Nepal and Pakistan: Case studies of Education Project approaches to Gender mainstreaming.

The following notes relate to two DFID supported education projects: one in Punjab (Pakistan), the Punjab Middle Schools Project (PMSP), and one in Nepal, the Secondary Education Project (SEP).  They illustrate the somewhat successful approach taken in attempts to mainstream and institutionalise gender issues in Government programmes.  A large part of the descriptions of these case studies is devoted to looking at the constraints encountered.  This may seem perverse – giving problems or inhibiting factors when describing success – but they in fact provide the background, the context, which was responsible for structuring our particular approach. 

Introduction to the projects

Punjab Middle Schools Project

This project of the Government of Pakistan, the World Bank and DFID is aimed at ensuring higher participation rates of pupils, particularly females, in Grades VI to VIII in rural areas and urban slum schools.  These are the Middle School classes at the top of the eight year Elementary School cycle.  PMSP aims to raise the levels of participation, retention and achievement of all pupils in these government Middle Schools (years 6 to 8) in Punjab Province; approximately 6000 schools are included.  There are three main project components: upgrading schools through the improvement of facilities and the building of new schools; strengthening policy formulation, planning, management and evaluation capacity within the Education Department; and improving the quality of the education offered at the Middle School level.  The first two components are financed through a World Bank loan and are administered by the project and the Academy for Education Development, Washington DC and USA respectively.  The third quality component is funded through a grant from the UK Government through DFID and is contracted for management purposes to Cambridge Education Consultants.  This paper is concerned about this last component.

The quality component has three main aspects: enhancing teacher and headteacher effectiveness through training; improving learning assessment; and the development of supplementary readers.  Social development issues and benefit monitoring and evaluation cross-cut each of these sub-components and activities for both are included throughout.  Although there does appear to be some improvement in the situation, the overall statistics on education in Pakistan are alarmingly poor, especially for girls.  The situation in the Punjab is better than in other provinces, but as the following figures show, the situation is disturbing
.  Demand for girls education is lower than that for boys (enrollment rate in primary school, 1995: 59% boys and 41% girls; drop-out for girls in rural areas is as high as 79% leaving few, 31% overall, to progress to middle school [UNICEF 1995]).  A group of reasons associated with quality of education contribute to this low demand (environment, qualifications of teachers, teacher absenteeism, lack of teaching and learning materials are all stated by parents and children as factors which inhibit attendance).  Studies to determine the demand for private schooling indicate that the reasons for increasing demand for boys private education is the poor quality of outcomes expected from the state system.  Girls in general are less likely to be offered private schooling.  The overall literacy rate in Punjab was reported as to be 16.8% overall in 1995 (24%, 1997), and only 9.4% in rural areas.

Nepal Secondary Education Development Project

The SEDP began in 1993 with the primary aim of improving the quality of secondary education.  The goal of the project is: “increased numbers of qualified mid-level male and female human resources for the economy and of quality male and female candidates for tertiary education”.  His Majesty’s Government of Nepal established this project with the assistance of a loan from the Asian Development Bank and technical assistance from DFID.  The technical assistance and overseas training is delivered through the Secondary Education Project (SEP) which is managed by Cambridge Education Consultants.  SEDP and SEP work together on 5 main components: the development of the curriculum, textbooks and materials; enhancing teacher effectiveness and competency; improvement to learning assessment and examinations; provide books, equipment and laboratories; and to strengthen planning, management and evaluation.  Unlike PMSP, there is no separation of responsibility for different components between the different actors i.e HMGN, ADB, and DFID all contribute to each of the components. 

Despite past and current initiatives, the enrollment and retention of girls in secondary schools is less than half that of boys.  This varies between the Development Regions and between geographical zones.  For example, in the mountains of the mid-Western Region only 35% of girls go to school and only 11.2% of secondary school students are female.  In the mountains of Western Region, 40% of girls go to school and 47% of secondary school students are female.  A combination of geographical, socio-cultural and economic, and quality of education factors influence these differences.  As in Punjab, increasing enrollment in the burgeoning private school sector is a feature, particularly of boys.

Constraints

Inflexible government documentation.

One of the seemingly intransigent problems with the development of gender activities in projects is the lack of direct reference to these, and hence lack of budget lines for them, in the official Government project documents.  This is a problem encountered in Pakistan, Nepal and in Bangladesh.  This should not be taken to imply that there is a lack of knowledge of or concern about education of females by Governments: adult female literacy rates is a particular cause for concern, as is continuing, intractable low attendance of girls in schools in two of those three countries.  What does seem to be implied by this lack of overt reference to gender and subsequent inability to incorporate activities in projects is:  i) unfamiliarity with the word gender, and no understanding of what ‘gender’ means in practice; ii) despite mention of the need to respond flexibly to changing situations, and despite the inclusion of formative monitoring activities, initial Government documents become non-amendable and inflexible blue-prints for the whole life of the project. 

Pakistan

In Punjab the Government Planning Commission – Proforma 1 (PC1) is the document which outlines the component parts of a project and details the budget which is allocated for each activity.  The text is used to determine the nature, timing and inputs that will be used throughout the lifetime of the project.  Two specific problems arose in PMSP because of the nature of the PC1:  1)  As a word, ‘gender’ does not appear in the PC1; and 2)  Despite claims that the project would adopt a flexible approach, and that it would be capable of responding if changes appeared necessary, the mechanisms to enable flexibility were not in place.  

It was clear from the PC1 that there were gender issues to be addressed by the project.  The goal specifically refers to the need to increase the participation rates in schools – especially of girls and poor children in high-density urban areas.  Some activities were included within the World Bank part of the project which could clearly be labelled as gender:  The provision of a number of scholarships for girls and awards for teachers who have increased the enrollment and retention of girls in school is the best example.  The problem was not with the purpose (of addressing gender issues) but with the label ‘gender’.

The problem of lack of reference to gender in the PC1 was exacerbated by early attempts to introduce gender activities in the project.  These early activities included workshops to sensitise senior Education Sector officers to gender issues in middle schools, workshops which were also supposed to help towards the development of project approaches to these issues.  In the event, confronting senior figures with their own inadequacy in understanding and dealing with gender issues resulted in alienation of and resentment by those important players in the project’s future, and no forward movement towards mainstreaming gender activities in the project.   

By the third year of the project, very little progress had been made in including gender activities.  The appointment of a new team of consultants (a new local and a new international consultant) at this stage in the project saw a change in approach, which dealt with both building or rebuilding bridges between the project and the key institutions and personnel in government, and developing specific social development interventions.  One of the seminal decisions was to avoid direct reference to ‘gender’ in favour of a more descriptive inclusion of gender issues, such as ‘identification of education issues concerning the relationships of males and females in Punjab which affect the quality of and access to schooling’.  Further, the use of ‘equity’ rather than ‘gender’ seemed to be acceptable – especially as it allowed simultaneous inclusion of poverty and gender issues in the analysis.  Although these are rather unwieldy and inadequate, they were necessary if acceptance was to be gained for their inclusion in the project.

Nepal

A similar constraint existed in Nepal.  The DFID funded technical assistance in the SEP was being provided to assist the development and implementation of a Government Secondary Education Development Project (SEDP), this funded through an ADB loan. The first progress report of SEP noted that gender issues were not overtly addressed in the original technical proposals of SEDP or SEP, although there was an intention to encourage the development of girls’ secondary education.  Unlike PMSP which had included a focus on gender issues from inception, gender was a late addition to the SEDP project.  This means that, even now in the fifth year of the project, there is no overt reference to gender in the SEDP project documentation, nor in the budget.  DFID had readily responded to the request for a project amendment to include gender-related activities, and, as a first activity, consultants were mobilised to initiate a research study on gender issues in secondary education in Nepal.  

Although ADB and the Project Director have been supportive of the need to include activities which directly address the problems of very low female participation in schools and very few female teachers, they have not been prepared to amend their project components to include specific, funded activities.  This odd ambivalence has had the following effect; on the one hand a willingness to discuss and to agree on particular interventions, and on the other difficulties in funding these through a rigidly structured budget.  The latter was compounded by an unwillingness to flexibly interpret budget lines to enable agreed actions to take place.  

One obvious example of how flexible responses could have occurred was the use of money from the training budget to fund awareness raising (training) workshops for government staff.  The need for such events was acknowledged, and their structure was agreed, but only very limited funding from SEDP was forthcoming, despite an under-spent training budget.  This seems to be another example of ‘labelling’: more careful scrutiny of the ADB budget and the replication of terms used for particular activities might have enabled a speedier resolution of any problems and agreement on actions.  In contrast, greater flexibility through the DFID budget has allowed inclusion of events where these have been of obvious relevance to the project, and closely linked to budget lines.  Mechanisms are in place to allow change, and hence projects can more readily follow a process project approach.

As with PMSP, the SEP consultants needed considerable tact and patience to work through the constraints being put in the way of developing a coherent package of gender related activities.  It also required an ability to reword action points to fit the requirements of officials, and the inflexible documents to which they were working.  In PMSP the need to adjust wording, labels, to avoid ‘gender’ because this did not appear in the PC1 was replicated in SEP with the need to adjust labels to make activities fit budget lines.  In neither case did the government officials feel able to make these adjustments themselves, despite agreement that proposed interventions were desirable.  

It may be that this represents in both a reluctance by a male dominated system to go beyond a lip-service to wishing to improve female literacy and education rates, a reluctance to respond to an externally driven agenda, and a reluctance to accept advice from female consultants.  However, that ‘conspiracy theory’ suggestion ignores other potential reasons for this unwillingness of officers to make positive moves to include gender activities in their work programmes.  Lack of knowledge and unfamiliarity with the issues, concepts and language used by social development consultants are just as likely to be reasons.  Career civil servants or senior educationists have not necessarily been exposed to such issues and approaches.  In addition, the need to follow rules in a highly centralised and hierarchical system inhibits flexible responses when these cannot be made to obviously fit existing documentation (a proxy for rules).  Fear of retribution, for example in the form of failure to achieve promotion or being transferred to less favourable postings, is a very real fear not necessarily readily understood by international consultants used to working in more adjustable managerial and administrative systems.

It has to be said that unfamiliarity with the term gender, and with social development issues and language is not only a problem with the host government officials.  International consultants themselves are often disturbed by alien language and ideas which they see as ‘interfering’ in their technical realm.  Exposing them to such ideas and supporting them in the introduction of new or modified activities in order to address specific gender issues is a necessary step to be undertaken early in any programme.  

This unfamiliarity is not the case for all international consultants – some have considerable expertise and experience in these fields.  For example, the work of the social development consultants in Nepal was helped considerably by the very positive and knowledgeable support of some of the subject specialists.  The mathematics specialist in Nepal for example in her first report included a valuable section on gender issues.  This provided an overview of the current situation and a review of gender work going on in Nepal, as well as suggestions on possible project interventions.  It is interesting to note that these suggested interventions, some modified, have indeed been incorporated in the project since that early report was written.

Approach

In both of the projects, analysis by the International and Local Social Development Consultants indicated that in order to reach the goal of increasing girls’ enrollment (PMSP), participation  and achievement (PMSP and NSEP) in school several particular activities could be introduced through the projects.  All the main components of the projects, which included in-service teacher training, testing and assessment and learning materials production, required appropriate inclusions.  

The following is an example which illustrates our approach to mainstreaming of gender issues in Punjab.  Raising teacher’s awareness of gender issues related to teaching, learning and schooling as part of their overall in-service training programme was one important requirement.  A training unit for both male and female teachers (in Punjab there are separate boys and girls schools and administrative systems for both) in each of the four in-service training subjects was developed, through an iterative process involving the subject co-ordinators in the Directorate of Staff Development
.  This inclusion was more readily accepted by some subject specialists than it was by others.  The key to eventual acceptance appeared to be patience: – the patience to accept continuous minor changes, patience for the need to gently but continuously push for the institutionalisation of the use of these materials, the patience to repeatedly contribute to training sessions in the use of the materials and to reinforce trainers training by field visits to training sessions.  The temptation to allow frustration to boil over into intemperate remonstrations had to be avoided at all cost!  

It is counter-productive to assume that any new and unknown activities such as gender analysis can be introduced rapidly.  Building trust and confidence, as well as capacity and knowledge, and above all, proving relevance of social analysis within technical projects are vital ingredients towards acceptability and integration (mainstreaming).

In Nepal a similar teacher training approach was developed, but was generally rather unsatisfactory in that there is no obvious set of counterparts with whom to work in a central level training institution.  Materials have therefore been produced by the SD consultants with support and inputs from other consultants but little input from government officers.  Nevertheless, wherever possible during the piloting of the materials and the training of trainers this has been done with the relevant subject specialists, and the Senior Master Trainers (SMT) (who are in charge of the training delivery through Secondary Education Development Units (SEDUs)).  

Although there was little capacity building in the central institution, the decentralised training venues (distributed throughout the Kingdom) and their in-charge master trainers have had considerable contact with the SD consultants and involvement in the use of the gender training unit.  This is constantly being reinforced by visits of consultants to these training outposts; the SD consultants monitor the use of the training materials and provide refresher training to trainers where this is necessary.  In a large project with many training centres located in some of the most remote places imaginable it is not possible for SD to monitor all sites.  Other local and international consultants have also been oriented in the use of the materials and are asked to undertake similar monitoring roles during field visits.

Indications of mainstreaming

For the consultants, the indications of success in institutionalisation of gender issues in PMSP are the ready use of the term ‘gender’ throughout the project, and the lead taken by subject coordinators, and not by consultants, in introducing new gender initiatives or furthering the cause of existing activities.  An example of the latter was when, during the revision of the training materials, the DSD team agreed that the ‘equity training unit’ should be incorporated as an integral part of the training materials.  (It had up until this point been an added-on unit, because of its late incorporation during the life of the project.)  The agreement was reached that it should be number 1A – making sure it was introduced early in the programme.  This seemed to those of us with an interest in promoting gender training material to be a very satisfactory, and internally decided, agreement.  This might seem insignificant, but it actually represents a sea-change in attitude towards gender issues, from within one of the key institutions in the education sector in Punjab.

In Nepal the initiative to undertake women only training sessions as a means of ensuring their participation has been taken by SEDU master trainers.  Although initially this was introduced by the consultants as a means of increasing the very poor representation of women in the inset programmes (because of the very small numbers of women teachers available, and exacerbated by lack of attention to ensuring their inclusion), their success locally has encouraged other women only sessions to be included in other subject training events.  Although this might be seen as a success at mainstreaming, analysis has yet to be undertaken to see if this has negative connotations for example the exclusion of women from ‘mixed’ sessions.  Segregation is generally not to be encouraged: this is a short-term solution to a problem of lack of adequate residential facilities for mixed groups (it is unacceptable for men and women to share the same accommodation block with no separate bathroom and toilet).  Longer term solutions lie in the upgrading of SEDU facilities and greater centrally-driven support for women teachers in secondary schools.

The fact that these women-only sessions are being initiated by SMTs might be an indication that in this Nepali context it is often easier to mainstream gender activities locally than it is from or at the centre.  Provided agreement can be reached that devolved activities are legitimate in a project and that a certain level of autonomy is to be tolerated for decision-making locally, integration of gender issues can occur.  Much depends on the individual in particular locations, however, and some of the older and less energetic staff are unable to integrate new approaches in this way.  The role of the consultant is central to success: identifying who needs support and who can be relied upon to not only implement but also initiate gender activities requires a constant in-touch and supportive approach. 

In PMSP, a similar approach has been utilised throughout all components: a slow development of ideas and activities in partnership with key players within institutions, with repeated consolidation of approaches without antagonising.  Identifying what was likely to lead to antagonisation was a painful process, and often meant stepping back a few paces.  Linking with others able to facilitate working relationships was also a valuable addition to the range of entry points we could establish.  For example, local and international consultants working on specific technical aspects of education who had prior working knowledge of institutions and individuals within those institutions could prove powerful allies.  By using the auspices of respected, accepted and acceptable consultants to introduce ideas validated those ideas and allowed the officers to overcome their reluctance to talk to the threatening ‘gender police’.

In Nepal rather different approaches have been required.  The Nepalese secondary education system does not have such clearly defined and consistently staffed institutions as does the Punjab middle schools system.  It has been difficult to identify counterparts in National level institutions.  However, we have had far greater success in identifying counterparts to work with in Regions and in the SEDUs, which are located in many of the districts of Nepal.  At local level there appears to be more support for mechanisms to improve the quality of schooling and to remove obstacles to girls schooling than there is at the centre.  We have managed to tap into that enthusiasm and are in the process of developing what we hope will be a robust and locally determined set of activities to enhance the quality of secondary schools.  This has been done through the development of a participatory training approach at School  level in partnership with the Village Development Committee.  In other words, we have gone beyond the education system whilst working within it, drawing parents and other local participants to work with schools in micro-planning activities to address gender constraints.  It has been a far longer process to get to the point where we are confident that noticeable and institutionalised gender related activities are taking place.  The slow process in the Nepal context was the lack of an institutional base within which to institutionalise!  Building local institutions has been our ultimate response and is an outcome of considerable efforts at gathering local knowledge and analysis through participatory exercises.  

Summary

What characterises both the projects has been the need to use a slow but steady and constant process of project development.  The context of each project has resulted in a different set of activities, located at different interfaces: in Punjab the interface of the school with the Provincial institutions (mediated through other lower level institutions in some instances); in Nepal the interface between the school and the community (mediated by the Secondary Education Development Units and their Master trainers).  Mainstreaming has occurred in both, but at different levels and through different mechanisms.

It seems the key to acceptance has been the ability to have constant and regular social development inputs from local consultants, who themselves are supported by regular but less constant inputs from International Consultants.  Implementation is essentially undertaken by the Government officers, but with the support of the project consultants.  The ability to be responsive to needs through constant monitoring of implementation has been a vital ingredient.  This of itself has been necessary, but probably not sufficient.  The gender messages, the suggested interventions, of the SD consultant have to be given validity by being reinforced by other project staff and technical assistance consultants.  What is also required therefore is the obvious support and the development of working partnerships with other subject specialists.  

Technical imperatives of an education project have to be seen to be given priority: teaching teachers new methods, new subject content, and producing technically competent curricular and related text books are necessary to legitimate project activities.  To demonstrate that these are not sufficient of themselves to encourage learning by all children is the task of the SD adviser in partnership with the other specialists.  In other words neither SD inputs alone, nor subject specialist inputs alone are necessary and sufficient for success.  They need to go together if changes are to take place which reduce constraints to schooling and learning outcomes.

Conclusion

The following concluding points can be made in relation to these two projects, and supported by experiences in other projects:

· Change is required if gender issues are to be accepted sufficiently for them to be mainstreamed in a sustainable way.  Change in attitudes is most unlikely to be a rapid process, and will only take place when persistent and patient reinforcement of practical and understandable interventions and actions occur.  Regular and committed inputs from dedicated (dedicated psychologically as well as being a consultant dedicated to SD) consultants or project staff is necessary to ensure that this happens.  

· Developing and working in partnership with key local players enables relevant and acceptable approaches to be developed and ensures continuity of activities beyond the life of the project.  Although this may require a slower development of interventions, and greater need for iteration during development, this is a necessary price to pay for later sustainability.

· Commitment by all project consultants and staff – the training or orientation of all project personnel from the outset of a project and overt reference in their TORs to their role in ensuring attention to gender concerns is an enabling approach. 

· Responsiveness to local circumstances, which in turn requires an understanding of local circumstances, is an essential factor in ensuring continuous and sympathetic implementation of activities related to gender issues.  There is no one blue-print approach to mainstreaming of gender issues: this can only take place within the specific institutional and cultural context of the project location.  One of the remarkable features of gender activities in projects is their similarity of purpose, and a fairly common start point of needs analysis, and very different resulting structure of interventions.

· The latter point is related to the need to be pragmatic, but that pragmatism should not be at the expense of, and without compromising, gender ideals.

Mo Sibbons

12 July, 1999

�   Statistics are notoriously poor, and each source of information provides a different set of figures.  What is clear, whichever source is used, is that the situation is poor, and that there is a considerable difference between the sexes.


�  Although ideally primary stakeholders views should have been incorporated through direct participatory needs analysis this step was bypassed in favour of using secondary sources of information gathered
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