questions:

¢ What is so difficult about building appropriate schools?
¢ Whatis so difficult about providing decently trained teachers?
e What is so difficult about supplying adequate textbooks?

The answers varied, but most did not have to do with complicated technical
considerations; instead, they focused on inadequate spending, organization problems,
and inadequate incentives.

Another way of posing this is in the form of a puzzle posed by Prof. P. Hoodbhoy in his
book on education in Pakistan for the 50th anniversary of independence [Hoodbhoy
1997]: Why do other institutions in Pakistani society (the military, military schools,
railways, electricity authority, etc.) function, albeit not perfectly, while the public
education system does not function? The answer is partly one of resources, but also one
of organization and public sector incentives to carry out basic functions and to deliver
basic goods and services.

Source: World Bank 20079

Issues in implementation

5.23 Evaluations of donor support to social services in Pakistan have consistently
identified systemic problems in implementation as the greatest challenge (see Box 8 above
for an eloquent example). This is corroborated by Pakistani interviewees: a typical
statement was "The main problem with education in Pakistan is not with the planning but
with the implementation." The symptoms of a dysfunctional system noted by our
interviewees include the immense problems in teacher management and deployment
("education gets treated as an employment issue and not an education issue"), the
extremely poor quality of the primary education that public schools provide ("The
government goes for financial audit, th ey donot go for academic
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characteristic difficulties in project implementation (the latter are discussed further in the next
chapter).

5.24 Box 9 below uses the issue of policy towards religious education to illustrate the gap
between policy and implementation, and the political factors that may explain this.

Box 9 Madrasa reforms: The missing will?

The role of religious education within government schools in Pakistan has historically been a cause of
contention between religious and secular forces within the Pakistani state.** The curriculum has been
argued to be insensitive to the religious minorities and held responsible for promoting a strong
Muslim rather than a national identity. Since September 11™ 2001, while there continue to be
concerns around Islamisation of the regular curriculum by the state, the primary concern has shifted
to madrasas (Islamic seminaries) which impart religious education to Pakistani children. The
madrasas are considered to teach an extreme interpretation of Islam, which on one hand is feared to
lead to religious sectarianism and on the other hand to contribute to international Islamic militancy.

With financial support from the USA, the government of Pakistan launched a USD 225 million
madrasa reform programme in 2002. The reform programme provides the madrasas support to
recruit teachers for teaching of secular subjects at primary and intermediate levels. However, by 2008
the reforms had failed to win support within the madrasas: only 250 out of the approximately 16,000
registered madrasas had accepted the reform programme.

The main reasons for this slow progress rest in the lack of political will and weak administrative
capacity. Because of their close ties with the religious elites, the military elite did not push the reforms
despite apparently prioritising the reform programme (ICG 2002). The government did not allocate
the required financial resources. There were extreme delays in the release of approved funds to the
provinces: as late as 2007 NWFP and Balochistan had not received the funds to release to the
madrasas which had cleared the vetting process (Bano 2007b). The programme was heavily
understaffed, with only two officials appointed in each province to execute the programme; further,
there was no provision for vehicles and transport costs to enable the staff to visit the madrasas. The
project was itself highly flawed. It asked for immediate introduction of secular subjects across the
primary classes rather than gradually building the capacity for teaching secular subjects starting from
first to second and then senior grades. It also did not build in correct incentives, as there was no
provision made for the salaries of the teachers of the religious subjects including the head of the
madrasa.

Finally, the ulemas' distrust of the Musharraf government's close contacts with the USA meant that
they saw the reform programme as a Western attempt to control Islam. Thus, Western support to the
Musharraf government actually undermined its ability to undertake serious reforms because it lost
credibility within the religious community. Analysis of the reform programme shows that to achieve
effective reforms, the state must win the trust of the religious community and should move to
financing these reforms through the regular educational budget rather than through donor funds.

Overall, in a country where 98% of the population believe that Islamic studies should be a 'required’
part of the curriculum, 60% believe that madrasas are an 'indispensable’ feature of the existing
educational landscape, and 40% are inclined to identify religious education as their 'top educational
priority' (Nelson 2006), madrasa reforms or changes within the curriculum need more serious
attention than they seem to be have been given in the current reform programme.

At a more basic level, the weak implementation of the madrasa reform programme, despite high
verbal commitment expressed to it by the government, highlights a fundamental challenge to the
reform of the education sector in Pakistan: in general, policies are designed and projects are
developed to appease certain constituencies (in this case Western governments) without the required
political will to execute them in practice.

Source: Bano 2007b, Bosch et al 2008.

4 Although religious schools are a very small proportion of non-public schools.
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Assessment and the Relevance of the FTI

5.25 While its educational needs are enormous, Pakistan provides an extremely
challenging context for education donors. Donors have actively taken part in the
consultation process during both the phases of intense dialogue between 20017 2003 and
20057 2007, and they have also facilitated this process by providing TA support in terms of
advisors to the Ministry of Education and for policy research work. More recently donors
have also been helping the planning towards provincial level sector support plans. The
World Bank has led the process in Punjab and Sindh and is being supported by DFID in the
former and EC in the latter. A joint donor collaboration with NWFP is in its initial stages.

5.26 Donor engagement has helped to keep EFA in the spotlight, and has helped to
highlight key policy issues, such as the quality of education in terms of its learning outcomes,
and the need to address sector governance and the politicisation of the teaching profession.
As in the overall education planning process, donors have been able to put the pressure on
the government to include gender issues and marginalised groups in policy formulation.
However, as with overall sector planning, there is a lack of detailed plans that are credible
and operational.

5.27 The donor tendency to focus increasingly on planning and implementation at the
provincial level is realistic, and has been helpful in advocating and supporting systemic
improvements. A notable example is that the World Bank Education Sector Support
Programme (ESSP) in Sindh has negotiated a major policy shift towards merit-based
teacher appointments to overcome serious impediments to improving the quality of
education arising from the political appointment of teachers. However, it is too early to
assess the success of these measures in practice. The shift towards supporting sector
support programmes as seen in Punjab and Sindh and now in NWFP does indicate the
potential for a shift towards programme level policy and planning.

5.28 The FTI has played no significant role in education planning and policy in Pakistan.
The focus of the FTI design on national-level plans for EFA was only marginally relevant for
Pakistan's circumstances, both because of the weaknesses of the national planning process
that this chapter has described, and because of the federal system which locates the key
responsibilities for basic education at sub-federal levels.

5.29 The danger of placing too much reliance on plans and policy statements was a
principal conclusion of the Asian Development Bank's evaluation of its social assistance
programmes:

The main points resulting from the assessment are:

(i) There has been no shortage of well-intentioned policies, strategies, and targets for
improving social sector performance in Pakistan, but the level of policy implementation
and attainment has been extremely limited.

(i) In some cases, political instability has resulted in administrations being replaced
before they could implement their policies.

(i) Policies generally appear to have been made in isolation from a detailed
consideration of the resources required and available to implement them.

(iv) Much of the time there was insufficient political or bureaucratic support for stated
policies, at least by those allocating financial resources and with the power to influence
outcomes.

(v) These findings raise the question of whether it is sufficient to claim that ADB
strategies are relevant based solely on their alignment with Government policies. In such
circumstances a greater emphasis may need to be placed on supporting implemented
actions rather than statements of intent. (AsDB 2005)
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6 The FTland the Financing of Education

Context

FTI Perspectives on e ducation financing

6.1  As shown in Chapter 4, the apparent prospect of additional aid for primary education
was a principal reason for the Ministry of Education's early interest in the FTI. The FTI
envisaged reciprocal commitments with finance from FTI donors complementing a high level
of domestic expenditure effort. Although the process of FTI endorsement was never
pursued, there are several financial dimensions that are worth reviewing. This chapter
therefore considers how relevant to Pakistan the FTI approach to calculating a "financing
gap" has been, and the degree to which such a gap has been a binding constraint on
progress towards the EFA and MDG targets. This involves considering the level of domestic
expenditure effort, the quality of public finance management, and the efficiency of public
expenditure on basic education.

Education f inance in Pakistan

Historic levels of funding

6.2 Pakistan's public expenditure on education does not reflect well on the government's
expressed commitment to meeting EFA targets. Public expenditure on education has
remained broadly constant at around 2% of GDP over the period from 1999 to 2007. It thus
remains stubbornly below the 4% of GDP targeted in the National Education Policy (1998)
and recommended in the Ministry of Education and UNESCO's review of education financing
in 2003. The Federal Debt Limitation Act (GOP 2005) committed to doubling heath and
education expenditures by 2012 (from their 2002 base) but such efforts to mandate a step-
increase in expenditure have not been effective.

6.3 Public expenditure on education is complemented by households' own spending. In
Annex H we draw on the 2005/06 household survey data to estimate total household
expenditures on education. It shows that they are very substantial, adding approximately
63% to the estimated amount of public expenditure in that year. Inter alia, this is further
evidence of the high value households attach to education.

Responsibilities for public finance of education

6.4 Public spending on education is mostly financed by federal revenues, which are
shared with the provinces under the determinations of the National Finance Commission.
The provinces' own revenues contribute just over 15% of the actual requirement. The
districts (whose own revenue sources are even more meagre) in turn receive the bulk of
their funds through the Provincial Finance Commissions' awards under a one-line budget. It
is thus up to the district government then to distribute that budget among the different
sectors. It is estimated for 2006/07 that 27% of public expenditure on education was
executed at federal level, 17% by provincial governments, and 56% by districts. (Aly 2007)

6.5 Thus, while the largest amount of education funds are to be disbursed through the
district government, the allocating and disbursing authorities remain at the federal and
provincial levels. This has been a critical challenge in improving fiscal matters at the district
government level. Furthermore, it leads to variations between provinces and districts in the
amount of money allocated to education.

file: FTI_CR_Pak-Feb2010n.doc 41



FTI Mid-Term Evaluation i Pakistan Case Study

6.6 Because of the reassignment of responsibilities described in the previous chapter
(15.16ff), the bulk of federal expenditure on education now falls under other bodies than the
MOE, and this has had a debilitating effect on the MOE itself.

Public finance management and the efficiency of expenditures

6.7 The low level of public spending on education is exacerbated by obvious
inefficiencies in its use. As one interviewee pointed out: "Even if 50% of the current
resources were used more effectively, the situation would be much better." Symptoms of
inefficiency include the very high proportion of expenditure that is absorbed by recurrent
costs, including salaries, leaving only 5% to 10% for development costs across the three
tiers of the government. Moreover, development budgets are chronically underspent, by as
much as 50%, across all tiers of government. A major reason for this underutilisation of
funds is the complex financial management system whereby authority to allocate and
release funds rests at the federal and provincial levels while actual utilisation of funds is
highest at the district level.

6.8 The general weaknesses in public finance management have been noted in
Chapter 2, 12.131 2.14. Inefficiencies are compounded by the interaction of weak
management systems and prevalent corruption, and the education sector is conspicuously
affected, as illustrated by the summary of SAP experiences in Box 10 below.

Box 10  Corruption and inefficiency as experienced by the SAP

The evaluation reports for SAP | and SAP Il noted the serious challenges posed to the programme
due to systematic corruption across different tiers of the government. The World Bank Pakistan
Country Assistance Evaluation (2006) noted the challenges faced by SAP | and Il in recruitment, site
selection, absenteeism and corruption for development projects. The evaluation further noted:
'‘Bank documents on the SAP report other governance issues such as "vehicles are
working out of the program and should be recovered", "delivery of educational materials
is essentially supply driven and does not reflect the needs of each school as determined
by teachers and head teachers." Other Bank projects had similar problems. One
reported the "75% of the teachers recruited were unqualified and had been appointed
directly by political entities, teacher training programs were cancelled due to lack of
vehicles; monitoring and quality of civil works was unacceptably poor and procurement
issues persisted." Another project had the collapse of a part of a school under
constructioné,; another not ed t hat million
supplemental reading materials, even though no textbooks were delivered and that
science demonstration benches had been delivered, while only half of the schools
received the equipment to be used with the benches.'

Source: World Bank 2006d

6.9 This environment not only dissipates Pakistan's limited education budgets, it also
raises the costs, and thereby reduces the efficiency, of providing aid. Donors are required to
impose their own fiduciary safeguards ("there have to be credible means of tracking what is
going on"), and are more likely to prefer to bypass government systems altogether. Major
donors have sought to design their programmes to strengthen the fiduciary environment and
improve fiscal sustainability. Thus, for example, the Punjab Education Development Policy
Credit from the World Bank notes this to be the first of "three pillars of the Government's
reform programme to be supported by the IDA credit: (i) ensure that the public expenditure
continues to be increased and effectively used for education at both provincial and district
levels; (ii) strengthen the districts' financing capacity and ensure that adequate resources
are transferred to districts to meet education needs; (iii) increase transparency of financial
management and procurement processes and practices, and (iv) strengthen provincial and
district capacities to monitor financial flows." But progress is slow.
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Trends in Education Finance

Aid for basic education ¥

6.10 This analysis is based on the OECD DAC data on aid commitments. For a fuller
treatment, including an explanation of data sources, see Annex G. The DAC data suggest
that aid commitments'® to education and basic education generally rose substantially over
the period 19991 2007, with significant increases starting in 2001.'” However, total
commitments fluctuated significantly, both from bilaterals and from multilaterals. There was
also an unsteady rise in the ratio of multilateral to bilateral aid to education. Aid appears to
be running at about 11% of government education budgets (though of course, not all such
aid is passed through or recorded in those budgets).

6.11 Over the period 19997 2007, IDA was the most significant donor to education,
followed by the United States i both donors have made consistent commitments from 2001
onwards. The EC also featured in the list of top five donors over the period, as did the ADB
and Germany, all making yearly commitments consistently across the period (see Figure 5
below).

Figure 5 Share of total commitments to education by donor 1999i 2007*®
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6.12 The share of aid to basic education in total aid to education rose over the period from
18% to 62% (but with substantial year-to-year fluctuations). Over the course of the period
19991 2007, the IDA appears to be the largest donor to basic education, closely followed by
the United States (Figure 6 below). The EC, the ADB, and the Netherlands make up the

'* See Chapter 2, 12.15ff for a review of aid in general.

'® Data on external aid come from the 2009 GMR, which drew on the OECD Creditor Reporting
System to present data on commitments from 1999 to 2007. The analysis is limited to commitments,
since most multilaterals had not been reporting disbursements.

" The amount of aid to education is estimated using the GMR convention for attributing aid that is not
directly committed to education (such as budget support) or to basic education (such as unspecified
aid). This convention has it that Total aid to education = Direct aid to education plus 20% of direct
budget support; Total aid to basic education = Direct aid to basic education plus 10% of direct budget
support plus 50% of direct aid to education not specified by level.

'8 This also appears in Annex G as Figure G.7.
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remaining top five donors. In terms of aid to basic education, the United States was the
major donor in 2007, with a 52% share, followed by IDA with a 34% share).

Figure 6 Donor shares of commitments to basic education 1999i 2007"°
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Estimates of the EFA financing gap

6.13 Annex| reviews various EFA costing exercises for Pakistan, investigating what
techniques and models were used, what the scope of the exercise was, who was involved,
and what conclusions were drawn. The costing exercises reviewed were:

e Submissions to the Dakar (2000) World Education Forum.
e Those in Bruns et al 2003 ("A Chance for Every Child").
e Work by the Ministry of Education and UNESCO (2003).
e Those for the PRSPs (PRSP-I in 2003, PRSP-II in 2008).

6.14 The review demonstrates that such "gap" calculations are not an exact science. The
size of the estimated gap is sensitive to the scope of the exercise (e.g. reckoning for some or
all of the EFA targets), to the unit cost estimates used in calculating overall requirements,
and to assumptions about the level of financing available from domestic revenues. Since
required donor funding (to fill the gap) is essentially calculated as a residual, changes in
assumptions can lead to large differences in estimates of the aid required.

6.15 It is striking that all of the "resource gap" estimates reviewed in the Annex are
detached from the processes of preparing, implementing and monitoring federal and
provincial budgets in Pakistan. They provide crude estimates of the (daunting) scale of the
challenges Pakistan faces, but there is no indication of their systematic use in practice to
drive policy and budgeting.

6.16 The estimated financing gaps presented are widely different, but they all require very
large increases in public expenditure on basic education, both from additional external

¥ This also appears in Annex G as Figure G.9.
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assistance and by raising the share of GDP and of the government budget that is allocated
to basic education. Box 11 below summarises the WB and IMF s t a tommentary on the
PRSP-II projections. Its key points are:

¢ An acknowledgement that the public sector has to be the main provider in rural
areas and for poor households, where the enrolment gaps are the largest.

¢ Comment on the margins of error inherent in such calculations.

e A note that the PRSP envisages a substantial increase in spending on education
as a proportion of GDP, and advice that, in view of constraints on total resources,
much of this will need to be achieved by shifting resources from other uses to
accommodate the needs of basic education.

Box 11  WB-IMF Assessment of PRSP-Il Expenditure Projections

E. Costing, Budget, Financing and Targets

25. The strategy emphasizes that PRSP-Il implementation will be prioritized through the
medium-term expenditure framework (MTEF), which is updated annually in the context of the
budget process. Sectoral expenditures will need to be embedded in the MTEF, which in turn should
be consistent with the medium-term macroeconomic framework. This will ensure that expenditures
reflect the policy priorities of PRSP-II, and that the cost of PRSP-1l implementation is consistent with
the available resources and the maintenance of macroeconomic stability. PRSP-1I does not include
costing for the entire strategy, but only for three sectors i education, health, water and sanitation i
and, within these sectors, only for the Millennium Development Goal (MDG)-related expenditures. The
strategy also provides detailed year-by-year comparisons of projected PRSP expenditures and MDG
costing estimates linked to explicit quantitative MDG targets for education, health and water and
sanitation; and stresses the limitations of the costing exercise in view of the strong assumptions used
to derive the cost estimates and large standard errors owing to the evolving economic and fiscal
environment.

26. While PRSP-related expenditures on education, health and water and sanitation are
projected to increase from 2.9 percent of GDP in 2007/08 to 3.2 percent of GDP in 2010/11,
Pakistan plans to spend on these sectors less than what the MDG costing estimates would call
for during the PRSP-II period. It would be important to clarify whether and how the resource gap will
be bridged during 2008/09-2010/11, especially since it is unclear whether the MDG costing estimates
derived in 2005/06 are still accurate for the PRSP-II period. For example, in 2006/07 the net primary
enrolment rate in Pakistan was only 56 percent against the MDG target of 100 percent by 2015.
Clearly, to meet the MDG target, will require substantial public and private resources. Over the longer
term, however, spending on education and health is projected to increase substantially as a percent of
GDP, while spending on water and sanitation is not projected to increase.

27. In light of Pakistan's deteriorated fiscal and economic outlook, it would be important to
bring the MDG and poverty reduction agenda in line with the available fiscal envelope.
Currently, the MDG costing estimates are not aligned with the needed fiscal rationalization. Given the
limited fiscal space, unless the targets are adjusted, any resource gap would need to be filled by
mobilizing additional donor and private resources. However, for example, in the case of education
Pakistan's recent experience suggests that the public sector has to be the main provider in rural areas
and for poor households, where the enroliment gaps are the largest. Hence, moving forward, the
staffs would urge the authorities not only to take measures to increase the efficiency of public
spending, but also to revisit the allocation of funds across sectors with the aim of re-allocating
spending to priority areas.

Source: World Bank & IMF 2009

Assessment and the Relevance of the FTI

6.17 It is clear that the financial resources deployed towards the EFA targets, including
UPE/UPC, are seriously inadequate, even though external aid for basic education rose
significantly after 2001. The scale of public education financing, both by GOP and by donors,
has not been commensurate with achieving EFA targets. However, the problem of "filling
the financing gap"” is not straightforward. Thus:
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(a) Pakistan provides support for the FTI's concern that the "financing gap" should not be
seen in isolation, but as part of interlocking concerns about policy and planning, data
and capacity, as well as finance.

(b) It highlights a dilemma for the FTI when a government's actual choices (if not its
declared policies) demonstrate that EFA is not a top political priority. The point was
eloquently made by an interviewee:

The fundamental problem of very low allocations to education is endemic to

Pakistan and there is no question of anyone n
anyone in the ministry, or the government wh
money. The i ssue i s capac.ityods hbeaussesukehda s
Government of Pakistan is not serious about education. ... Donors have got

nothing to do with it. Thatoés a government of

The "FTI compact" is supposed to involve mutually accountable commitments
between a government and its donors, but there is no sign that additional donor
funding for basic education has elicited a corresponding financial effort from the
government. (As noted in Box 2, the government also failed to raise its own
expenditures in the context of the SAP.)

(c) It is important not to confuse "scenario forecasts" which may show, broadly, what it
would require to achieve EFA targets, with operational fiscal and budgetary
strategies to allocate and use resources to achieve those targets. Pakistan has had
the former but not the latter.

(d) Addressing the efficiency, and the fiduciary standards, of public expenditures is
crucial: this will directly increase the value of public expenditures, and in doing so
make the attraction and effective use of external aid more likely.

6.18 Issues in aid effectiveness are further considered in Chapter 9.
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7  The FTI, Data and Monitoring and Evaluation

Context

The FTI's data gap perspective

7.1 The FTI design gives central importance to improved data and analysis as a basis for
better policies, without which additional expenditure may be fruitless (FTI 2004). The FTl's
data gap perspective is particularly relevant for countries which, like Pakistan, were invited to
join an "analytical fast track”, and this is the area where the FTI (through the EPDF) has
made its most obvious input. This chapter therefore reviews the relevance of the FTI
approach in Pakistan's case, as well as assessing the EPDF support that Pakistan received.

Data issues in Pakistan

7.2 There are major concerns about the quality of basic data on education in Pakistan.
Administrative data are heavily reliant on self-reporting, and annual education statistics do
not cover non-government institutions (the five-year census in 2005 was the first to do so).
The evaluation of World Bank support to primary education (with field work in 2005)
highlighted this issue:
A significant part of future ESW [World Bank economic and sector work] should be
devoted to assessing the quality and accuracy of education data at the federal and
provincial levels. The mission team encountered inconsistencies in basic administrative
data just in selecting and locating a small sample of schools to visit. Other researchers
and reports have also pointed out these inconsistencies. For policymakers to feel
confident about their diagnoses of problems, they must also have confidence in the
underlying data. (World Bank 20079)

7.3 The FTI evaluation team, visiting Pakistan four years later, similarly found many
reasons to doubt the reliability of administrative and other data. There is a particular
concern about data collection and use at district level, since monitoring, if it is to be effective,
needs to take place at the levels responsible for service delivery.

7.4 In 1999, for public government schools, there was only basic administrative data and
very little monitoring and evaluation. Since then, there have been substantial efforts at both
federal and provincial level in terms of strengthening EMIS systems, although with little
apparent coordination other than geographical partitioning. This has extended in some cases
to district level, in respect of monitoring of teacher and student attendance. As regards
private and non-formal schools, there has been only one attempt to monitor the number of
private institutions (2005) although it was due to be repeated in 2010; each agency monitors
numbers in non-formal environments (not included in annual censuses).

7.5 There is an Annual Education Census covering government institutions collected
through Provinces and Districts. The procedure for collecting the data varies between
Provinces. The census collects the usual information on students, teachers and buildings,
but this still takes a long time to process as, by mid-2009, the latest volume of Pakistan
Education Statistics available appeared to be for 2005i 06. The 2005 National Education
Census included all institutions whatever their management, and covers the same data as
well as income and expenditure. In schools covered by one of the many School
Improvement Programmes, there will usually be monitoring of school characteristics but
these are only a small minority of all schools. There is no systematic monitoring of adult
literacy. There are sex breakdowns to inform gender issues, but no data has been produced
in the government publications on HIV/AIDS or on disability.
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7.6 As regards monitoring of achievement, the National Education Assessment System
(NEAS) was established in 2003 with support from the World Bank and DFID. It has carried
out standard assessment exercises covering student achievement in Mathematics and Urdu
at Grade 4 in 2005-06-07-08 (the latter including private schools on a pilot basis). The
sample sizes are designed so as to provide estimates at provincial level. There have been
surveys of achievement at provincial level by the World Bank as part of other specific studies
(e.g. LEAPS) apparently unrelated to NEAS.

7.7 Population figures are typically derived from the 1998 census. Obviously, this makes
them significantly out of date, especially in urban areas. The coverage of institutions outside
the public sector in the National Education Census (NEC) in 2005 is unclear: NEAS tried to
use the NEC listing of institutions as the sampling frame for their 2007 assessment exercise,
and found a large number missing. The extent to which even that census included non-
formal institutions T whether public or private 1 is unclear; although each agency monitors
numbers in non-formal environments.

7.8 In the National Survey of EMIS cells (AEPAM/NEMIS 2008), districts reported
problems with the processing of data taking several months longer than the agreed
schedule. Only 61 or 45% of the districts reported data validation; and although 92 or 68%
reported some sort of data verification, the consistency and quality of the verification process
is suspect.

7.9 Although lip service is paid to the importance of data for planning (and of timely data
for the planning cycle), data do not appear to be systematically used either at federal or at
provincial level (though there are efforts to improve this situation through the Punjab and
Sindh education sector programmes); it is telling that nowhere was the evaluation team
shown a schedule for data collection which made any reference to the planning or budgetary
cycle. The government in principle has a requirement for post-evaluations of projects (the
PC5 form) but these are almost never carried out. There have been only limited attempts to
improve linkages between the data and M&E processes and the planning processes in the
sector, and these have been mostly at the level of specific districts.

7.10 The constituent elements of the Indicative Framework were reported in 2003 as part
of the early exchanges over possible FTI endorsement (see Chapter 4 above, 14.7); but
there was no reference to them either in the UNESCO-sponsored MOE mid-decade
assessment, or in the World Bank PAD for the Sindh ESSP. The annual Pakistan Education
Statistics do not report any of those indicators (nor net or gross enrolment ratios).

Donor Support to Data Development

7.11 DFID, EC, NORAD, Unicef, USAID have put substantial funds into strengthening the
infrastructure of EMIS at both federal and provincial levels, and in some districts to the soft
end of EMIS (using data for decision making) 1 see Box 12 below. Unicef has supported the
development of software (Integrated Decision Support System), which generates user-
friendly reports at district level from the raw data. The EMIS being promoted contains the
standard content of enrolment, teachers, etc.

48 28 February 2010



Chapter 7: FTI, Data and Monitoring and Evaluation Context

Box 12  Support to EMIS Development

Before 1990, with the exception of NWFP, there was no computerised database in Pakistan. Since
then, there were substantial efforts through the 1990s funded by donors at both federal and provincial
levels to strengthen EMIS systems, although with little apparent coordination other than geographical
partitioning according to donor interest. Thus, the NEMIS Project Phase | was launched during 199071
1993 with the assistance of UNESCO, UNDP, and USAID. The project was then shifted to AEPAM
and the federal EMIS Project was approved for the following two years. The NEMIS (National
Education Monitoring Information System) Phase Il project was approved in May 1997, followed by
NEMIS-III1 in April 2002. All these were externally funded projects with little government ownership.

In addition to the NEMIS Project Phases Il (19971 2002) and Il (20021 2006), DFID, EC, NORAD,
Unicef, and USAID have put substantial funds into strengthening the infrastructure of EMIS at both
provincial and district levels, and in some districts to the soft end of EMIS (using data for decision
making); but it is unclear what lasting effects remain after the donor intervention has been withdrawn.

NEMIS was eventually regularised to become part of the regular budget in July 2007; this had taken
17 years. At the provincial level, there are functioning EMIS although their structure and procedures
vary. A National Survey of the state of District EMIS cells (AEPAM/NEMIS 2008) covered most
districts of the country (136/141) and reported the following:

e 92 out of 136 district EMIS cells reported having no office or poor office conditions;
e 22 or 16% of the district EMIS cells did not have a functioning computer;

e 57 or 42% did not have an internet connection;

e 24 districts had no EMIS staff, another 24 had only one position filled;

e data security was poor and computer viruses were rampant;

e many of the EMIS cells were treated as typing pools, with EMIS activities treated as an
unwelcome interruption.

Staff who were in place had a good level of education with over 90% having a diploma or better. But:
¢ many district offices were in very poor condition;
e some offices were damaged during the riots after 27" December 2007;

e power outages were frequent.

7.12 There was also substantial donor support for the National Education Census (NEC)
in 2005. The exercise was jointly carried out by AEPAM and the Federal Bureau of
Statistics. The purpose here was to cover all schools in the country. This was a very
important exercise, but there are question marks about the quality of the data; in particular it
is not clear that verification was satisfactorily carried out. In both the NEC and the annual
census, all data are self-reported from the head teacher (even where the enumerator went to
the school in the NEC, there are no fields for them to include their own observation of, say, a
toilet or a boundary wall). The NEC questionnaire form included a section on the income
and expenditure of private schools and, understandably, there was some reluctance to
complete this section. Even when this was not completed, there was some reluctance to fill
in the data for the number of students, because the interviewer would know the standard fee
rate and therefore the amount raised in fees. The default assumption must therefore be that
the estimates of fees based on NEC data are under-estimates and should be cross-checked
with household expenditure surveys (cf. Annex H).

7.13 The Project for the Improvement to Financial Reporting and Auditing (PIFRA) has
been supported by the World Bank since 2002 to track all kinds of financial transactions.

7.14  Support from the World Bank and DFID was instrumental in the establishment of the
National Education Assessment System (see 7.6 above). As regards analytical work, a
large number of studies have been commissioned at the Federal Level i although usually

file: FTI_CR_Pak-Feb2010n.doc 49




FTI Mid-Term Evaluation i Pakistan Case Study

based on provincial data sets i but almost invariably by and for donor interests; at provincial
level the PESRP and the Sindh Reform Support Unit have commissioned evaluations.

FTI Support through the EPDF

Background

7.15 As noted in Chapter 4, the Education Program Development Fund (EPDF) has been
the main substantive FTI contribution in Pakistan. The EPDF is funded by a variety of
donors who support the FTI, but managed and implemented through the World Bank. There
have been some tensions relating to its deployment, both generally, and specifically in
relation to the "analytical fast track" countries. As a general point, donors have expressed
concern that the EPDF has been insufficiently visible as an FTI contribution, and that it has
been treated as an adjunct to World Bank activities more than as a resource overseen by
Local Education Groups (LEGs). The EPDF has been viewed largely as a means of
assisting countries to develop education sector plans fit for FTI endorsement. These
expectations sit uneasily in a country like Pakistan. On the one hand, the "analytical fast
track" category implies analytical assistance, and Pakistan has been a major beneficiary of
EPDF resources. But on the other hand, as Chapter 4 also notes, FTI endorsement has not
been seriously pursued, and there is not a functioning LEG to approve EPDF proposals.

Overview of EPDF activities

7.16 The EPDF support to Pakistan is reviewed in detail in AnnexJ. As documented
there, there was considerable difficulty in locating adequate records The EPDF financed
about 16 activities in Pakistan, most of them analytical studies (see Box 13 below for their
titles); Annex J includes as much detail about their objectives, cost and reporting as the
study team was able to locate. The total EPDF allocation for Pakistan has been about
USD 1.4m.

Box 13 EPDF-funded activities in Pakistan

Activity Start year
1 Primary Education Sector Reviews 2005
2 Secondary Education, VET and College System Review 20057
3 Assisting Pakistan in the Development of an Effective Monitoring 2005
System
4 Evaluation of Girls' Stipend Programme in Punjab and Sindh in Middle 2005
5 22288: Council Capacity Building Program (Punjab Education Sector 2006
Reform Program)
6 Sindh Education Sector Program 2006
7 School Survey in Rural Sindh 2006
8 Pakistan Higher Education Strategy Development 2006
9 Education Census Analysis 2007
10 Sindh School Surveys and MIS Data 2007
11 Higher Education Reforms 2008
12 Quality Improvement Strategy Development 2008
13 Sindh: Survey of Teacher/Student Absenteeism 2009
14 Sindh: Differential Stipend Impact Assessment 2009
15 Sindh: Public Private Partnership Impact Evaluation 2009
16 Punjab: Public Private Partnership Impact Evaluation 2008
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Assessment of quality, r elevance and evidence of use

Federal level

7.17 Items 8 and 11 were concerned with Higher Education. After meeting the Vice-
President of the HEC, the evaluation team were impressed by the quality of the input, but
puzzled about its relevance to UPC.?° The policy note refers to primary education only as a
background to forecasting likely enrolments in Higher Education; and the PAD explicitly
acknowledges that the inter-sectoral trade-off is a risk to the World Bank loan which would
however be mitigated by the capping of the Higher Education budget as a share of the total
education budget.?* Moreover, as the Higher Education Commission is totally independent
of the Ministry, there is no question of developing a shared sector plan.

7.18 Items 3 and 12 would have been associated with support to the National Education
Assessment System (NEAS) but that activity was taken over by DFID. For item 9, the
Sector Manager reports that "while analysis was carried out by a consultant, there were
great challenges in doing significant training or capacity building. The consultant did run a
hands on clinic while doing the analysis but owing to lack of appropriate staff at the academy
and the fact that the TTL had to leave Islamabad for personal reasons, the progress on this
task has been limited."

Punjab Province

7.19 The support of the World Bank to the PESRP is clearly appreciated by the Punjab
Government; but the specific EPDF-funded evaluations were not mentioned by anyone the
team interviewed at the government level. It should also be mentioned that whenever the
LEAPS study was mentioned, each of the Pakistani interlocutors was critical of the design of
the study.

Sindh Province

7.20 The support by the World Bank to the Sindh Provincial Government in preparing their
sector plan was appreciated and used although the specific EPDF contribution was not
visible as such. The two sets of surveys of schools (items 7 and 10) were mentioned in the
PAD but do not appear to have been used by Government.

Summary

7.21 Generally, the studies conducted seem to have been relevant and potentially useful,
although in some cases the link to basic education was, at best, tenuous. Of the 16 issues/
studies/topics, two of the items (humbered 8 and 11) are concerned with higher education at
the Federal Level and at least three (items 2, 4 and 14) with secondary education only. The
three concerned with secondary education can be linked to the development of sector plans;
but the two with higher education cannot. Item 6 and associated input work (items 7 and 10)
were clearly very relevant for the development of the Sindh sectoral reform programme.
ltems 4, 14, 15 and 16 are impact evaluations which have been discussed with the
Government of Sindh.

% The World Bank Regional Manager said that the financing of some stand-alone post-basic
education activities had been permitted by the EPDF committee and these fell under those. The
relevant EPDF Minute is September 20", 2007 where it says "the EPDF can be used for post-primary
work in two cases: (i) any education sector activities which support the objective of universal primary
school completion; and (ii) the development and/or update of the Education Sector Plan which cover
the entire sector."

“ No figure is given in the PAD document; but the fact that the HEC share of Federal spending on
education has risen from below 40% at its foundation in 20037 04 to more than 50% in 2006i 07 (and
from about 8% of total education spending in 2003 to nearly 13% in 20067 07) suggests that 'capping’
may not be wholly successful.
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7.22 However, the EPDF seems to have been used primarily as a tactical adjunct to other
World Bank activities. There was hardly any awareness of the EPDF as such, either in
government or among donors, and it has therefore not been used in the strategic and
capacity-building manner that its bilateral donor funders hoped for. Overall, the impression
given is that, despite its volume, the EPDF has made a limited and rather fragmented
contribution to the development of the country's capacity building and planning. It is also
clear that the information held by the FTI Secretariat on EPDF activities in Pakistan leaves
much to be desired.

Assessment and the Relevance of the FTI

General

7.23 There have been significant efforts to improve education data in Pakistan, including
the extension of coverage to non-government institutions, and the beginnings of a system for
monitoring learning outcomes. Aid donors have often led efforts to improve data and to
extend analytical work, but there must be concerns about sustainability and the degree of
government ownership of these efforts. There is increased use of data for external
advocacyz,2 but the government does not systematically use data to inform policy and
planning.

7.24 The government data development activities which received external support were
partially relevant, in that it is definitely useful to have information on attendance, enrolment
and outcomes; they could have been much more relevant if they had put the main emphasis
on characteristics of schools, not individual pupils.

7.25 Similarly, while support to the infrastructure of EMIS in both Punjab and Sindh was
relevant, the relevance could have been enhanced by more emphasis on the demand for,
and use of, the outputs from the EMIS system.

7.26 Systemic inefficiencies in data collection have persisted, and external support has
tended to echo the fragmentation and poor coordination in the collection and use of data.
Thus, external support has contributed to the generation of more reliable and better quality
data, but the generation of data by projects rather than sector-wide means that there are still
disputes concerning overall numbers enrolled and numbers out-of-school.

Direct influence of the FTI

7.27 Concerning the FTI Indicative Framework, some data were assembled in 2003 when
the Federal. MOE drafted an application to the FTI, but there appears to have been no
systematic use of the Indicative Framework after that.

7.28 The review of EPDF-funded activities found a mixed picture as regards relevance.
Support to the Higher Education Commission was not relevant to EFA objectives; activities
linked to secondary education were relevant to the extent that they supported overall sector
plans; the other EPDF-supported activities were directly relevant from an EFA perspective.

7.29 Although EPDF resources have often supported valuable activities and outputs, the
EPDF has not contributed significantly to greater coherence in analysis and monitoring to
support basic education objectives.

2 One of our Pakistani interviewees commented: "we have a culture of ignoring the data" and cited
an example of a ministerial decision to start English language teaching from class 1: " If he had
looked at the data on teacher profiles alone, he would have realized that such a policy is completely
infeasible."
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8 The FTl and Capacity Development

Context

The FTI perspective on capacity

8.1 "Capacity", along with policy and planning, finance and data, was seen in the FTI
design as one of a set of gaps that need to be tackled in a coherent way, and an area that
should attract external support (FTI 2004). The capacity to develop a credible education
sector plan was an obvious concern, and this was an important motivation for the EPDF.
However, the FTI partnership also adopted a broader concept of capacity development
which was reflected in the FTI Capacity Development Guidelines (FTI 2008). These sought
to influence education donors globally, and embodied a dynamic view of "capacity
development” (personal, organisational and institutional) as opposed to the rather static
concept of a "capacity gap" to be filled. This chapter briefly reviews capacity issues as they
affect basic education in Pakistan, and the ways that government and donors have
approached them.

Capacity issues in Pakistan

8.2 There are serious issues in terms of personal, organisational, and institutional
capacities at all levels in Pakistan. They are linked to Pakistan's governance weaknesses
which this report has already touched upon. There is a widespread view that military rule
and political instability have taken their toll on the civil service, not least because recruitment
has become more politicised and less based on merit.

8.3 The education system is huge (with over 150,000 public schools) and its scale and
complexity are a management challenge at the best of times. Governance weaknesses are
strongly manifested in teacher management, with systemic problems of political patronage,
ghost and absent teachers, and a very weak role for head teachers. Weak capacity hampers
policy and planning at federal and provincial levels and is also a central challenge to
education management at the district level.

8.4 Since decentralisation, the district government has been responsible for the day-to-
day planning and delivery of education. It is the district government which gets to assess
school needs, identify sites for new schools, and make decisions on where to do
reconstruction work, and it is also responsible for undertaking monitoring of education
delivery in schools. However, this tier of government continues to suffer from serious
capacity gaps in planning, delivery and monitoring of education inputs. As a normal practice,
a senior head master of a secondary school is appointed to become the EDO (Executive
District Officer) for education, the highest position within the education hierarchy in the
district government, leaving the actual outputs to vary depending on the individual's
capability and his or her personal ability to resist political pressures. Many positions remain
unfilled or are filled with untrained staff. Watson & Khan 2005 conclude:

There is little scope for staff management at district level. Few variables are within the

competence of district authorities. Many of the 'stock’ of district education officers are in

any case unsuited for their managerial responsibilities: they are approaching retirement,

have no management background, and are pawns in political manipulation from council

members and the influence of MPAs.

8.5 The provincial government by virtue of being responsible for delivery of education
services shoulders the responsibility for training the school management and teachers to
ensure delivery of quality education in schools. However, the capacity of the teacher training
institutes is severely limited. They run out-dated B-Ed and M-Ed programmes while the in-
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service institutions for teacher training, especially PITEs established with financial support
from the ADB in the 1990s, have no budget lines in the annual education budget. The
government's ability to run in-service training programmes is thus entirely dependent on
supplementary funding from the donor agencies.

Government and Donor Approaches to Capacity Development

8.6 There is no national or provincial level capacity development plan though the
government is aware of the severe capacity deficiencies at all levels. With the government's
own budgetary allocations being largely absorbed by salaries, capacity development
initiatives are usually left to the donors. The low development budget, which rests at less
than 10% across the three tiers, reflects, inter alia, the low government investment in
capacity development. There is a tendency for government and donors alike to
conceptualise capacity building in terms of personal training, rather than organisational or
institutional level reforms, while the "institutions for capacity development which are there
are predominately static traditional facilities that provide training off-site, using methods that
are unlikely to lead to behavioural change (unless followed up on-site)" (Watson & Khan
2005)

8.7 Because of clear signs of weak capacity in policy and planning as well as the actual
delivery of education in schools, capacity development has been central to donor
interventions in the education sector. However, given the project rather than programme or
sector level approach which has shaped donor interventions in Pakistan, the donor capacity
development programmes have had limited impact. Most capacity development work in
donor projects has been focused on hosting training workshops and producing training
manuals rather than strengthening the capacity of the state institutions to deliver better
outcomes.

8.8 The use of a project rather than a programme approach in capacity development has
had a number of related impacts. Donor capacity development projects have not been
coordinated and there is often evidence of overlap between them. During the evaluation
t e a mdaustry visit, numerous respondents referred to Thata district as a notable example
of the cause of failure of donor-led capacity development efforts in Pakistan. The district, an
hour's drive from Karachi, attracted over 22 donors to undertake capacity development work
as part of the decentralisation process while there was no donor operating in the
neighbouring district. Most conducted capacity development as part of their devolution
programme. In one month, the EDO was reported to have been away for 16 days due to
capacity development programmes run by different donors in Karachi, the provincial capital.
This also had the side effect of increasing rather than bridging regional gaps in state
capacity as some districts received surplus training while others received none.

8.9 The other dominant concern about these capacity development projects is the
absence of a clear purpose for undertaking the capacity development work. The result is that
the training provided has been supply driven and often had limited relevance.

8.10 It is important to see beyond superficial diagnoses of capacity gaps to be filled. One
NGO observer remarked: "To talk of capacity limitations in this situation is masking a
complex web of blockages to implementation of a programme", and gave as examples:

(a) Provincial Institutes of Teacher Training which have a budget line for maintenance
and salaries, but do not have a budget line for training itself. So districts and donors
can come and use the facility so long as they have some resources for the training
itself but that stops when the project budget is withdrawn.

(b) The National EMIS which remained operational for nearly 18 years in project mode,
and only recently became a line item in the government budget (see Box 12 in the
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previous chapter). Also its focus on the production of data without sufficient attention
to the demand and capacity for its effective use.

(c) An Institute of Educational Planning and Management which has PKR 16 million for
salaries, but only PKR 0.5 million for research; how is it meant to improve planning
and management?

Assessment and the Relevance of the FTI

8.11 The FTI has not made significant direct inputs to capacity development in Pakistan.
In principle, the EPDF inputs reviewed in the previous chapter (and in more detail in
Annex J) could have had a capacity development focus, but they were actually dominated by
substantive analytical work. Nevertheless, capacity development as conceived in the FTI
capacity development guidelines is clearly a hugely important issue in Pakistan, although an
intractable one (how far can the capacity development work be effective if the underlying
political structures limiting the working of teachers and education ministry personnel remain
unchanged?).

8.12 Donor efforts at capacity development have rarely been coordinated, raising
problems of sustainability, fragmentation of effort (with the focus remaining at individual
rather than organisational or institutional level), and overlaps. However, the lack of
systematic government plans for capacity development across the sector makes it likely that
supply-driven approaches to capacity development will continue.

8.13 Although it is easier said than done, the FTI concept of joint rather than fragmented
efforts seems relevant. Among donors there is growing recognition of the limitation of the
existing capacity development interventions, leading to greater dialogue and collaboration for
moving towards more organisational or institutional level capacity development work. In
NWFP, many donors have agreed to align themselves to support a SWAp for education and
the capacity development component is central to the plan. Donors are expected to support
one TA facility in NWFP to develop the capacity development plan. GTZ is leading on this,
and by chance the TA engaged for this work has been involved with the development of the
FTI capacity development guidelines, which may thus help to shape the capacity
development work in NWFP. As a first step to developing a provincial level capacity
development plan, GTZ is undertaking an extensive capacity development needs
assessment exercise with over 2000 interviews across different tiers and departments of the
government in NWFP.

8.14 There are no state monitoring mechanisms in place to monitor the effectiveness of
the capacity development programmes. The only monitoring is that by the donor agencies of
their specific capacity development projects, and systematic learning from previous
experiences has been rare:

We found no evidence of discussions among GoP stakeholders or donors on what
capacity building is, what the lessons of experiences are, and what they imply for a
future strategy to support devolutioné AIlI
have taken place without reference to earlier experiences in Punjab, Pakistan or
elsewhere. (Watson & Khan 2005)

8.15 There is clearly a great need for capacity development across the three tiers of
government and in schools and the government ideally has to take the lead in the process.
However, as one donor representative noted:

We agree that we can't look at education as a project you have to look at it as a sector. It

has been projectised by us and by them (government). But, what is ironic is that the

more we push for local ownership the further we get away from systemic change. You

can't underscore enough the lack of political commitment to this project.
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8.16 The challenge is for donors to support underlying institutional reforms required to
address the major weaknesses in the education sector whenever there are opportunities to
do so.
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