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Abstract 

 The potential of pro-poor growth policies to sustainably reduce poverty and 
inequality is almost undisputed. Also undisputed is the fact that country experiences with 
pro-poor growth policies have been quite diverse. While some countries experienced 
considerable reductions in poverty and inequality, other countries seem to lack evidence of 
even the smallest positive impact. By taking a political economy perspective, this paper 
seeks to contribute to the disclosure of this puzzle by identifying factors which contribute to 
a pro-poor formulation and implementation of pro-poor growth policies. Our analysis is 
based on a comparison of elementary education policies in Andhra Pradesh and Tamil Nadu 
(India), and Ceará and Pernambuco (Brazil), respectively. By taking a rationalistic approach, 
we identify the principal actors involved in the process of policy formulation and 
implementation, analyse their motivation, their scope of action, and the resulting strategic 
interactions between them in order to explain the existence of a specific policy outcome. 
With this methodological approach we are able to identify some of the main driving forces 
behind the formulation and implementation of policies. Understanding these causal 
relationships will contribute to the development of strategies to release the pro-poor potential 
inherent in pro-poor growth policies. 

Keywords: pro-poor growth policies, policy formulation, policy implementation, elementary 
education 
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1 Introduction 

Based on a sample of 92 countries, Dollar and Kraay (2002) provided evidence that on 
average both global economic growth and per capita income of the poor had risen steadily 
over the past 40 years implying that on average “growth is good for the poor”. However, the 
findings of Dollar and Kraay do not hold on a disaggregate level (Cord, Lopez and Page 
2004): In some countries, there are even incidences of pro-poor recessions and anti-poor 
growth. This provokes the question what it is that makes growth pro-poor. 

Attempts to answer this fundamental question led to the identification of policies which fuel 
growth while at the same time reducing poverty as well as inequality. However, there exists 
considerable variance in the effect that these policies have in different countries. Education1, 
for instance, is one of the policy fields that are most unanimously considered pro-poor growth 
(Lopez 2004, Klasen 2004). Investments in education are expected to lead to an accumulation 
of human capital and thereby fuel growth. If the poor are included in this process, it is also 
unanimously expected to reduce poverty and inequality. The effect on inequality is twofold. 
Wealthier parts of the population usually i) have an outside option in case that public 
provision of education is insufficient (e.g. private schools), and ii) possess real capital and 
social capital in addition to their human capital. Since the poor usually lack any kind of 
outside option or capital besides their human capital, enhanced access to education should 
benefit the poor over-proportional. 

However, despite this intuitively plausible and on aggregate level valid relationship, 
experiences of countries on a disaggregate level are diverse. Whereas in some countries 
investments in education seem to have considerably impacted the poverty-growth-inequality 
triangle, in other countries no evidence for any impact whatsoever can be found. Indeed, 
experiences were so diverse that Pritchett (2001) was led to his famous question: “Where has 
all the education gone?” This puzzle still remains to be solved. Disclosure of it should provide 
us with insight which is not only relevant for education policies but pro-poor growth (PPG) 
policies in general. 

By taking a political economy perspective, this paper seeks to contribute to the central issue 
of identifying the very factors which cater for a pro-poor formulation and implementation of 
PPG policies. We take a rationalistic approach to analyse possible strategic interactions 
between the principal actors in policy formulation and implementation and identify possible 
equilibria. Afterwards we test whether the theoretical findings are supported by empirical 
evidence. Our theoretical findings are indeed able to provide convincing explanations for the 

                                                 
1 In case not indicated otherwise, we are referring to elementary education when utilising the term education. 



3 

performance differences in education between the Indian states Andhra Pradesh and Tamil 
Nadu and the Brazilian states Ceará and Pernambuco, respectively. 

This paper proceeds as follows. Section 2 lays the theoretical foundation of our analysis by 
briefly introducing the rationalistic approach we will utilise throughout the paper. Section 3 
continues with a short description of our methodological approach by basically explaining the 
case selection for our two empirical case studies in India and Brazil which are presented in 
Section 4 and 5. Their main focus is the testing of our theoretical framework in order to 
validate its explanatory power with regard to the performance differences in policy 
formulation and implementation between the two Indian and Brazilian states. Section 6 closes 
by summarizing the results and deriving recommendations for the promotion of pro-poor 
growth policies. 

2 Theoretical Framework 

What does it take for policies to be i) formulated and ii) implemented in a way that they are 
indeed pro-poor? By utilising a rationalistic approach, we identify the principal actors 
involved in the formulation and implementation of a specific policy, analyse their respective 
motivation (or utility function), scope of action, and the resulting strategic interactions 
between them in order to explain the existence of a specific policy outcome (the equilibrium). 

The principal actors in the process of policy formulation are i) the government, and ii) the 
(poor) electorate2. We will focus on the interactions between these two actors and treat all 
other possible influencing factors exogenous by assuming that they limit the scope of action 
of the government in formulating a specific policy3. Without claiming completeness, 
examples for such factors are political stability, financial capabilities, (inter)national 
reputation, framework of the constitution, and the need to secure support of external parties. 

We assume that the main motivation of the government is to maximise its re-election 
probability as a necessary condition and to serve the interests of its respective clientele4 as a 
sufficient condition. We further assume that the main motivation of the poor is to improve 
their living conditions. Thus, the formulation of a specific policy will be the result of the 
strategic interactions of the government and the poor who maximise their respective utility 

                                                 
2 We assume that it is the group of poor voters that determines election outcomes, which is definitely the case in 

India and Brazil. 
3 For instance, the government can ignore requests of the poor only to a certain degree in order to avoid the 

threat of political stability of the state and the damage of (international) reputation. 
4 We allow the term “clientele” to also comprise government members themselves, thereby allowing for 

corruption, fraud, defalcation etc. 
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under the constraints of the exogenous factors. We differentiate between four possible 
equilibria, two of which are actually promoting the pro-poor aspect of policy making: 

1. The clientele of the government are the poor. In this case, the maximisation of the re-
election probability goes hand in hand with serving clientele interests. Thus, in the 
equilibrium the government will formulate PPG policies in a way that promotes the 
unfolding of their pro-poor potential. 

2. The poor are not clientele of the government and political competition does not exist5. In 
this case, the maximisation of the re-election probability is satisfied no matter what action 
the government takes. Thus, this equilibrium is basically based on a neglect of the poor 
with the government formulating PPG policies that are unlikely to have any significant 
poverty reducing impact. 

3. The poor are not clientele of the government and there is political competition. However, 
the majority of the poor electorate is uninformed about the actual importance of a specific 
PPG policy6. In this case, the government is – to a certain degree – able to deceive the 
poor in order to gain additional scope of action to serve the interests of their non-poor 
clientele without sacrificing re-election probability. In the equilibrium, formulated PPG 
policies can be expected to have a stronger poverty impact than without competition, but 
are nevertheless unlikely to unfold much of their actual potential. 

4. The poor are not clientele of the government, but there is political competition and the 
majority of poor voters are well-aware of the actual effects of a specific PPG policy7. 
Thus, in the resulting equilibrium poor voters are able to enforce the formulation of this 
policy in a way that promotes the release of their pro-poor potential. 

In summary, PPG policies can ceteris paribus be expected to be formulated in a way that 
releases their pro-poor potential if i) either the clientele of the government are the poor 
themselves, or ii) the government is confronted with a combination of political competition 
and a majority of poor voters well aware of the importance of the PPG policy in question. We 
will now turn to the process of policy implementation. 

The principal actors in the process of policy implementation are i) the public officials and ii) 
the poor. As in the case of policy formulation we will focus on the interaction between these 
two actors and treat other possible influencing factors exogenous. Examples for these factors 

                                                 
5 A major body of literature points out the importance of political competition for PPG policies. See Kurtz 

(2005), and Moore and Putzel (1999) for a general discussion, and Borges (2008) for the case of Brazil. 
6 Please note that this is no violation of the rational choice theorem: if the gathering of information is costly it 

may be rational for voters to base their decisions merely on easily accessible information. This is especially 
the case in a country like India where a considerable number of poor voters is still illiterate.  

7 Awareness of the poor can, for instance, be increased through participatory mechanisms. See Bliss and 
Neumann (2008), and Stern and Rogers (2005) for a comprehensive discussion of this argument. 
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which limit the scope of action of government officials are, for instance, geographic, cultural 
and socio-economic conditions; financial scope; and accountability as enforced by the 
government. 

The motivation of public officials is to ensure job-security as a necessary condition and to 
serve their own interests8 as a sufficient condition. We assume that a public official is always 
able to secure his position if he enforces the implementation of policies, an assumption which 
does not seem to impose a strong restriction. The main motivation of the poor is to improve 
their living conditions. The effectiveness of the implementation of a specific policy will be 
the result of the strategic interactions of the principal actors maximising their respective 
utility under the constraints of the exogenous factors. Again we can differentiate between four 
possible equilibria, two of which are promoting the implementation of PPG policies: 

1. The public official is altruistic and will enforce the implementation of PPG policies within 
his area of influence, i.e. according to his importance in the public hierarchy. 

2. The public official has no commitment to serve the poor who also happen to have no 
enforcing power, i.e. they are not able to hold the public official accountable for his 
actions. The official will enforce the implementation of PPG policies only to the extent he 
is held accountable for by his superiors and might even engage in rent-seeking behaviour 
(e.g. corruption, fraud, defalcation, etc.). The equilibrium outcome will be a rather weak 
implementation of PPG policies within his area of influence. 

3. The public official has no commitment to serve the poor who actually have enforcing 
power, yet are unaware of it. Thus, the public official can almost ignore them and the 
equilibrium outcome will again be a rather weak implementation of PPG policies within 
his area of influence. 

4. The public official has no commitment to serve the poor, however the poor are aware of 
their enforcing power. In the equilibrium, the poor will enforce the implementation of 
PPG policies within the respective area of influence9. 

In summary, PPG policies are ceteris paribus expected to be effectively implemented in a 
certain area of influence if i) the responsible public official has a strong commitment to 
implement, or ii) the poor have enforcing power and are fully aware of this fact. The next 
sections attend to the question whether our theoretical findings are supported by empirical 
evidence. 

                                                 
8 In case the respective official is altruistic, he has an intrinsic motivation to serve the poor. 
9 On the importance of accountability for pro-poor policy making see Schedler (1999), and Moore and Putzel 

(1999). 
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3 Methodology 

Elementary education is a PPG policy well suitable to serve as an example for our empirical 
analysis10. Thus, we use this policy field as the starting point for our analysis which is based 
on two most-similar state comparisons in two different countries. Since the linchpin of the 
whole analysis relies on our ability to sift out the very variance in policy formulation and 
implementation between states which results from differences in strategic interactions, we 
choose India and Brazil for our empirical analysis. 

Both are big federal countries whose member states enjoy a high degree of constitutionally 
guaranteed autonomy in formulating and implementing education policies. And they are both 
home to a pair of very similar states which nevertheless show considerable performance 
differences in education outcomes: Andhra Pradesh and Tamil Nadu in India, and Ceará and 
Pernambuco in Brazil. Finally, both countries have presumed very different decentralisation 
strategies which of course led to very different distributions of power between principal actors 
and thus strategic interactions.  

4 The Case of India 

PPG is a highly relevant issue in India, which is home to about 30% of the extremely poor 
world-wide (UNDP 2006). In the same way, (elementary) education is a very important issue. 
With 22% of the world’s population, India is responsible for 46% of the world’s illiterates 
(Kingdon 2007). UNESCOs “Education for All Development Index” ranks India 105th out of 
128 nations (2010). As a direct result of this default, the Indian labour market is characterized 
by a lack of skilled workers which turns out to be an increasing obstacle to economic growth. 
At the same time, educational achievements on the state level have been highly diverse across 
India. 

The 42nd Constitutional Amendment Act, 1976, rendered education the joint responsibility of 
both central and state governments. A specific feature of the Amendment is that no 
delimitation of responsibilities has been made; the only rule is that in case of conflict, federal 
law prevails. This led to the coexistence of national and federal education policies, providing 
us with a variety of differing strategic interactions across Indian states and thus an opportunity 
to test the validity of our theoretical framework. In order to conduct an approximately ceteris 
paribus comparison, we focus on the two Southern states Andhra Pradesh and Tamil Nadu. 

                                                 
10 This decision was based on the following considerations: i) education is a policy unanimously considered to 

promote PPG, ii) it suits for decentralization, iii) broad agreement exists what a good education policy 
should look like, and iv) there exist considerable differences in outcomes and impact of education policies. 
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4.1 Andhra Pradesh and Tamil Nadu, though similar in many aspects, differ 
substantially with regard to educational achievements 

Located in the economically more developed South, the bordering states Andhra Pradesh and 
Tamil Nadu are roughly comparable in terms of size and population. They share similar 
climatic and geographical conditions; for instance, both do not belong to the rainfall states 
like the two other big Southern Indian states Karnataka and Kerala. They are also relatively 
comparable with regard to their respective share of Scheduled Caste (SC) and Scheduled 
Tribe (ST) population. A comparable State Gross Domestic Product (SGDP) and work 
participation rate indicate finally a distinct degree of congruence with regard to economic 
conditions. 

Despite those similarities, a comparison of the respective educational achievements reveals 
striking differences. The Net Enrolment Ratio (NER) for the upper primary classes is more 
than 30%, the literacy rate 13% higher in Tamil Nadu. The Education for all Development 
Index (EDI) ranks Tamil Nadu 4th, Andhra Pradesh only 12th out of 35 states and union 
territories. The distinctive differences in educational achievements are in fact astonishing 
against the background of the otherwise considerable congruence (Table 1). 

 
Table 1: Andhra Pradesh and Tamil Nadu – the “puzzle” 

Year Indicator Andhra Pradesh Tamil Nadu 

- Area (sqkm) 275,045 130,058 

- # Districts 23 30 

2001 Population 76,210,000 62,405,700 

2001    % SC Population 16.2 19.0 

2001    % ST Population 6.6 1.0 

2008-09 SGDP (Rs in billion at current prices) 3,712 3,392 

2007-08 Per capita income 34,063 38,573 

2001 Work participation rate 45.8 44.7 

2007-08 NER (upper primary) 57.5 88.1 

2001 Literacy Rate 60.5 73.5 

2006-07 EDI (primary and upper primary) 12 4 

Source: Census of India (2001), DISE (various years), National Account Statistics, Indiastat 

The analysis in the following sections will reveal whether our theoretical framework is able to 
offer a convincing explanation for this puzzle. 
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4.2 Strategic Interactions in Policy Formulation 

The main document in education policy is Article 45 of the Indian Constitution which claims 
that “The State shall endeavor to provide, within a period of ten years from the 
commencement of this Constitution, for free and compulsory education for all children until 
they complete the age of fourteen years.” Since education is an area of joint responsibility of 
national and federal authorities, policies addressing this objective are formulated on national 
and state level. 

On the national level, three main policies on education have been formulated so far. They all 
share the same overall objective, i.e. to fulfil the constitutional promise of free and 
compulsory education for all children up to fourteen: the National Policy on Education 1968, 
1986 and 1992, the last being a modified version of the policy of 1986. All policies sound 
very ambitious; however, they almost completely lack clear targets and timeframes. The only 
clear target mentioned in all three policies is to “reach a level of expenditure of 6 per cent of 
the national income”, an objective which has been continually delayed, from “as early as 
possible” (1968), over “from the Eighth Five Year Plan11 onwards” (1986) to “during the 
Eight Five Year Plan and onwards” (1992). The highest amount ever reached so far was 
4.28% in 2000/01. Only one national programme resulted out of these ambitious policies, the 
“Operation Blackboard” programme in 1986 “with immediate effect to improve Primary 
Schools all over the country”. The funds attributed to the programme were mediocre – as 
were its results. 

The other two main national initiatives in the area of education have not been induced by the 
government in the first place. Donors like the Worldbank, EU, UK and others initiated the 
two big national programmes, the “District Primary Education Programme” (DPEP, 1994) 
and its successor “Sarva Shiksha Abhiyan” (SSA, 2001). Another milestone in the area of 
education, the Right to Education Act, which came into force on 1st April 2010, was also not 
induced by the government, but instead by the Supreme Court in the so called “Unni 
Krishnan” sentence as early as 1993. What was induced by the government, however, was the 
seventeen year delay in introducing the responding Act, yet another strong indicator for the 
reluctance of politicians at the national level to invest significantly in the education sector. 

The question is whether we can explain the rather mediocre results of national policy making 
with our theoretical framework. Indian legislature consists of the Rajya Sabha, the Upper 
House, and the Lok Sabha12, the Lower House. Since the representatives of the Lok Sabha 
elect the government, we will concentrate in the following on the Lok Sabha elections. The 
Indian political environment can be divided into two main periods. Until the 9th Lok Sabha 

                                                 
11 Comprising the years 1992-1997 
12 The Lok Sabha is also called the House of the People since its up to 552 members are directly elected on the 

basis of universal adult suffrage to represent the Indian states and union territories. The usual term of the 
Lok Sabha is five years unless it is prematurely dissolved. 
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elections (1989/1990), the Indian National Congress (INC) was the uncontested dominating 
political party13. The situation changed quite suddenly with the defeat of the INC in the 9th 
Lok Sabha elections. Since then, the political environment has become very competitive and 
unstable at the same time, with only coalitions of numerous parties able to achieve 
majorities14. This rather unusual circumstance provides us with the possibility to apply our 
theory not only to a comparison on state level, but also on the national level by comparing the 
time period before and after the 9th Lok Sabha elections. We will first turn to the period of 
INC dominance. 

The INC is a party of the centre whose rather moderate policies find the content of the middle. 
Thus, one can safely say that a clientele relationship to the poor does not exist. Consequently, 
our theoretical framework would predict an equilibrium in which the poor are ignored and 
PPG policies are very unlikely to unfold their poverty reducing potential (equilibrium 2). This 
finding obviously coincides with empirical evidence. As has been pointed out, from the time 
of independence in 1947 until 1989 merely two very vague national education policies have 
been formulated with only one clearly verifiable target: to raise the GDP expenditure share of 
education to 6%. The actual expenditure share ranged between 0.6% in 1951/52 and 3.7% in 
1987/88. 

The period after 1989 is characterised by fierce competition between various parties from all 
ends of the political spectrum, from the Communist Party of India (CPI) and the Communist 
Party of India (Marxist) (CPM) with a clear focus on the poor, to the Bharatiya Janata Party 
(BJP) whose clientele are the upper Indian castes. The government itself is formed variantly 
by centre-left and centre-right coalitions. However, in order to actually predict the 
equilibrium, additional information about the electorate is required, i.e. whether the majority 
of the poor is informed about education policies and their importance. At least on the national 
level, the answer seems to be no. 

The average Indian (poor) voter seems to be unaware of the strategic importance of education 
policies. Apart from the compelling fact that almost one third of voters (32%) questioned by 
the “National Election Survey” (2009) declared to have “no opinion” when asked about the 
most pressing issue which should be addressed by the future government, merely 2% of 
voters mentioned education. The concerns of the majority of the poor electorate seem to 
evolve around the efficient provision of day-to-day needs and the provision of food subsidies. 
In response, parties of all shades tend to concentrate their election campaigns on these issues, 
resulting in a rather broad distribution of the votes of the poor across the complete political 
spectrum. In the 15th Lok Sabha elections (2009), for instance, INC (28.6%), BJP (18.8%) and 
Left Front (7.6%) received 27.3%, 16.8% and 10.6% of the votes from the poor and 27.1%, 

                                                 
13 With one exception: the 6th Lok Sabha elections were won by the Janata Party coalition. 
14 As many as 362 political parties contested the 15th Lok Sabha elections (2009) in India. 
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16.2% and 11.3% of the very poor, respectively.15 With this allocation of votes the poor 
deprive themselves of the political influence they could actually have. That is a fact the BJP 
learned painfully in the 14th Lok Sabha elections (2004)16. A civil society activist summarised 
the situation as follows: “In India it is generally the poor who give life to Democracy and 
Democratic Governance through their participation in large numbers in the electoral 
process. But it is the elite who generally get most of the benefits as they are aware of the 
process of governance and administration”. 

In light of this situation, our theoretical framework predicts equilibrium 3 in which the 
respective government is able to deceive and corrupt the poor at the expense of pro-poor 
policy formulation in those areas in which the majority of the poor is uninformed17. The 
actual pro-poorness in policy formulation will depend on the affiliation of the respective 
coalition in office towards the poor. This again coincides with empirical evidence. Despite 
fierce political competition, the area of education remains distressingly disregarded. However, 
there are now more initiatives than during the first period and, interestingly, the GDP 
expenditure share of education reveals a striking change: Since 1951 (0.64%) this share 
increased on a low but steady path, since 1989/1990, however, it is highly volatile, decreasing 
whenever centre-right alliances are in office and increasing whenever centre-left alliances 
form the government. 

In the following, we will analyse in how far our theoretical framework is able to provide an 
explanation for the performance differences between the two states Andhra Pradesh and 
Tamil Nadu. In Andhra Pradesh, education seems to have continuously been neglected. The 
main state level education initiatives “Children’s Language Improvement Programme” 
(CLIP) and its successor “Children’s Learning Acceleration Programme for Sustainability” 
(CLAPS) do not seem to be ambitious. The state GDP expenditure share of education, already 
rather low, has been on a continuous decline, being 2.0% in 2007-08. Tamil Nadu, on the 
contrary, is known for its ambitious and innovative education initiatives. It was the first state 
to introduce the “Midday-Meal-Scheme” – which was subsequently introduced in all of India 
due to its success – and the “Activity Based Learning” (ABL) programme, a very ambitious 

                                                 
15 According to the CSDS (Centre for the Study of Developing Societies) data unit 
16 In advance of the 14th Lok Sabha elections in 2004 the BJP started the nation-wide campaign “Shining India” 

in order to create awareness for the economic success they achieved during their time in office. It is an open 
secret that it was that very slogan which lost the BJP its forecasted victory since it was perceived as 
contemptuous by millions of Indian poor. 

17 One remaining question is whether the (informed) poor are actually able to enforce pro-poor policy 
formulation in the presence of political competition as it is predicted by our theoretical framework. 
Empirical evidence suggests that this is indeed the case. One example is the National Rural Employment 
Guarantee Act. Even rallies were organised by the poor in order to demonstrate the importance the Act had 
to them. Though many politicians opposed the costly Act, when it was brought before the Lok Sabha on 23rd 
August 2005, it was passed unanimously – no politician could afford to withhold his support, no matter his 
resentments.  
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and as it seems successful programme which radically altered usual teaching methods18. 
Together with Himachal Pradesh it is also the first Indian state which decided to join the 
Programme for International Student Assessment (PISA) of the OECD in 2010, which is a 
very strong indicator for the willingness of the government to invest in education. The 
expenditure share of education is quite volatile, depending on which party is in office19, but 
almost always distinctively above the level of Andhra Pradesh (2.7% in 2007-08). The 
question is whether we can explain the differences in state policy making with our theoretical 
framework. Indian legislature on the state level consists of the Vidhan Sabha, the legislative 
assembly20. Since the representatives of the Vidhan Sabha elect the government, we will 
concentrate in the following on the Vidhan Sabha elections. Interestingly, the political 
situation in the two states resembles the first (Andhra Pradesh) and the second (Tamil Nadu) 
period on national level. 

The Vidhan Sabha elections in Andhra Pradesh are dominated by two main political parties, 
the national INC and the state Telugu Desam Party (TDP). Both parties are quite in the centre 
of the political spectrum and almost equally share the votes of the poor and very poor21 which 
means that political competition on social issues is almost absent. The poor are actually as 
unaware of the actual importance of PPG policies that parties can afford to basically neglect 
social issues and instead focus on the interests of their respective non-poor clientele.  Though 
the respective political manifestos promise educational improvements, neither defines any 
clear objectives lest strategies for achieving these improvements. This case is almost 
comparable to the first period on the national level without competition. Our theoretical 
framework predicts an equilibrium in which the government (no matter which party is in 
office) can afford to almost neglect the poor, resulting in policy formulation that is unlikely to 
produce any significant poverty reducing impact (equilibrium 3). 

In Tamil Nadu, Vidhan Sabha elections are also dominated by two political parties; however, 
both of them happen to be state parties, the Dravida Munnetra Kazhagam (DMK) and its 1972 
breakaway, the All India Anna Dravida Munnetra Kazhagam (AIADMK). The parties are 

                                                 
18 ABL takes a radical turn from a focus on grades and memorizing to learning achievements. Instead of 

traditional learning methods, children learn on a self-selected pace according to learning ladders. One 
immediate effect is the ease of re-entries, thereby reducing the effects of seasonal drop-outs and 
absenteeism. Out of 28 households questioned in Chennai, 16 were able to describe the new method. 12 out 
of these 16 expressed a strong preference for it since they observed an improvement in the learning progress 
of their children. 

19 Usually, the share of public education expenses increased whenever the Dravida Munnetra Kazhagam (DMK) 
was elected into office. 

20 In some states the Vidhan Sabha is supplemented with the Vidhan Parishad, the legislative council. Where this 
is the case (i.e. in Andhra Pradesh, Bihar, Jammu and Kashmir, Karnataka, Maharashtra and Uttar Pradesh), 
the Vidhan Parishad functions as the Upper House whereas the Vidhan Sabha represents the Lower House. 

21 The voting pattern in the recent 15th Lok Sabha elections in Andhra Pradesh reveals that the INC received 
45.5% of the votes of the very poor and 42.9% of the poor whereas the TDP and its allies gained 41.2% and 
39.6%, respectively (NES 2009). 
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political rivals, with the DMK being stronger in representing the interests of the poor, for 
instance also in the area of education. As a consequence, the DMK is significantly in the lead 
among the poor and very poor (The Hindu 26.05.2009). However, different from Andhra 
Pradesh, many households shared first hand experiences with vote buying. During our stay in 
Chennai, we were ourselves witnesses of the distribution of televisions as a gift to voters. This 
and the huge amount of swing voters suggest that the many voters are uninformed and 
corruptible at the expense of pro-poor policy formulation. As in the case of the second period 
on the national level, our theoretical framework predicts an equilibrium in which the 
respective government is not able to neglect the poor as completely as in the case without 
political competition, no matter which party is in office. The actual pro-poorness in policy 
formulation will depend on the affiliation of the respective party in office towards the poor. 

Thus, our theoretical framework predicts policy formulation to be more pro-poor in Tamil 
Nadu than in Andhra Pradesh no matter which party is in office. It also predicts that in case 
the DMK is in office, the interests of the poor are even more actively accounted for. Thus, our 
theoretical framework indeed provides a possible explanation for the better performance of 
Tamil Nadu in the area of policy formulation. We will now turn to the process of policy 
implementation. 

4.3 Strategic Interactions in Policy Implementation 

In order to analyse the implementation process in India, we will focus on the current national 
flagship programme SSA22. As with all jointly financed education initiatives, the 
implementation of SSA is the joint responsibility of the national and the respective state 
governments. As a direct consequence, the national government cannot enforce 
implementation but has to confine itself on the provision of financial incentives. The 
cooperation does not seem to be based on mutual trust. In addition to already existing 
implementation societies on state level, the national government set up its own national 
implementation societies. A prominent Indian financial expert admitted that one of the 
reasons for this co-existence was an attempt to contain the misuse of finances. The national 
government transfers the funds for SSA directly to the national implementation societies. 
However, this inflation of public administration also created a high level of intransparency. 

                                                 
22 The overall goal of SSA is to provide useful and relevant elementary education for all children in the age 

group of 6 to 14 by 2010. The major target under SSA, however, is to have a school or alternative schooling 
facility within one kilometre of every habitation. With this highly cost-intensive target quality aspects tend 
to get missed out. So far, nearly 160,000 primary and upper primary schools have been constructed and 
about 500,000 additional teachers have been appointed. Thus, school choice in India is by now about ten 
times higher than school choice in any European or American country. At the same time, a considerable 
share of government primary schools are multi-grade and single-teacher schools. 
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Even worse, a functioning monitoring system is almost non-existent. Until 2005/200623 not 
even imputs like, for instance, the number of schools or teachers had been consistently 
tracked. Until now, little information exists on learning achievements. The scarce surveys 
which have been conducted reveal alarmingly low levels of knowledge – despite the fact that 
none of those surveys differentiates between private and public schools. In addition, 
examinations in primary and lower secondary schooling have been reduced, or even 
completely abolished, due to a policy which has become known as no-retention policy. Its 
justification is that it reduces the number of drop-outs due to low learning achievements. 
However, at the same time it is nearly impossible to keep track of the development of the 
most important indicator in the area of education: the learning achievements24. 

The lack of authority of the national government combined with the lack of monitoring and 
the intransparency caused by a highly inflated bureaucracy suggests being a breeding ground 
for corruption and patronage – and mediocre implementation. The following citation confirms 
this suggestion: “Yet all these programmes, from the simplest to the relatively more complex, 
from the most rigid to the flexible, have been bogged down by a common problem of ‘poor 
implementation’.” (Ramachandran and Sharma 2009: 2). The lack of national authority, of 
monitoring and transparency reveals the broad scope of action state actors actually have, a 
scope which is reflected in great performance differences across states – as in Andhra Pradesh 
and Tamil Nadu. 

According to DISE, the implementation of SSA has been weaker in Andhra Pradesh than in 
Tamil Nadu. Figures from 2002 to 2008 reveal slightly more progress in Tamil Nadu with 
respect to the number of schools (+4% instead of +3% in Andhra Pradesh) and the number of 
classrooms25 (+14% instead of +13% in Andhra Pradesh). They also reveal a striking 
difference in teacher appointments (+82% instead of +12% in Andhra Pradesh) despite the 
fact that Andhra Pradesh employs a considerable number of para-teachers (23% in 2008) who 
are almost absent in Tamil Nadu (0.4% in 2008)26. Education experts and actors of the civil 
society confirmed this evaluation. Tamil Nadu is considered to be far ahead of Andhra 
Pradesh in implementing SSA. The question is whether our theoretical framework is able to 
provide an explanation for these differences. We will first concentrate on the interactions 
between public officials and (poor) beneficiaries in Andhra Pradesh. 

                                                 
23 Following the introduction of the donor-supported national programme DPEP in 1994, the District 

Information System for Education (DISE) was released to cover all DPEP districts in 1995. With the 
introduction of SSA, the extended version DISE2001 was introduced with the objective to cover all of India, 
which was achieved in 2005/2006. 

24 We already questioned the high relevance of education for the national government, no matter which party in 
office. The consistent lack of monitoring is yet another indicator. 

25 The number of classrooms is only available for the period 2004-2008. 
26 Please note that Tamil Nadu had already higher initial conditions with regard to all these indicators. 
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We found little evidence of altruism at least in the higher administration levels of Andhra 
Pradesh. Administrative jobs in the area of education are not considered prestigious, which 
might explain the absurdly short average tenure of 7.5 months of the state project director 
during the time period 2004 to 2009 (Sharma 2009). Patronage and corruption seem to be 
deeply rooted in the whole implementation process (Sharma and Ramachandran 2009, Tooley 
and Dixon 2005). In addition, the influence of teacher unions is rather strong in Andhra 
Pradesh and public officials seek to avoid any confrontation. With this lack of intrinsic 
motivation on the side of at least higher-ranking public officials implementation results 
strongly depend on the actions of the beneficiaries. 

However, the scope of action of beneficiaries is very narrow since the education system is 
highly centralised on state level. All teachers, for instance, are appointed, promoted and 
transferred by the respective education director of the state. This centralistic approach renders 
performance-based wages and even promotions inapplicable. As a result, the Indian education 
system is known for the ambiguous fame of having one of the highest rates for “absence” 
(24.8%) and “engagement in no teaching activities” (55.3%) worldwide. The respective 
figures for Andhra Pradesh are 25.3% and 57.0% – and thus even above weighted Indian 
averages (Kremer et al. 2005). The main instrument by which beneficiaries could play a 
subordinate, minor role in the implementation process is the so called Village Education 
Committee (VEC). According to national guidelines, a VEC should exist for every school in 
order to ensure community involvement in school administration, mainly concerning 
construction, repair and maintenance issues. Though the guideline cannot be enforced, the 
performance of states in constituting VECs is monitored by the national government. 

In Andhra Pradesh, VECs have already been introduced in 1998 by TDP government. By 
2002, about 65% of villages had a VEC in place. This is more than the Indian average which 
is about 60%. However, again investments reveal a lack of quality. About 20% of the 
committees did not meet even once (Indian average: 7%), only about 55% had more than 
three meetings, the respective Indian averages being 7% and 65%27. The main reason for this 
low performance is that the very often illiterate community participants have not even been 
informed about their roles. The situation got even worse when the INC followed the TDP in 
office in 2004. As the VEC system had been established by the political rival, the newly 
elected government decided to dissolve and completely rebuild the whole system. In January 
2007, the School Management Committee (SMC) system was established. Education experts 
and NGO representatives alike highly criticised the proceeding of the government as more 
was destroyed than achieved. The National Institute of Rural Development (NIRD), appointed 
monitoring institution for Andhra Pradesh for the years 2006-08, states that “in some schools, 
the School Management Committees are not actively functioning and hence community 
ownership and accountability with regard to implementation of SSA interventions are at 
stake”. 

                                                 
27 Figures according to 7th All India Education Survey (AISES) 
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In summary, interactions in education policy implementation in Andhra Pradesh are mainly 
characterised by public officials with rather low levels of commitment at least in high-level 
positions and beneficiaries who are mainly even unaware of their minor levels of enforcing 
power. For all these cases28, our theoretical framework predicts an equilibrium in which 
public officials use their – due to the lack of monitoring and accountability – rather broad 
scope of action to simply ignore the concerns of the beneficiaries (equilibrium 3). Overall, 
considering the broad prevalence of type 3 equilibria, our theoretical framework predicts a 
rather weak policy implementation in Andhra Pradesh. The prediction is obviously supported 
by empirical evidence. We will now turn to the case of Tamil Nadu. 

We identified two significant differences to Andhra Pradesh administration. First, we found 
evidence that the will to resist the implementation of government policies on the side of 
teacher unions – as strong impediment in Andhra Pradesh – seems to have been permanently 
broken in Tamil Nadu. In 2003, the state government actually risked a trial of strength with 
the teacher unions – and it prevailed29. This incidence seems to have permanently weakened 
the status of teacher unions, making them reluctant to fight policy implementation. Secondly, 
we found evidence of high levels of commitment on Tamil Nadu’s highest administration 
levels, with famous M.P. Vijay Kumar leading the way. Commissioner of the Chennai 
Corporation in 2003, he triggered the introduction of the new learning method ABL and 
afterwards collaborated with respective state authorities to implement it in all government 
schools first in Chennai, and, after becoming the state project director of SSA (national 
implementation society), in all of Tamil Nadu. This objective was achieved in 2008. 

                                                 
28 Obviously there exist examples for other equilibria as well, including type 1 and type 4 equilibria which tend 

to result in better policy implementation as predicted by our framework. For instance, we were able to 
witness an example of a type 4 equilibrium (in which informed beneficiaries enforce implementation) in 
Mailaram, a rural village about 100km from to Hyderabad. The quality of the midday meal provided by the 
local government school used to be very poor. One father, however, happened to be a member of the local 
Panchayat and aware of his citizen rights. He finally mobilised a group of parents and jointly they advanced 
the school’s headmaster. By complaining about the poor quality of the meal and declaring their intention to 
inform superior officials in case the situation would not improve they did succeed. The cook of the school 
was replaced and the meal’s quality improved rapidly. Until today the group rotationally monitors its 
preparation. Yet interactions like these are still too rare and on too low governance levels to really impact 
overall implementation in the state. 

29 It shall be noted directly that the authors in no way recommend this approach. In 2003, Chief Minister 
Jayaram Jayalalithaa (AIADMK) pursued an economic liberalisation agenda which comprised reductions in 
the pension benefits of government employees. As a reaction, about a million state employees, including 
government teachers, declared an indefinite strike. In order to break the resistance, Jayaram Jayalalithaa 
dismissed more than 200,000 employees within the first four days. The employees sued. And they lost, first 
at the High Court of Tamil Nadu and afterwards at the Indian Supreme Court, which reaffirmed the High 
Court’s decision that public employees have not legal right to strike. Following disciplinary actions 
comprised a loss of salary for all those temporarily dismissed, the removal from service for one, the 
compulsory retirement of 10 and the loss of three increments cumulatively for 4,132 employees (The Hindu, 
11.02.2004). 
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However, when it comes to the administration system itself, little difference exists to Andhra 
Pradesh. Tamil Nadu displays a comparable lack of monitoring, transparency and 
accountability. The scope of action of beneficiaries is very small. For instance, in 2002, about 
55% of Tamilian villages had constituted a VEC. About 25% of the VECs established did not 
even meet once and only about 35% had more than three meetings30. The figures are even 
lower than in Andhra Pradesh. And though a recent (independent) Citizens’ Audit came to 
find that the situation improved – among 238 analysed schools, at least 118 (50%) had an 
active VEC – community level engagement is still by far too low to play any significant role 
in the implementation process. Even more so, since teachers are, like in the case of Andhra 
Pradesh, under direct charge of the State Education Director and therefore almost completely 
unaccountable. This is again reflected in “absence rates” (21.3%) and “engagement in non-
teaching activities” (50.4%) which, though lower than in Andhra Pradesh and overall India, 
are indisputably too high (Kremer et al. 2005). Especially the lack of accountability of the 
teaching personnel might be the major reason why, despite better performance, evidence 
suggest decreasing learning achievements in Tamil Nadu31.  

Summing up, our theoretical framework predicts a number of type 1 equilibria on high 
administration levels, i.e. equilibria in which a highly committed public official enforces 
policy implementation within his area of influence. Therefore, our theoretical framework 
predicts policy implementation to be stronger in Tamil Nadu than in Andhra Pradesh, a 
prediction which is obviously supported by empirical evidence. However, these findings give 
cause for serious concern. As high as intrinsic motivation of public officials should be valued, 
if this is the main reason for Tamil Nadu’s better performance it raises serious concerns 
regarding the sustainability of the achievements. During interviews, an education expert put 
this concern in a nutshell by complaining: “In India, things are mainly working despite the 
system and not because of the system.” 

As we have seen, the high degree of (state-level) centralisation in the Indian education system 
hampers accountability and seems to be one of the main impediments to improvements in 
learning achievements. As we will see in contrast the Brazilian system is characterised by a 
very high degree of (state-level) decentralisation. Analysing the effects of decentralisation on 
strategic interactions and resulting equilibria should provide us with very valuable insight in 
how the implementation of pro-poor policies might be strengthened. 

                                                 
30 Figures according to 7th All India Education Survey 
31 This is for instance a result of a study of the National Council of Educational Research and Training. 
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5 The Case of Brazil 

PPG is a highly relevant issue in Brazil, though in another way than India. While the 
proportion of people living in extreme poverty is with 8.9% (IPEA 2010) undoubtedly high, it 
is roughly a third of the proportion India faces. However, this figure does only tell half of the 
story. Though progress has been made, income inequality is extremely high, captured for 
instance by the Gini-coefficient which is currently 55.0 (World Bank 2010). Especially in the 
North-Eastern parts of Brazil, large ‘pockets of poverty’ developed over time where the 
proportion of those living in extreme poverty is far above the national average. Income 
inequality is unanimously considered a big challenge for Brazil’s economic growth. Another 
challenge is seen in education and especially education quality. Companies find it 
increasingly hard to match their growth needs with qualified workers, albeit with regional 
variation. 

Having almost no information on student learning, in the year 2000 the president at the time, 
Fernando Henrique Cardoso, took a courageous step. Though Brazil is no member of the 
OECD, it nevertheless joined PISA as one of the first non-OECD countries. The results of the 
first PISA study came as a shock, revealing the disastrous condition of the Brazilian education 
system. Since then, continuous progress in learning achievements in all areas, mathematics, 
reading and science, has been made. However, “the recent progress merely upgrades Brazil’s 
schools from disastrous to very bad. Two-thirds of 15-year-olds are capable of no more than 
basic arithmetic. Half cannot draw inferences from what they read, or give any scientific 
explanation for familiar phenomena.” (The Economist, Dec 9th 2010).  

At the same time, like in India, educational achievements on the state level have been diverse. 
In our theoretical framework we identified two main sources for these performance 
differences: differences with regard to i) external factors and ii) equilibrium outcomes 
resulting from differences in strategic interactions, the case we are interested in. As has been 
pointed out we choose Brazil as our second case study because as in India the influence of the 
second source is distinctive. Brazil is one of the most decentralized federations worldwide. 
The Constitution of 1988 and the National Education Law of 1996 assigned federal, state and 
municipal governments with joint responsibility for the provision of education. With regards 
to primary education, federal and state levels usually formulate policies, and state and 
municipal governments are equally responsible for its implementation32. Two peculiar 
features hereby arise: First, 5.564 Brazilian municipalities are de facto the third tier of 
government, being independent policy makers in primary education. Second, municipal and 
state school systems exist side by side with separate institutional regulations for primary 
education. The described structure provides us with the opportunity to examine different 

                                                 
32 However, there also exist some national programs like the National Program of the Didactic Book where the 

union government provides all finances as well as the whole logistical distribution of books to schools 
across the country so that state and municipal governments occupy only a minor role in implementation. 
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strategic interactions across Brazilian states and municipalities in order to test our theoretical 
framework. 

This led to the coexistence of national and federal education policies, which are implemented 
by states and municipalities, providing us with an even richer variety of differing strategic 
interactions across Brazilian states than in India. In order to get as close to a ceteris paribus 
comparison as possible, we seek to identify two Brazilian states which are as similar as 
possible with regard to external influencing factors while at the same time showing distinctive 
performance differences with regard to educational achievements. The following section will 
briefly explain why we have chosen the two north-eastern states Ceará and Pernambuco. 

5.1 Ceará and Pernambuco, though similar in many aspects, differ substantially with 
regard to educational achievements 

We compare the states of Ceará and Pernambuco since they are very similar in general socio-
economic characteristics influencing educational achievements, but most different with regard 
to the achievements themselves. Both states are situated in Brazil’s northeast, the country’s 
poorest region where poverty and illiteracy rates are all much above the national average. The 
two bordering states share climatic and geographical characteristics with rural, 
underdeveloped interiors and most industries situated in their capitals at the Atlantic coast. 
Their GDP per capita is comparable, as well as population size and area.  

Despite those similarities, a comparison of the respective educational achievements reveals 
perceptible differences, though not as striking as in the Indian case. The education 
performance indicator IDEB33 displays 4.4 for Ceará compared to 4.1 for Pernambuco.  While 
this difference might seem to be small, it has to be kept in mind that only a few years ago, 
both states shared the same low degrees of educational achievements, i.e. an IDEB of 3.2 in 
2005. In a considerably short time period, Ceará has been able to improve its primary 
education indicator distinctively34.  Latest data of 2009 top-ranked Ceará for educational 
improvement in the Northeast with an improvement rate of 15.7% which considerably 
surpasses the respective national rate of 9.5%. This is even more remarkable since public 
opinion has often regarded the northeast of Brazil as a lost case where education could never 
improve. Thus, the case of Ceará is now often cited as a pioneer example (Oliveira 2010).  

 

                                                 
33 IDEB is calculated by students’ approval rate in the education census and their reading and maths skills 

according to the national performance test Saeb. This indicator evaluates progress of each school across the 
country. Being an index with a scale of 1 (worst performing) to 10 (best performing), the current Brazilian 
average IDEB is 4.0 with the objective to reach 6.0 by 2022. An IDEB of 6.0 corresponds to the best PISA 
results achieved in OECD countries. See Fernandes (2007) for further explanation and calculation of IDEB. 

34 Please note that this improvement took place with the same students and thus cannot be explained by bad-
performers having left the system. 
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Table 2: Ceará and Pernambuco – the Brazilian “puzzle” 

Year Indicator Ceará Pernambuco 

- Area (sqkm) 148,825 98,911 

- # Municipalities 184 185 

2009 Population 8,547,809 8,810,256 

2008 SGDP (R$ in million at current prices) 60,099 70,441 

2007-08 Per capita income 4.170 5.730 

2001 Work participation rate 58.5 (capital Fortaleza) 54 (capital Recife) 

2007-08 NER (upper primary) 98.3 96.8 

2009 Literacy Rate (15 years and older) 80.9 82.1 

2009 Education performance IDEB, 1st-4th grade 4.4 4.1 

Source: (IBGE 2003, 2007, 2009) online at http://www.ibge.gov.br/estadosat/ (20/08/2010); (INEP 2010c) 
Saeb and Censo escolar at http://sistemasideb.inep.gov.br/resultado/ (20/08/2010); MEC/INEP Edudata; 
Pesquisa de Emprege e Desemprego/DIEESE 

Remark: Please note that until 2004 PNAD did not survey rural areas in the north of Brazil (Rondônia, Acre, 
Amazonas, Roraima, Pará, Amapá) 

As already pointed out, we cannot completely eliminate the influence of external factors but 
with this case selection we could at least minimize it. In the following sections we will 
analyse to which extent the different equilibria we identified in our theoretical framework are 
able to explain the differences in the educational achievements of Ceará and Pernambuco. We 
will first focus on the process of policy formulation. 

5.2 Strategic Interactions in Policy Formulation 

Like in India, education policy making is an area of joint responsibility of national and federal 
authorities. We will first focus on the process of policy formulation on the national level 
before turning to the state level. 

Since Brazil’s return to democracy in 1988, three main national policies on education have 
been formulated: the National Education Law (1996), the National Education Plan 2001, and 
the National Education Plan 2011. The National Education Plan 2001 formulated 295 
objectives. Education NGOs criticised it for being overly ambitious and lacking indispensable 
monitoring mechanisms. In the subsequent plan, policy-makers responded to the legitimate 
critics by formulating less objectives and including more realistic targets as well as indicators 
to measure them. Besides several smaller programmes, six major national programmes have 
been induced by the government, the “Brasil Alfabetizado”, the “National Program for 
School Alimentation”, the “School Transport Program”, the “National Program of the 
Didactic Book”, the “National School Library Program”, and the “Program Direct Money to 
School”.  
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In contrast to the Indian case, the funds attributed to the numerous education programmes are 
far from mediocre. Spending on education as a percentage of GDP increased from 4.7% in 
2000 to 5.1% in 2007. This share is higher than in most OECD countries. In addition, school 
funding has been reformed in the 1990s, especially with the launch of the education funds 
FUNDEF35 (1996) and FUNDEB36 (2007). By mandating minimum spending and teacher 
salaries to states and municipalities, they contribute to the universalisation of fundamental 
education and to the equalisation of starting conditions across municipalities and states. This 
reform in school funding continues to make a huge difference in the poorest areas of the 
country. The decision to join the PISA programme is another strong indicator for the 
willingness of politicians at the national level to invest in the education sector. 

The question is whether we can explain the ambitious policy making at the national level with 
our theoretical framework. In Brazil (as in India), the House of Representatives (Câmara dos 
Deputados) or parliament is one out of two chambers of Congress. As such, it is responsible 
for the legislation including education policy. While the president as the head of government 
relies on congressional majorities, he/she nevertheless occupies a powerful role. The reason is 
that he/she can bypass the Congress and govern with provisional measures up to 60 days37. 
Thus, the passing of any legislation including education policy also crucially depends on a 
committed president. 

In contrast to India, party competition in Brazil has always been present in the recent 
democratic period. In any of the six congressional elections after 1988, at least four major 
parties reached between 10% and 20% of total votes each, coalitions had to be formed in 
order to reach governing majorities38. The political environment after 1988 can be described 
as stable with two consecutive mandates held by Fernando Henrique Cardoso (1994-2002) 
and by Luíz Inácio Lula da Silva (2002-2010), respectively. It is this specific feature which 
allows us to again apply our theory not only to a comparison on state level, but also on the 
national level by comparing the two different time periods under the two presidents. We will 
first turn to the period under Fernando Henrique Cardoso (1994-2002). 

                                                 
35 FUNDEF was established as a fund with accounting character, binding 60% of resources destined to 

education to fundamental education (1st -8th grade). In other words, states and municipalities were forced to 
attribute 60% of their 25% tax income (or 15% of taxes and transfers) to this level of education. 

36 FUNDEB, which from 2007 onwards replaced FUNDEF, additionally includes pre-school and secondary 
schooling level. Also, more funds for teachers have been pooled towards north-eastern states, thus 
acknowledging that it will take a special effort to reduce inequality patterns in this structurally 
disadvantaged region of Brazil (Hall 2003: 279). 

37 Fernando Henrique Cardoso, for example, passed 463 provisional measures 1999-2002, hereby greatly 
defining and influencing the debates in Congress (Oliveira 2006: 329). 

38 In the 1980s, the emergence of an increasing number of new parties led to a fragmentation of Brazil’s 
government. The number of parties represented in the lower chamber rose from 11 in 1985 to 22 in 1989. 
Subsequently introduced legal impediments then fuelled a merging process between some of the smaller 
parties which resulted in the formation of four to five major parties (Costa 2008: 121). For further discussion 
of this period, see also Mainwaring (1999). 
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In the 1994 congressional elections, 18 parties from the whole political spectrum won seats in 
parliament. Half of them won more than 15 seats, the five biggest more than 50 seats39. The 
results of the subsequent congressional elections of 1998 were similar regarding the 
repartition of seats with some changes amongst parties. Cardoso’s centre party PSDB had to 
ally, amongst smaller parties, with the right-wing Liberal Party (PL) and the centre-right 
Brazilian Labor Party (PTB) in order to reach a governing majority in the lower chamber. 
Thus, both periods were characterised by a centre-right coalition, maintaining Fernando 
Henrique Cardoso for two consecutive periods, the second with a quite comfortable political 
majority. Obviously, the poor were not the clientele of the centre-right coalition, but parts of 
the middle class, entrepreneurs and the rich. 

In order to actually predict the equilibrium, additional information about the electorate is 
required, i.e. whether the majority of the poor is informed about education policies and their 
importance. A significant difference to the Indian case is that at least on the national level, the 
answer seems to be yes. There seems to be a high political awareness amongst poor voters 
due to the time of oppression under military dictatorship and the recent return to democracy. 
Definitely a strong indicator is the proclamation of the Constitution of 1988 which is actually 
called the Citizen’s Constitution due to the fact that it can be seen as an important 
contribution to include demands from labour unions, feminist and social movements in the 
new social rights catalogue – like the universal right to education. 

Consequently, our theoretical framework would predict an equilibrium in which the poor are 
not the clientele of the government but well-informed. Thus, they cannot be ignored and will 
enforce policy formulation which releases at least a greater part of the pro-poor potential of 
PPG policies (equilibrium 4). This theoretical finding obviously coincides with empirical 
evidence. During the period of the centre-right coalition of Cardoso, primary education got 
universalised, school funding reformed (especially through FUNDEF), the comprehensive 
National Education Law approved and Brazil joined PISA. 

The second period is characterised by the presidency of Luíz Inácio Lula da Silva (2002-
2010). During Lula’s first term, 19 parties of the whole political spectrum won seats of which 
five reached more than 50 seats in congress. His leftist-centre coalition formed a minority 
government with a slight advantage for the centre-right opposition40. In his second mandate, 
Lula’s leftist-centre coalition was able to win the support of the Party of the Brazilian 
Democratic Movement (PMDB), which was decisive for a centre-left majority. Lula is 
Brazil’s first leftist president, with a biography much closer to the poor than the Brazilian 
elite. He originates from a poor family in the North-East, did not complete primary education 
and was a political activist in a principal labour union. Clearly, his government, despite a deep 

                                                 
39 Data on election results for presidential elections, congressional elections, election of state senators and state 

assemblies were retrieved from the Electoral Supreme Court (TSE 2010) and from the University Research 
Institute of Rio de Janeiro (IUPERJ 2010). 

40 The ”Lulistas” won 254 seats, opposed by a centre-right coalition with 259 seats. 
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corruption scandal, has been very popular by the poor. Lula’s voter base in 2002 came with 
35.9% from the poor earning up to two minimum salaries (Cesop Unicamp 2002: 8). In 2006, 
most votes were won in areas with very high poverty rates (Licio et al. 2009). The current 
approval rate of the outgoing president oscillates at a high of around 80%, higher than for any 
other outgoing president in recent Brazilian history. 

Our theoretical framework would again predict a type 4 equilibrium, but with first a weak and 
during the second mandate strong influence of equilibrium 1 due to the influence of the left 
parties for which the poor are clientele. Thus, our framework would predict an even stronger 
pro-poor formulation of PPG policies than under the previous period. Again, this prediction is 
confirmed by empirical evidence. In the fourth PISA study, the OECD praises Lula for not 
only continuing but even extending the pro-poor education policies of his predecessor. 
Examples are the introduction of the conditional cash transfer programme “Bolsa Familia”, 
the transition from FUNDEF to the more comprehensive FUNDEB, the introduction of the 
national performance indicator IDEB, and the introduction of the programme “Brasil 
Alfabetizado”, a special programme targeting the alphabetization of youth and adults in 
municipalities with illiteracy rates at or above 25%. The programmatic priority placed on 
education is also reflected in the budget increase of the Ministry of Education from 18 billion 
in 2002 to 49 billion in 2010 (Aparecida 2010: 140). 

In the following, we will analyse in how far our theoretical framework is able to provide an 
explanation for the performance differences between the two states Ceará and Pernambuco. 
As has been pointed out in the previous , both states have been able to improve learning 
achievements; however, progress has been more distinct in Ceará. Given alarming evidence of 
illiteracy amongst school children, the main state level education initiative “Alphabetization 
at the Right Age” (PAIC) was introduced in 200541. Jointly formulated by the state’s 
parliament, members of the executive and large parts of civil society, the initiative aims at the 
alphabetisation of all students by the age of 7. By emphasising collaborative planning with 
municipal schools it targets to induce structural, long-term changes in the education system. 
The program is highly popular amongst teachers and, much more importantly, parents who 
report closely monitored progress in their children’s reading skills. In contrast, education 
policy saw a decline of political priority in Pernambuco from 1998 onwards. After the leftist 
government of Miguel Arraes lost elections, a centre-right coalition rather favoured areas like 
infrastructure, telecommunications and employment. The two main state level education 
initiatives, “Alphabetize with Success”, aiming to improve the process of alphabetization in 
1st and 2nd grade, and “Be Alert and Accelerate”, seeking to correct class-age distortion of 
students aged 9-14, seem to have room for improvement. This is owed to the fact that both 
programmes have been exclusively designed by the executive. Education experts criticise that 
municipal governments are excluded from the planning process which impedes necessary 

                                                 
41 According to the IBGE Census in 2000, 58 of the 184 municipalities of Ceará revealed alarming illiteracy 

rates amongst children aged 7-14 between 30.1% and 50.54%, 94 municipalities had illiteracy rates between 
20.1% and 30%, and only 32 municipalities rates of 20% and lower (Aguiar, Gomes, and Campos 2006: 24). 
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structural changes in the municipal school system. The question is whether we can explain the 
differences in state policy making with our theoretical framework. 

The assembly elections in Ceará are dominated by three major parties from the liberal, the left 
and the centre-right front. However, the centre-right party PSDB has been able to achieve 
governable majorities in much of the recent democratic period, supplying the governor for 
fifteen consecutive years (1991-2006). Policy making on the state level has been highly 
influenced by the PSDB at the national level under president Cardoso (1995-2002). In 
addition, public awareness for education seems to be especially high since teachers went on 
strike due to substantial cuts in salary and dismissals prior to the 1994 elections and received 
a lot of support from poor parents42. Thus, our theoretical framework would predict an 
equilibrium in which the poor are not the clientele of the government but cannot be ignored 
and will enforce policy formulation releasing at least a greater part of the pro-poor potential of 
PPG policies (equilibrium 4). 

In Pernambuco, the political situation has been similar competitive as in Ceará. After one 
mandate under the leftist government of Miguel Arraes (1995-1998), the state was ruled by an 
alliance called the “Union of Pernambuco” between the centre party PMDB and the right-
wing Party of the Liberal Front (PFL) (1999-2006). The influence of the liberal-conservative 
clientele is rather strong in Pernambuco and responsible for the privatisation course of the 
state government. Since public awareness for the importance of education is rather high in 
Brazil, the government cannot afford to neglect this sector. Thus, rather than neglecting 
education, the government is trying to at least partly opt it out to the private sector. For 
instance, even during a considerable budget increase due to the privatization of the state’s 
electricity company the government sought to mobilise the private sector, for example to 
finance the books of the state’s literacy programme (cf. Oliveira 2006: 335). Also, the two 
main education initiatives are jointly funded by the state and the private sector, i.e. the Airton 
Senna Institute, and the Entrepreneurial Leadership Group Entrepreneurs for Human 
Development. The question whether a privatisation in the area of education could indeed be a 
viable option, especially for poor countries confronted with huge deficiencies in education, is 
currently strongly debated amongst education experts. However, in this case the weak 
linkages to the municipalities currently threaten the success of such cooperation. In summary, 
our theoretical framework would predict again type 4 equilibrium, however with a strong 
influence of the liberal clientele. 

Thus, our theoretical framework predicts policy formulation to be a little bit more pro-poor in 
Ceará than in Pernambuco, providing indeed a possible explanation for the perceptible but not 
huge better performance of Ceará. 

                                                 
42 It has to be kept in mind, however, that teachers in Brazil retire on full pay after 25 (women) and 30 (men) 

years, respectively. Thus, up to half of schools’ budget flows into pensions. 
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We will now turn to the process of policy implementation. In difference to the Indian case, the 
analysis of the implementation process in Brazil comprises two steps. This is due to the fact 
that not only the state governments are responsible for the implementation of national 
policies, but as well the respective municipalities. Thus, we will compare in a first step the 
implementation process of the national programme Brasil Alfabetizado at state level. In the 
second step, we will then compare the implementation process of Ceará’s flagship programme 
PAIC on municipal level. 

5.3 Strategic Interactions in Policy Implementation: State Level 

The national programme Brasil Alfabetizado is one of the flagship programmes of Lula’s 
administration, aiming at the alphabetization of youth and adults alike. In contrast to other 
national programmes, it is entirely financed by the federal government. Nevertheless, as with 
almost all primary education initiatives, the role of the federal government in implementation 
is limited to the provision of finances, adequate infrastructure and didactic material. The 
actual implementation is the joint responsibility of states and municipalities. As in India, the 
states are not provided with specific guidelines of how to implement the programme. Rather, 
the National Fund for the Development of Education (FNDE) distributes federal funds and 
controls their use according to established criteria. However, and that is a significant 
difference to the Indian case study, learning achievements are measured on a regular basis 
under PISA and since 2007 annually by the inner-Brazilian performance indicator IDEB. 
IDEB is obtained via performance tests of students at primary and secondary level which are 
conducted by the National Institute of Education Studies and Research (INEP) of the Ministry 
of Education. IDEB is used not only to assess students’ learning achievements but also to rank 
schools according to their performance. In many cases, federal funding is tied to 
improvements in IDEB, for instance in the case of the “Program Direct Money to Schools”. 

A rather loose set of specific guidelines for the implementation of national policies provides 
the respective actors on state and municipal level with a broad scope of action. This scope is 
reflected in performance differences across states, a variance which allows us to analyse the 
effect of differences in strategic interactions on implementation results and thus to test the 
explanatory power of our theoretical framework. 

Since the programme Brasil Alfabetizado has only recently started to collect data on the 
number of persons factually alphabetized under the programme, a comparison based on 
performance data is not possible. However, the national coordinator of Brasil Alfabetizado 
pointed out that policy implementation in Ceará is characterised by a strong and sustainable 
pro-poor alignment. One indicator for this alignment is the strong focus on the institutional 
empowerment of municipal administrations leading to higher efficiency in logistical 
organisation and thus better geographic coverage. Whereas the governments of both states, 
Ceará and Pernambuco, have invited municipal administrations to participate in the 
implementation process, until the second half of 2010, 59 out of 185 municipalities have done 
so in Pernambuco compared to 182 out of 184 in Ceará. Thus, Ceará is ahead of Pernambuco 



25 

in implementing Brasil Alfabetizado. The question is whether our theoretical framework is 
able to explain this. We will first concentrate on the interactions between public officials and 
(poor) beneficiaries in Ceará. 

Since a comprehensive reform of the whole administrative organization starting under the 
government of Tasso Jereissati in 1986, Ceará is considered an exceptional case of 
performance based public leadership (Tendler 1997). Specific characteristics of the 
organisational structure comprise prices for good performance, public screening methods for 
new recruits and strong community involvement. The reform has been extended to the 
education sector from 1995 onwards, for instance by appointing education secretaries 
according to performance indicators rather than political connections. The first education 
secretary appointed under the reformed system was Antenor Naspolini in 1995. The former 
coordinator of UNICEF in Ceará utilised his expertise to enhance public communication, 
transparency and collaboration in the education administration system. Interviewees identified 
this very capable and highly qualified education secretary as one of the main reasons for 
Ceará’s ability to universalize public primary education in only three years. Summing up, our 
theoretical framework predicts a number of type 1 equilibria on high administration levels, i.e. 
equilibria in which a highly committed public official enforces policy implementation within 
his area of influence. 

Please note a very important difference to the case of Tamil Nadu which is also characterised 
by a number of type 1 equilibria on high administration levels. Whereas the progress in Tamil 
Nadu is always connected with a certain level of uneasiness as having evolved incidentally, 
despite rather than because of the system, this is not the case in Ceará, where progress is 
actually due to the system itself. We will now turn to the case of Pernambuco. 

In Pernambuco, no comparable reform of administrative organization has taken place. Public 
officials are still often appointed according to political affiliation rather than capability and 
qualification (cf. Oliveira et al. 2006: 335). For instance, during the rather short period of 
1999-2006, Pernambuco’s state administration absorbed five secretaries of education with 
rather low levels of qualification and commitment. Whereas one of the achievements of the 
administrative reform in Ceará is the effort to involve civil society in the implementation 
process, public officials in Pernambuco seem to often seek confrontation rather than 
communication. ”Instead of dialogue, there has been much confrontation without discussing 
which pedagogical approach to be jointly taken”, affirms a high ranking public official. In the 
course of our research we had our own first hand experiences with this kind of attitude. Very 
often, public officials would not release even the most insensitive kind of information like the 
number of students or municipalities participating in the state’s programme. In summary, 
interactions in education policy implementation in Pernambuco are mainly characterised by 
public officials with rather low levels of commitment at least in high-level positions who 
often actually exclude beneficiaries from the implementation process and deny the access to 
relevant information. Thus, our theoretical framework predicts a dominance of equilibria in 
which public officials simply ignore the concerns of the beneficiaries (equilibrium 2).  



26 

Summing up, on state level, our theoretical framework predicts a dominance of type 1 
equilibria especially on high administration levels in the case of Ceará and a dominance of 
type 2 equilibria in the case of Pernambuco. Hence, the stage of analysis so far would indeed 
provide an explanation for the empirically observed better performance of Ceará. However, 
we are not yet able to make any conclusive statements due to the potential impact of almost 
200 municipal education systems in each state which share the responsibility for 
implementation, meaning that strategic interactions exist on this level, too. Thus, before being 
able to thoroughly assess the explanatory power of differences in strategic interactions in the 
implementation process, we will have to first extend our analysis to the municipal level. 

5.4 Strategic Interactions in Policy Implementation: Municipal Level 

Contrary to India, Brazilian municipalities are autonomous actors in the policy 
implementation of both federal and state policies. Thus, in order to get a conclusive 
impression of the importance of strategic interactions in implementation, we have to take our 
methodological approach one level lower and apply it to the municipal level. In other words, 
we analyse the implementation of the same state policy, Ceará’s flagship programme PAIC, 
in two most-similar municipalities which diverge distinctively with regard to their education 
outcomes. We decided to choose the two municipalities Fortaleza and Maracanaú. Though 
these municipalities differ in population size, they are otherwise very similar, situated in the 
same metropolitan region and facing the same problems of urban violence and prevalence of 
poverty in a large periphery. In addition, they reveal substantial performance differences with 
regard to the achievements targeted in the programme. 

In 2007, the state’s ranking system “Spaece Alfa” identified Fortaleza as well as Maracanaú 
as municipalities with insufficient levels of literacy in primary education43. However, only 
one year later, Spaece Alfa attested Maracanaú sufficient levels, whereas Fortaleza continues 
to be ranked as a case of insufficient levels. In fact, Fortaleza experiences continuous 
reductions in state transfers since the allocation of funds under PAIC is partially tied to 
literacy skills. Maracanaú, on the contrary, achieved impressive increases in IDEB levels 
from 3.9 in 2005 to 4.7 in 2009 and was therefore classified as one of Ceará’s most successful 
municipalities with regard to learning achievements in primary education. Thus, it is far ahead 
of Fortaleza in implementing PAIC. The question is whether our theoretical framework is able 
to explain this. We will first concentrate on the interactions between public officials and 
(poor) beneficiaries in Fortaleza. 

We found very little evidence of commitment at least in the higher administration levels of 
Fortaleza. Since the municipality happens to be the capital of Ceará, administration jobs are 
often reduced as means to an end, i.e. to set the path for a more prestigious career within the 

                                                 
43 Spaece Alfa evaluates the alphabetization of students in the second year of primary education after they 

participated in the programme in their first year. 
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state administration. Thus, patronage, corruption and fraud seem to be deeply rooted in the 
whole implementation process, even at the highest levels. Fortaleza is known for making 
headlines with fraud and corruption. For instance, one of Fortaleza’s former mayors misused 
the funds of the municipal school meal programme to finance his political campaign. With 
this lack of intrinsic motivation, implementation results strongly depend on the role of the 
beneficiaries. 

Like in all Brazilian municipalities, beneficiaries are involved in implementation processes 
through regularly existing school councils. However, their scope of action seems to be very 
limited as evidence suggests that they have almost no enforcing power. For instance, 
interviewees from the municipal teacher union Sindifort pointed out that the then mayor broke 
salary agreements and forced teachers to work on temporary contracts. As a consequence, 
there have been several major strikes of public teachers in the period 2006-2009, sometimes 
paralysing municipal schools for more than a month. The alarming situation occasionally led 
to a mobilization of parents who did, however, not succeed. In summary, interactions in 
policy implementation in Fortaleza are mainly characterised by public officials with rather 
low levels of commitment and beneficiaries without real enforcing power, i.e. who are not 
able to hold officials accountable for their actions. For that matter, our theoretical framework 
predicts a dominance of type 2 equilibria and thus very weak policy implementation. That is 
obviously supported by empirical evidence. We will now turn to the case of Maracanaú. 

A major difference between the two municipalities is a high level of commitment of the 
mayor of Maracanaú who has been in office for a considerably long time period (1993-2004, 
2008-2012). He reformed public administration by funding biweekly professional training 
meetings for teachers and by introducing a performance-based component in the salaries of 
directors and teachers44. Also, a recently passed municipal law now holds directors 
responsible for school’s progress, thereby overriding the common practice of directors to 
delegate their responsibilities to supervisors. 

As in Fortaleza, beneficiaries in Maracanaú are involved in the implementation process 
through regularly existing school councils. However, in Maracanaú, additional joint 
monitoring meetings have been established which allow parents to witness the learning 
progress of their children under the programme. But in how far beneficiaries have actual 
enforcing power cannot be finally determined. The reason is a lack of evidence of cases in 
which parents sought to enforce changes. This can be due to anticipated failure because of 
low enforcement power, or it can be due to the fact that there is simply no need for action in 
face of a highly committed mayor and obvious progress in learning achievements. Our 
theoretical framework predicts the prevalence of type 1 equilibria and thus rather strong 
policy implementation – which is obviously supported by empirical evidence.  

                                                 
44 Teachers of first-year classes of primary schools where PIAC is implemented in which 90% or more students 

are identified as being literate according to Spaece Alfa receive a salary increase of 10% over the subsequent 
12 months. Directors of schools enhancing their IDEB receive an additional salary. 
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Thus, even on municipal level, strategic interactions have high explanatory power for 
implementation differences. Overall, empirical evidence supports our theoretical findings. In 
dependence of different types of equilibria resulting out of the interaction of the main actors, 
policy formulation and implementation yield different degrees to which the pro-poor potential 
of PPG policies is released. Our last section turns from the specific case of education and 
seeks to derive recommendations from our findings of how PPG policies can be promoted. 

6 Conclusion 

In our analysis, we provided evidence that strategic interactions between the principal actors 
involved in the formulation and implementation of policies play a decisive role in the actual 
pro-poor impact of PPG policies. 

With regard to the process of policy formulation, we demonstrated that PPG policies can 
ceteris paribus be expected to be formulated in a way that at least partially releases their pro-
poor potential if: i) either the clientele of the government are the poor themselves, or ii) the 
government is confronted with a combination of political competition and the majority of the 
poor electorate well informed about political processes, political alignment of parties, and not 
least the importance of the policy in question. 

In both India and Brazil, the political environment is characterised by poor voters determining 
election outcomes and by fierce competition between parties from the whole political 
spectrum. In addition, both countries faced different periods of centre-right and centre-left 
coalitions. Whereas the reform of the education system in Brazil has been promising enough 
for the OECD to select Brazil as a case study for “encouraging lessons from a large federal 
system” in the 2010 PISA study (page 177), education policies in India have been uncreative, 
unambitious – and ineffective. What are the lessons learned here? 

Our evidence suggests that one of the most important factors is the level of political 
awareness and information of the poor electorate which is much higher in Brazil than it is in 
India. Thus, in order to promote a process of pro-poor policy formulation it is crucial to create 
awareness for political processes and the importance of the respective PPG policy in question. 
The Brazilian experience recommends that open political dialogue with policy recipients from 
early on is crucial. The institutionalisation of feedback mechanisms between policy maker 
and policy recipients leads to the formulation of PPG policies that are less prone to electoral 
volatility and thus more sustainable over time. Another very important lesson to be learned 
from the Brazilian experience is the necessity to consistently monitor policy outcomes on a 
regular basis. When Brazil joined PISA, learning achievements were for the first time 
consistently measured across the whole country. The results, though disastrous, were crucial 
for Brazil’s progress. They produced kind of a “healthy shock”, asserting pressure on the 
government through the creation of public awareness and the concern with regard to 
international reputation. In addition, they helped to evaluate the effectiveness of policies. Last 
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but not least, these measurable policy outcomes provided a very important tool for monitoring 
the progress of states, municipalities and even schools. 

With regard to the process of policy implementation, we demonstrated that PPG policies can 
ceteris paribus be expected to be effectively implemented in a certain area of influence if i) 
the responsible public official is strongly committed to the implementation, or ii) the (poor) 
beneficiaries have enforcing power and are aware of this fact. 

We provided evidence that most of the differences in the effectiveness with which PPG 
policies are implemented in Brazil and India can be ascribed to the prevalence of committed 
public officials in influential administrative positions. As high as the commitment of public 
officials ought to be appreciated, it raises serious concerns regarding the sustainability of 
described achievements if they do not happen in a system of accountability. Public officials 
need to be transparently recruited according to their merit and technical capabilities instead of 
their political affiliation. The objective for any administration ought to be not to only increase 
the proportion of public officials who are committed but also to enforce good performance of 
those who are not. 

Poor citizens, in turn, can only hold a state system accountable and gain power if they are 
equipped with a certain amount of control and, more importantly, capability to control. 
Undoubtedly are city, school and village councils in Brazil and India serious institutional 
mechanisms to endow the poor with enforcement power and to raise accountability. However, 
this de jure power can only be effective if councils’ participants are technically trained to de 
facto use it and are provided with the information they need in order to monitor the actual as 
well as the relative achievements within their area of influence. 

We demonstrated that a high degree of (state-level) centralization in the Indian education 
system seems to seriously hamper accountability and thus the implementation of education 
policies. However, decentralization can even do more harm than good in case policy 
recipients are not endowed with enforcement power and capability. The reason is that the 
scope of action of local public officials is broadened. In a system where implementation 
successes almost exclusively depend on the commitment of the respective officials, this fact 
might very well reinforce inequality patterns. The Brazilian system, for instance, is 
characterised by highly diverse implementation successes across municipalities, cities and 
even schools. This finding indicates that the effects of decentralization on the implementation 
of PPG policies are only as “good” as its standards and enforcement mechanisms which have 
to be guaranteed through close, vertical institutional collaboration and monitoring. 
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