PAGE  
1
UNIVERSIDADE DO ESTADO DO RIO DE JANEIRO

NÚCLEO SUPERIOR DE ESTUDOS GOVERNAMENTAIS

PROGRAMA DE ESTUDOS POLÍTICOS



MEASURING RESPONSES TO INNOVATIVE POLICIES OF HUMAN RESOURCES DEVELOPMENT: AN IMPACT EVALUATION STUDY IN BRAZILIAN PUBLIC ADMINISTRATION  

Geraldo Tadeu Moreira Monteiro

 Chairman of the Program of Political Studies 

Higher Center of Governmental Studies

State University of Rio de Janeiro

INTRODUCTION

Brazilian Public Administration has a long tradition of authoritarianism and inefficiency as a result of inequalities in the country’s social structure and political agreements among the elite. After 1950, however, several important attempts to change were made, from the creation of DASP (Public Service Department / Departamento do Serviço Público) to the Secretary of Public Administration and State Reform (from 1994 until 1999). These initiatives, despite the efforts of the responsible parties, were unsuccessful due to the limited scope of action they were allowed. They never managed to influence the governmental machine as a whole. As a result, such innovative public policies applied to Brazilian Public Administration tend to have little impact. 

This work presents the results of a research conducted on impact assessment developed to predict the efficiency of the  Project for Improving Specific Institutional Competence in State Reform in the Political Studies School Foundation of Rio de Janeiro State (“Programa de Aprimoramento de Competência Institucional Específica em Reforma do Estado da Fundação Escola do Serviço Público do Estado do Rio de Janeiro”).  The research, conducted by the  Program of Political Studies of the Higher Center of Governmental Studies of Rio de Janeiro State University (Programa de Estudos Políticos do Núcleo Superior de Estudos Governamentais da Universidade do Estado do Rio de Janeiro”), is an innovating experience both because of its unprecedented use as a tool in the State’s Public Administration, as well as the methodology itself used, which combined several qualitative techniques.   

Its results point to the total ineffectivity (zero direct impact) of the program, with regard to absorption by the test group, vis-à-vis the control group of values, concepts and methods of State Reform. More than the actual results that will be discussed later, the research allows us to consider two major obstacles to a true evaluation of impact: the lack of a follow-up policy for governmental programs and the lack of a cultural awareness concerning the practice of evaluation.

After defining the concept of impact evaluation and its operational tools, we will present a brief exposition on the object analysis program and its institutional context.  We will then list the investigating techniques used and the procedures to analyze the obtained data.  The results will be reviewed, bearing in mind the objectives set by the program, allowing for both specific and general conclusions. 

1 THEORETICAL CONSIDERATIONS

The evaluation of a public policy or a governmental program is always a theoretical risk.  Different concepts of evaluation may lead to different designs of research.  In general, authors either choose a positivist approach or a critical approach (cf. FISCHER, F.1995:10-19).  For the first group, it is possible to obtain a scientific result based on objective parameters and neutral methodology.  Evaluations based on the positivist approach rely on quantitative indicators and their results are numerically expressed.  Some management techniques make extensive use of the positivist theory, such as Management by Objectives (MBO), Total Quality Management (TQM) or Human Resources Management (HRM). On the other hand, those who favor the critical approach blame the positivists for creating “social control techniques” and accuse them of not understanding value judgement and political aspects involved in the evaluation of public policy (DRYZEK. 1993). They recommend that the values and ideas which serve as a foundation for the theoretical perspective of the program to be evaluated,  be taken in its political context, the appropriate approach chosen and always analyzed in relation to alternative policies (PARSONS, Wayne. 1995:566).  The work presented attempts to conciliate both approaches, although fundamentally favoring the critical perspective (cf. FISCHER, F.1995:19-23). 

The evaluation should be seen as a process of constant assessment of the appropriateness between the objectives and goals to be achieved by the program and its empirical development.  The evaluation is achieved through the comparison of results of the program to its proposed objectives.  In a generally accepted definition “evaluation is a systematic estimate of operation and/or results of a program or  policy, with regard to an implicit or explicit group of parameters as a means of contributing to the enhancement of a program or policy” (WEISS, 1998:5)


One should not forget that governmental programs are carried out in a predominantly political environment.  In this context, government policies and programs are the fruit of political decisions and are themselves instruments of political action.  An evaluation of such programs is political in itself, since it points to directions and solutions, as well as creates a basis for decision making (cf. WEISS In: STRUENING & GUTTENTAG, 1975:13).


The evaluation should be a continuous process allowing for the correction of the course of the programs while and as they are being performed.  The concepts and the methods used in the evaluation are both objective and subjective in nature.  Statistical series, quantifications of actions or performances exist together with subjective appreciations by the parties involved.  The motivation of the public administrators is seen as extremely relevant in the evaluation of the programs.  

As we have seen, both the process and the results of a program or a policy may be evaluated.  In the first case, we have a formative evaluation that could be considered surveillance.  In the second case, we have a cumulative evaluation, which is more concerned with actions obtained during the program.  The focus varies according to the evaluation.  In one case it resides on the efficiency with which the program is conducted in relation to the expected results, whereas in the other it resides in the efficiency of the program itself, that is, in the estimate of the impact of those actions on the base problem (cf. 2.2 infra). 


A project that evaluates governmental programs, from the start, means answering five questions:

1. Is the program achieving its objectives?

2. How is the program being managed/administered?

3. Is the program really doing what it intended to do?

4. How did it manage or not manage to achieve its objectives?

5. What difference does the program make?

Of all these, the last question (What difference the program makes?) is the one that leads us straight to the evaluation of impact. 

The impact has already been defined as a “sequence of events that result from the implementation of a political decision” (GRUMM, 1975:443). So, its first meaning is that of the result of a program or a policy. Therefore, to perform an evaluation of impact means “to determine the range that a set of directed human activities (X) may affect the state of certain objects or phenomena (Y1…Yk) and – at least some times – determine why the effects have been so restricted or so wide ranging as they were” (Mohr, 1995:1). The research based on the evaluation of impact tries to determine which effects can really be attributed to the program that intends to alter the status quo.  In other words, the impact of a program must be understood as the result of a comparison between that which has occurred after the implementation of the program and that which would have occurred if the program had not been implemented (MOHR, 1995:4).  The point is to determine whether people are better off because of the governmental activity than they would be without it.  

The impact analysis actually has to do with the measurable effects of a program.  That is possible using the contra factual element (C), that is, the (hypothetical) state of things that would exist if the program had not been implemented.  This element is compared to the actual results (R) of the program.  So, the ratio between R and C gives us the extent of the impact of a certain action or program.    

One should differentiate the beginning stage of the contrafactual element, since it is the state of things at the beginning of the implementation of the program, whereas the second one is how things would have been (thus, conditional) even if   the program had not been implemented. In this case, we may assume that there would had been a “normal” development from that first state of things, from a starting point to a certain determined point.  For example, we may say that the fertility rate of Brazilian women has been dropping regularly, from 4,1 in 1970, to 2,7 in 1980, to 1,3 in 1995  (Anuário Estatístico 1996, Rio de Janeiro:IBGE, 1997). If  Public Service had implemented, in 1980, a program of birth assistance aimed at reducing this drop and had fixed an objective to reach the target of 1,8 in 1995, we would have had as a beginning state  2,7, and as contra factual element 1,3 to be measured against the actual result of that program.

Other indices may be used to measure impacts, such as the effectiveness ratio, which measures the actual result against the expected result, or the adequacy ratio, that tries to quantify the proportion of the problem that has been eliminated by the program.  Usually, these techniques of analysis are used in the scope of the several possible designs for the research on the impact evaluation: the design of regression-discontinuity, of comparative change, of criterion-population or of historical series.  

However, to understand the logic behind an impact evaluation one needs to comprehend two basic concepts: the base problem and the outcome line.

1.1  Basic Concepts


Every evaluation of impact must begin by analyzing the base problem that originated the program.  In other words, that state of things considered unsatisfactory to the promoters of the program (the state, a concern, an NGO, etc.) that needs to be changed.  This is the base problem (MOHR, 1995:14).  In this case, the base problem may be defined as a deficiency that has been noticed in the institution to implement in the Public Administration of Rio de Janeiro State topics, principles and methods of State Reform. 

Every program or policy attempts to change a state of things that are considered unsatisfactory (school evasion, high rates of child death, tax evasion, among others) through a sequence of systematic actions that have one (or more) predefined objectives.  This sequence corresponds to a certain number of activities that are instrumental among them and that lead the program to the next step.  That forms the outcome line.

The outcome line consists of sub-objectives, or intermediary steps and instrumentals of the program and that lead to the outcome of interest. The results of a program may transcend the declared objectives, thus differing from the impact objectives.  So, the outcome of interest consists exclusively of the aims as defined by the promoter of the program, whereas the impact objectives include any effect, be it direct or indirect, caused by political actions. In this case, the spreading of the concept “management by results” among the employees of the FESP is a declared objective, whereas the atmosphere of insecurity and the anxiety that result from the idea that such methodology of management could end up in lay-offs or wage reductions may be seen as side effects of the same action. 

1.2   Evaluation “Ex-Post Facto”


Among the several models of evaluation of impact, the evaluator should choose the one that best adapts to the proposed circumstances.  In ideal conditions, Basic Experimental Design is the one that allows more accurate evaluations.   It has two distinct features: first, the sample locus of selection is centralized, that is, a decision maker is the one to determine the test group, second, the mode of selection is randomized.   


In most cases, however, the evaluator is only summoned when the program is in an advanced stage or has already come to termination.  In such cases, the evaluation model called “ex-post facto” should be used.  It attempts to “reconstitute” the elements necessary for an impact estimate beginning with documents (administrative reports, health reports, etc.) or interviews with agents involved with the process.  In the “ex-post-facto” evaluation, the decision about the test is decentralized and the selection is made using different criteria.  These features considerably increase the possibilities of producing an evaluation of fragile impact since many sources of errors may be introduced.    


If, strictly speaking, the intrinsic difficulties of this model of evaluation make it impossible to achieve conclusions with a reasonable degree of validity, then it is best to avoid using it altogether (MOHR, 1995:247). In this kind of evaluation, there are three main problems that affect its degree of validity: spuriousness, the volunteer factor and contamination (MOHR, 1995:230-246). Although these three factors are responsible for the observed variation, they are not visible to the observer,  causing serious errors in the impact evaluation. 


We talk about spuriousness when the variation of a factor (Z) causes simultaneous variations to two other factors (X e Y), giving the false impression that the change of one of them (X) has been cause by the other one (Y).  Thus, the improvement of the general economic situation of a given population (Z) may cause the crime rate (Y) to decrease, giving the impression that a certain crime prevention program (X) was responsible for the result. 


The volunteer factor always occurs when the selected individuals may find a situation of acceptance or rejection to a proposed change.  For instance, the outcome of an impact analysis of an environmental education program may produce false results because of individual favorable or unfavorable attitudes of members of a particular control or test  group with regard to environmental issues.


 Contamination is very frequent in “ex post facto” analyses, in that it consists of the confusion among individuals that have actually completed the test and those who have only partially completed it, or not even undergone it at all.  In “ex-post-facto” studies, we depend to a great extent on the reports maintained by the promoters of the program or even the sheer memory of the agents involved, which greatly increases the probability of errors by contamination. 


Although we have some reservation as to the degree of precision of the final result, for all the above given reasons, we can guarantee its general integrity.   The methodology used is reliable and has been proven to allow for conclusions with a reasonable degree of probability.  In any event, a greater possibility of error does not necessarily indicate the existence thereof.

2    METHOLOGY OF INVESTIGATION


The evaluation research has been performed under very particular conditions.    The evaluation process was initiated as the program itself was in its last phase, thus impeding the use of more precise methodology, due to the absence of pre-tests and other control variables (inputs). In this manner, the evaluation team had to reconstruct the processes of implementation of the program as based on  an evaluation “ex post facto” design  (cf. item 1.2 supra).


In such cases, the choice of the test and control groups is decentralized and the follow-up to the actions is deficient.  The evaluators literally have to retrospectively reconstruct the implementation chain, historic actions and the results. This problem may cast some doubt on the validity of the results obtained due to the already mentioned phenomena of spuriousness, volunteer factor and contamination.


With due reservations and bearing in mind time restraints and databases, the team opted for a qualitative design for the research.  According to MOHR (1995:261ss) the “qualitative approach of an impact evaluation is one that is not based on evidence resulting from the counterfactual element to arrive at causal inferences”.  In this case, one attempts to establish a causal relation among actions of the program and behaviors, attitudes or actions of the individuals that have undergone the test.  If there is no pre-test, the impact evaluation lacks its comparative nature (R-C).  However this is too sharp a statement. We will try to show that it is quite possible to assess the program impact by using strictly qualitative methods.

The objective here is to measure whether between the two groups studied, there is a differential relative to the program topics and, if so, whether that differential may be attributed directly to the program. 

Two groups of subjects were studied: a test group (TG), formed by Fesp employees that were subjected to the program set-up, and a control group (CG), made up of other employees, that had not been part of the initial project screening.  The sample selection was random, utilizing departments more directly involved with (graduate) education in the Higher Institute of State Public Administration (Instituto Superior de Administração Pública Estadual – ISAPE), or more generally, in the Training Department (Diretoria de Treinamento-DT), in accordance with the convenience sampling technique, proposed by MILES & HUBERMANN (1994). 

We opted for the profound structured interview in the investigation procedure (cf. WEISS, C. “Interviewing in Evaluation Research” In: STRUENING & GUTTENTAG. 1975:355 e ss.), based on the stated objectives in the Original Project (Projeto Original) and on the contents proposed by the State Reform (Reforma do Estado) and the Managerial Administration (Administração Gerencial) for the desired changes. The contents were defined based on the analysis of curriculum and syllabus of the various courses at Fesp. 

Twenty-six participants were interviewed.  They were equally divided into the two groups mentioned above.  The questionnaire demonstrated the degree of assimilation of concepts and basic instruments in four object-areas of education as foreseen in the curriculum: ethics and citizenship, development of a critical and reflective spirit, participation and productivity.  We also added a fifth topic: self evaluation of the training received. We must emphasize that, among all the actions performed by the preparation program, only the educational actions (all the activities concerned with staff formation, whether educational courses, workshops, technical visits or seminars) were objects of the present impact evaluation.  Therefore, the rest of the activities of the Project, such as research with strategic agents and information and documentation actions were not taken into consideration.  

Data was collected between May 25 and June 18, 1999.  A team of five research assistants of the Program of Political Studies of NUSEG conducted the interviews, which lasted an average of 35 minutes. The meetings were documented on more than 15 hours of recordings, which were later transcribed and organized into specific categories, created a priori, for the analysis of the contents. 

3   DESCRIPTION OF THE ANALISED PROGRAM

3.1 Contextualization


This work consisted of the impact evaluation of the Project for Improving Specific Institutional Competence in State Reform (Projeto de Aprimoramento de Competência Institucional Específica em Reforma do Estado).  The State Foundation for Public Service of Rio de Janeiro was responsible for the Project, according to the terms of the Program of Assistance to the Formation of Human Resources for the Development of State Reform (Programa de Apoio à Formação de Recursos Humanos para o Desenvolvimento da Reforma do Estado  - RH-RE MARE/CAPES), a particular opportunity presented by the Ministry of Education and Sports  in agreement with the Ministry of Administration and State Reform.



In August 1996, Fesp received the approval of the Ministry of Education and Sports to initiate the Project for Improving Specific Institutional Competence in State Reform.  The objective of the program was the establishment, within Fesp, of a nucleus capable of formulating and implementing strategic actions of modernization in the Public Administration supported by the State Reform.  This project was intended to be seen as part of a general modernization effort in the state’s government machinery as stated in the Pluriannual Plan of Rio de Janeiro state, between 1996 and 1999.  While underway, it could rely on technical support from the Rio de Janeiro State University.


The project had two basic approaches: training of Fesp’s technical staff and reorganization of courses offered by the institution.  On one side, specific training for modernizing action, producing “modernizing agents” and, on the other, improving the training of civil servants by adding to the course topics and methods particular to State Reform.   Upon implementation, the project included activities referring to training, research and documentation that would, in an integrated and sequential manner, have an effect on the entire State’s Public Administration.

In the scope of the project, the following actions were taken:

a) a Specialization Course in Modernization and State Reform, 366 class-hours; 

b) the establishment of the Centre for Documentation and Information on State Modernization (Centro de Documentação e Informação sobre Modernização do Estado - CEDIME); 

c) the redefinition of contents of Fesp managerial and strategic level (graduation) courses; 

d) a survey of the training needs of the institution;

e) the presentation of papers at International congresses (CLAD, Madrid, 1998);  

f) the elaboration of a Training Plan for State Strategic Agents; 

g) the organization of a seminar on Regulatory and Executive Agencies (Seminário Agências Reguladoras e Executivas); and

h) the performance of an impact evaluation research. 

3.2 The Project’s Theoretical Requirements

Government programs are sets of complex actions that implement certain political orientations founded on specific ideas and values.  These values and ideas constitute what analysts call “Program Theory”.  Understanding this theory is crucial for a perfect understanding of its objectives. 


Considering the Project in focus, we can identify two basic requirements: the State Reform Idea (Idéia da Reforma do Estado) and the Managerial Administration Theory (Teoria da Administração Gerencial).


State Reform, according to BRESSER PEREIRA’s definition, “will mean reducing the State, limiting its functions as a producer of goods and services and, to a lesser extent, as a regulator…” (“Reforma do Estado e Administração Pública Gerencial” In: BRESSER PEREIRA, L.C. e SPINK, P. (org.), 1998, p.23). State Reform is a theory with respect to the new functions of the State in the globalized order and its relation with organized civil society (cf. KLIKSBERG, Bernardo. “Una agenda estratégica” In: KLIKSBERG, B. (org.) 1994, pp.17-44).


Managerial Administration  introduces itself as a new organizational matrix for Public Administration and:

·  is “directed towards the citizen and  his obtaining results; 

· presumes that politicians and civil servants possess a limited degree of reliability; 

· makes use of decentralization and incentive to creativity and innovation as a strategy; and 

· makes use of the administration contract as a tool to control public administrators” ( BRESSER PEREIRA, L.C., op.cit., p.28). 

The ideology at the base of Managerial Administration is a necessary corollary to the State Reform Idea and is directed towards the accomplishment of an objective, that is, making it more efficient and effective. 

3.3 Related Objectives, Targets and Actions

The Project for Improving Specific Institutional Competence in State Reform was carried out in two levels:

1. Training Fesp’s own technical staff;

2. Improvement of graduation courses, managerial and others. 

Training Fesp’s staff should result in the creation of a nucleus “capable of bringing about public administration reform processes, and a new dynamic to the courses” (Original Project – Projeto Original, p.1).  This group should also work as  “reference and support to other institutions in Rio de Janeiro State for actions that intend to implement the procedures of State Reform” (Idem, ibidem, italics in the original).


The declared General Objective in the Original Project is to “train FESP’s technical staff (...) enabling the team to take actions in State Reform processes. (...)”.  This training should instruct state civil servants, turning them into “agents of the changes to be implemented according to the proposed models” (Idem,p.9).


As a result of this general objective we have the following specific objectives:

a) Satisfying the needed requirements for the development of the Specialized Work Nucleus (Núcleo de Trabalho Especializado – NTE), responsible for assisting the initiatives taken by FESP and other agencies of the State Government, according to the new system of references of State Reform (OE1); 

b) Identifying staff that occupy strategic positions in state administration, who are capable of initiating changing actions (OE2);

c) Evaluating the impact of changes generated by Reform processes, as well as their consequences (OE3);

d) Rethinking the instruction and training of civil servants in Rio de Janeiro state, bearing in mind the modernization of public administration (OE4).

The following targets were established:

a) Training a group of 50 people to take part in the NTE.  This would be done as a joint venture between Uerj  and UFF (T1);

b)  Conducting a survey of the strategic functions in the State Government (T2);

c) Training 300 students/year in graduate and managerial courses, and about 7.000 students/year in technical-administrative activities (T3);

d) Qualifying the strategic agents identified during the research (T4);

e) Determining the degree of impact of instruction and training on civil servants in the state administration (T5);

f) Making it possible to the NTE to increase its activities in the consulting and research fields concerned with instruction, training and diagnosis related to the modernization of the State (T6).

Each target mentioned above was unfolded in a set of actions (A), as follows::

TARGET 1 

1)  Identification of the educational needs of FESP’s technical staff (A1.1)

2)  Setting of the criteria for the selection of those to take part in courses and technical visits (A1.2);

3)  Sending members of FESP’s technical staff on four technical visits to national and/or international institutions, that have educational programs for civil servants (A1.3);

4)  Sending abroad members of the NTE to attend specialization courses in contemporary administration patterns (A1.4).

5)  Inviting Brazilian and foreign professionals, involved in State Reform related areas, to give courses, workshops and seminars (A1.5).

TARGET 2

a) Bibliographical and documentational studies (A2.1);

b) Setting the theoretical reference and object limitations (A2.2);

c) Planning and performing field work (A2.3);

d) Verifying and analyzing data (A2.4);

e) Preparaton of  Final Research Report (A2.5).

TARGET 3

a) Updating FESP’s curriculum according to diagnosis resulting from  research (A3);

TARGET 4
a) Setting up a Training Plan for Strategic Agents (A4).

TARGET 5

a) Creating tools to evaluate the performance of civil servants graduating from FESP (A5). 

TARGET 6

a) Increasing interrelationships between NTE and government agencies in order to promote its activities (A6).

3.4 Activities Performed 


The project was carried out in accordance with the objectives and targets listed above, bearing in mind several contemplated areas considered in the original proposal: training, research, and documentation/information. 

4   RESULTS

After the interviews, the statements were revised and classified according to preset categories of analysis that correspond to the line of direction upon which the questionnaire was based.   This procedure, known as “content analysis“, turned out to be extremely useful in classifying a great variety of statements. 


Where there has been no pre-test and no records of the implementation of the program, which could serve as control variables, we will try to estimate the impact of educational actions based on the index of answers to the questions posed, comparing the index of the indiscriminate answers (without taking into consideration the group to which each of them belongs) with the different answers (considering the difference among the interviews according to the group they belong to).  This method enables us to define the counterfactual element of the program as the indiscriminate answers and thus to measure the interval between them and the actual results.  The indiscriminate answers will give us an idea to what extent these concepts would be naturally understood (by non-systematical reading of newspapers and books on the subject), even if the program had not existed.  

4.1 Evaluation of Aspects Concerning Ethics And Citizenship


When it comes to Ethics and Citizenship, the study showed that, among the participants, regardless of what group they belonged to (test group or control group), there was a good acceptance of the “practical application of ethical notions in public service” (92%). 

	1) Do you think ethics have a practical application in public service? 
	

	YES
	NO
	UNANSWERED

	23 – 92%
	1 – 4%
	1 – 4%


Most answers, however, were very generic, in that they did not show specific paths that would lead to a practical application of ethics in public service.  Instead, most preferred using the general concept of “public respect”. 
If we differentiate the answers according to the groups (Test Group – TG and Control Group – CG) we may say that the relative impact was almost nil concerning this item, as shown on the table below: 

Question 1.1 Do you think ethics have a practical application in public 

service? 
	CATEGORY
	NO
	YES
	UNANSWERED

	TG
	-
	48,0%
	-

	CG
	4,0%
	47,8%
	4,0%

	TOTAL
	4,0%
	92,0%
	4,0%


If we convert the above into decimal values, we will find a relative impact of only 0,002 (0,480-0,478), which equals zero.

When asked about the “compatibility between evaluation principles and efficiency principles”, the answers were not very clear-cut as can be seen on the following table: 

	2) Do you believe that values such as honesty, dignity, equality and impersonality are compatible with the efficiency principle?
	

	YES
	AMBÍGUOUS
	UNDECIDED
	UNANSWERED

	17 – 68%
	6 –  24%
	1- 4%
	1 – 4%


The reason for the ambiguity in the answers is due to attempts made by those interviewed to separate the various values indicating a low index of understanding as to the inseparability between probity, dignity, equality and impersonality. 

In addition, most of those interviewed had difficulty in defining each principle. 

In comparing the answers of each group, we arrived at the following numbers:

Question 1.2 Do you believe that values such as honesty, dignity, equality and impersonality are compatible with the efficiency principle?

	CATEGORY
	YES
	NO
	UNANSWERED
	UNDECIDED

	TG
	32,0%
	12,0%
	-
	4,0%

	CG
	36,0%
	12,0%
	4,0%
	-

	TOTAL
	68,0%
	24,0%
	4,0%
	4,0%



In this case, the relative impact is indeed negative, considering that the control group reacted more positively to the stimulus than the test group.  The index obtained (-0,04) also allows us to consider a zero impact. 


When asked about the nature of their job, interviewed answered as follows:

	3) Do you consider public service a profession or a mission? 
	

	A mission
	AMBÍGUOUS
	A profession
	UNANSWERED

	8 – 32%
	7 – 28%
	9 – 36%
	1 – 4%


Regarding the public nature of their occupation, there has been quite a clear-cut division between those who understood it as a mission (32%), those who saw it as a profession (36%), and those who answered ambiguously (28%).  

The analysis of most of the answers reveals a certain frailty concerning the notion of mission regarding public service and a strong defense of public appointment in the sense of a work performed correctly. 

If we take into consideration, in this item, the difference between both groups, we will find a total balance between the test group and the control group.  We may then say that, concerning ethic values and citizenship, the impact of formal background is exactly nil (0,160-0,160).

Question 1.3  Do you consider public service a profession or a mission?

	CATEGORY
	MISSION
	PROFESSION
	AMBIGUOUS
	UNANSWERED

	TG
	16,0%
	12,0%
	16,0%
	4,0%

	CG
	16,0%
	24,0%
	12,0%
	-

	TOTAL
	32,0%
	36,0%
	28,0%
	4,0%


When asked whether “the recipient of public services should be seen preferably as a client or a citizen”, the answers showed that the distinction between both is not clear. 

	4) How should the recipient of public services be preferably seen, as a client or a citizen? 
	

	As a citizen
	AMBÍGUOUS (client and citizen)
	UNANSWERED

	7 – 28%
	17 – 68%
	1 – 4%


Obviously, “citizen” would be the most positive answer, since that is actually what makes public service unique.  However, whenever those interviewed used both terms in their answers, they showed that they made no distinction of hierarchy between them.  The recipient of public services is seen as a combination of client and citizen, although not in the same sense as managerial administration understands it to be.
Question 1.4 How should the recipient of public services be preferably seen, as a client or a citizen? 

	CATEGORY
	CITIZEN
	AMBÍGUOUS
	UNANSWERED

	TG
	8,0%
	36,0%
	4,0%

	CG
	20,0%
	32,0%
	-

	TOTAL
	28,0%
	68,0%
	4,0%



Here, the comparison between the groups is not favorable to the test group, that achieves an index of –0.12, which reveals a relative negative impact. 


From a general point of view, considering the indices obtained by the test group in the first set of questions, we may view the relative impact to the topic Ethics and Citizenship as slightly negative (-0,0395). Taking into consideration the qualitative nature of the methodology used, we may disregard the above figures and consider the relative impact of this topic as next to nil.

4.2
Evaluation of Critical Spirit and Flexibility


When it comes to the development of a critical and reflective spirit, we observed that, in the undifferentiated answers, the participants believe that the critical spirit always enhances the managerial function.  They also support decentralization and teamwork and, with less intensity, they think it is possible to implement principles and methods of the private sector to measure both productivity and quality in Public Administration.  

	2.1 Do you think that a critical spirit and a reflective attitude always contribute to the improvement of the managerial function? 
	

	YES
	IT DEPENDS
	NO
	AMBÍGUOUS

	22 – 88%
	1 – 4%
	1 - 4%
	1 - 4%



This question was intended to assess to what extent those interviewed had a more favorable attitude towards an updated type of formal education.  Despite the fact that we may oppose a certain degree of social desirability of the question (cf. WEISS, C.1975:367) as a threat to the internal validity of the result obtained, the analysis of the answers substantiates a more generic view of the “critical way to improve service” and not a particular “critical formal education”, seen as a process of acquiring knowledge and abilities that make the public servant capable of coping with the transitional circumstances.  

In comparing the answers differentiated according to the groups, once again we see that the test group is at no advantage, but rather that  the control group is the one that stands out.  The index of the test group is –0,08, revealing negative impact to this question. 

Question  2.1 
Do you think that a critical spirit and a reflective attitude always contribute to the improvement of the managerial function? 

	CATEGORY
	YES
	AMBÍGUOUS

	TG
	40,0%
	8,0%

	CG
	48,0%
	4,0%

	TOTAL
	88,0%
	12,0%



In the following item, we try to assess if those interviewed admit the application of the concept “management by results” to Public Administration.  The answers show a less enthusiastic preference for such procedure (68%).   But it is interesting to observe that three of the interviewees did not have a clue about what was being discussed, whereas all the others seemed pretty aware of what they were talking about.  

	2.2  Is management by results applicable to Public Administration? 
	

	YES
	NO ANSWER
	NO
	UNDECIDED
	AMBÍGUOUS

	17- 68%
	1 – 4%
	3 – 12%
	2 - 8%
	2 – 8%



Comparing the answers per group, we find the following results:

Question 2.2   Is “management by results” applicable to Public 

   Administration? 

	CATEGORY
	YES
	AMBÍGUOUS
	NO
	UNANSWERED
	UNDECIDED

	TG
	36,0%
	8,0%
	-
	4,0%
	-

	CG
	32,0%
	-
	12,0%
	-
	8,0%

	TOTAL
	68,0%
	8,0%
	12,0%
	4,0%
	8,0%



The test group is in a position of advantage (0,04) in this item compared to the control group.  We can identify a greater impact in this question, probably due to some extraordinary fact: emphasis given to the subject by the Administration, good teachers, etc. 

When we start investigating the point of view of the interviewees regarding the possibility of introducing methods of decentralization and shared responsibility as advocated by Managerial administration, we find a great concentration of positive answers:  84% believe in this possibility.

	2.3 Do you believe that, in the Brazilian Public Administration, it is possible to introduce decentralization and shared responsibility? 
	

	YES
	IT DEPENDS
	NO

	21 – 84%
	1 – 4%
	3 - 12%



By analyzing the answers, we also may conclude that those who believe in the possibility of decentralization of Public Administration are quite conscious about the challenges brought about by such a step: those who have power lack interest, there is also lack of appropriate cultural awareness and misinformation.  When considering all restrictions, one sees that the option almost becomes wishful thinking. 


The study of the answers differentiated according to the group leads us to a somewhat paradoxical result: the control group seems more engaged in the campaign for decentralization than the test group.  With a significant advantage (0,12), the control groups make it clear that the program did not manage to make its beneficiaries aware of the need to adopt decentralizing measures. One may conclude, on the other hand, that by analyzing the problem in the scope of the program the beneficiaries were made more aware of the difficulties that arise upon trying to introduce these methods.  

Question  2.3 Do you believe that in Brazilian Public Administration, it is possible to introduce decentralization and shared responsibility? 

	CATEGORY
	YES
	IT DEPENDS
	NO

	TG
	36,0%
	4,0%
	8,0%

	CG
	48,0%
	-
	4,0%

	TOTAL
	84,0%
	4,0%
	12,0%



In item 2.3, the impact is, thus, negative (-0.12). 


When asked about the next topic, the relation between teamwork and efficiency, those interviewed showed a mass preference for the positive option: 96%. 

	2.4 In your opinion, can teamwork really improve efficiency in Public Service? 
	

	YES
	UNANSWERED

	24 – 96%
	1 –  4%



The analysis of the answers show that the interviewees are well aware of what teamwork entails, that is, setting common objectives, communicating and circulating information, complementing tasks and being cooperative. 
The comparison of the differentiated positions of both groups once again reveal the power of the contra factual element through the results of the control group, that seems to respond better to these stimuli than the test group.  

Question  2.4    In your opinion, can teamwork really improve efficiency in Public Service? 
	CATEGORY
	YES
	UNANSWERED

	TG
	44,0%
	4,0%

	CG
	52,0%
	-

	TOTAL
	96,0%
	4,0%


Again, the relative impact is negative here (-0,08).

The second set of questions that involved the evaluation of the development of a critical perspective and flexibility, using an approach of the managerial function, from the holographic model of organization and the shared work, we achieved a negative relative impact (-0,24).  This result is particularly low, especially taking into account that the control group, even without having undergone any kind of intervention, reached an index almost ¼ higher than the test group. 

4.3 Evaluation of the Participation

When asked about the participation of subordinates in the decision making process, which constitutes the third set of questions, the respondents said that the boss should be a representative of the group (68%), that he always has to involve the group in the process of decision making (60%) and that participation always contributes to the improvement of Public Administration (76%).  

	3.1 In your opinion, should the manager be the group’s leader or  representative? 
	

	Representative
	AMBÍGUOUS
	Leader
	UNANSWERED

	15 – 60%
	7 – 28%
	2 – 8%
	1 - 4%


Here, although we noticed many hesitations and restrictions in the answers, democratic leadership seems to be a well-accepted style.  Those who tried to combine both types of leadership (democratic and autocratic), were weary of a tendency towards disorder and inefficiency resulting from the lack of a “strong hand”.  


When we look at the result of the answers differentiated by groups, we notice the power of the contra factual element again: the control group achieved an index (0,12) that exceeded the test group.  Thus, for this topic we have a negative relative impact of –0,12. 

Question  3.1 In your opinion, should the manager be the group’s leader or  its representative?


	CATEGORY
	REPRESENTATIVE
	LEADER
	AMBÍGUOUS
	UNDECIDED

	TG
	24,0%
	4,0%
	20,0%
	-

	CG
	36,0%
	4,0%
	8,0%
	4,0%

	TOTAL
	60,0%
	8,0%
	28,0%
	4,0%


When we measure in depth the opinions about leadership and participation, we have a result that mirrors the previous one: 60% of the interviewees support the behavior that we judge as positive in our categories of analysis. 
	3.2 Should the public manager allow each and every subordinate to take part in decision-making or, in some cases, should he only communicate or consult? 
	

	Take part
	AMBÍGUOUS
	only communicate or consult

	15 – 60%
	5 – 20%
	5 – 20%


In this case, the same pattern as last question is repeated.  Those interviewed desire a democratic manager, with authority.  


The answers differentiated according to groups lead us to a conclusion strictly similar to the one in last item: once again, the control group achieved more favorable indices than the test group.   

Question 3.2 
Should the public manager allow each and every subordinate to take part in decision-making or, in some cases, should he only communicate or consult?

	CATEGORY
	PARTICIPATE
	CONSULT
	AMBÍGUOUS

	TG
	28,0%
	16,0%
	4,0%

	CG
	32,0%
	4,0%
	16,0%

	TOTAL
	60,0%
	20,0%
	20,0%


The relative impact here is negative (0,04).

When questioned about the relation between participation and efficiency, 76% of those interviewed said that participation always contributes to enhance efficiency. 
	3.3 Do you believe that participation is a tool that always contributes to enhance efficiency?
	
	

	YES, always
	YES, sometimes
	UNANSWERED

	19 – 76%
	4 – 16%
	2 – 8%



The analysis of the answers seem to clearly reveal, on the one hand, agreement with respect to participation in decision-making, while on the other, a strong uncertainty concerning the feasibility of open participation. 

In the differentiated answers, the test group stands out by a modest score (0,44 a 0,32).   Here, we may say that there is a positive impact of the project since the test group showed greater commitment to this managerial method. 

Question 3.3
Do you believe that participation is a tool that always contributes to enhance efficiency?
	CATEGORY
	YES, always
	YES, sometimes
	UNANSWERED

	TG
	44,0%
	-
	4,0%

	CG
	32,0%
	16,0%
	4,0%

	TOTAL
	76,0%
	16,0%
	8,0%


In summary, the third set dealing with leadership, interpersonal relationships and democracy in the work place, ended up with a negative relative impact in the order of 0,04. In other words, the impact is nil. 
4.4 Evaluation of Commitment to Productivity and Quality 

Regarding productivity and quality, as understood by FESP employees, in undifferentiated answers interviewees stated that continued improvement of services and products offered by the Public Administration is possible (84%) and a distribution of job responsibilities (80%) as a means of improving quality.  However, regarding the application to Administration of the parameters of quality in force in the private sector and, even more surprising, the “client oriented” aspect, there was little enthusiasm.   

 
A significant number of interviewees (36%) said that Public Administration could not relate to client orientation.  A relatively small group (56%) appeared to be more committed to this innovation, expressing, however, many doubts about its implications.

	4.1 Do you think that public service should be client oriented? 
	

	YES
	UNCERTAIN
	NO
	AMBIGUOUS

	14 – 56%
	1 – 4%
	9 – 36%
	1 - 4%



The analysis of the answers still shows a certain frailty regarding the concept “client oriented”, which is generally seen as the equivalent of “commercial service”.  Those who disagree, say they disagree because they do not believe in this possibility in the present situation. 

In the differentiated answers, we observe that the test group stands out positively with an index of 0,12. 

Question 4.1 
Do you think that public service should be client oriented?
	CATEGORY
	YES
	NO
	AMBÍGUOUS
	UNDECIDED

	TG
	32,0%
	12,0%
	4,0%
	-

	CG
	24,0%
	24,0%
	-
	4,0%

	TOTAL
	56,0%
	36,0%
	4,0%
	4,0%


In this item, the objective of which was to investigate the knowledge/commitment of the interviewees with process management, we had an index of 84% positive answers, which demonstrates that the Idea of Constant improvement is not unfamiliar to the public service. 

	4.2 In your opinion, is it possible to continuously improve services and products in Public Administration?
	

	YES
	AMBÍGUOUS
	NO

	21 – 84%
	3 – 12%
	1 – 4%



The analysis of the answers given here confirms the previous position, showing great coherence between those interviewed and the topic.  Besides, this seems to be one of the few better consolidated topics according to the interviewees. 


Regarding the differentiated answers, we have a result that goes side by side with the previous item, in which the test group stood out with a very positive index.  Here, only 0,04 points separate the two groups.

Question 4.2
In your opinion, is it possible to continuously improve services and products in Public Administration?
	CATEGORY
	YES
	AMBÍGUOUS
	NO

	TG
	44,0%
	-
	4,0%

	CG
	40,0%
	4,0%
	8,0%

	TOTAL
	84,0%
	4,0%
	12,0%



In the next item, we find an authentic split between the interviewed.  Using criteria and methods particular to the private sector to measure productivity in public corporations was greatly opposed. 

	4.3 Do you think that principles and methods valid for calculating productivity in private companies are applicable to Public Administration?  
	

	YES
	UNANSWERED
	NO
	UNCERTAIN
	AMBIGUOUS

	11 – 44%
	1 – 4%
	8 – 32%
	2 - 8%
	3 – 12%



The analysis of the answers shows that those interviewed would like some type of measurement of productivity for Public Administration, although they reject adopting private sector criteria and procedures to public service.  


The results obtained by crosschecking the answers with the groups interviewed reveal that there is not much distinction between them on this topic.  The control group is slightly ahead (0,04), which points to a negative relative impact.  A significant amount of “no answers” in the test group should be noted.  

Question 4.3
 Do you think that principles and methods valid for calculating productivity in private companies are applicable to Public Administration? 

	CATEGORY
	YES
	NO
	AMBÍGUOUS
	UNANSWERED
	UNDECIDED

	TG
	20,0%
	12,0%
	4,0%
	4,0%
	8,0%

	CG
	24,0%
	20,0%
	8,0%
	-
	-

	TOTAL
	44,0%
	32,0%
	12,0%
	4,0%
	8,0%



This topic investigates decentralization and distribution of job responsibilities as a tool to improve productivity, and shows a high index of answers that are positively assessed: 80% 

	4.4 Do you believe that delegating job responsibilities to the civil servant improves quality? 
	
	

	YES
	SOMETIMES 

	20 - 80%
	5 – 20%



When we look at the answers differentiated by group, we may conclude that the relative impact here is nil. 

Question 4.4
Do you believe that delegating job responsibilities to the civil servant improves quality? 
	CATEGORY
	YES
	Sometimes

	TG
	40,0%
	8,0%

	CG
	40,0%
	12,0%

	TOTAL
	80,0%
	20,0%


In this fourth set of answers, analyzing the differentiated answers, we could notice, once more, that the formal education process has a positive relative impact of 0,12 points. 

So, generally speaking, according to the result of the interviews, the relative impact of the training program is negative in 0,2 points.  Therefore we may conclude that the impact is simply nil.

5   CONCLUSIONS


The data obtained and the analyses performed allow us to come to a very drastic conclusion: the institutional training program developed had a next to nil impact.  By using all means applied to measure the effectivity of the program to formally educate members of the test group, its impact can statistically be completely disregarded. 

However, this conclusion should be mitigated by the conditions of the evaluation itself, by factors internal to the institution and by some particularities of the Brazilian administrative culture. 

As we had already mentioned in our theoretical considerations, the “ex post facto” design used in this work is greatly limited due to the greater probability of errors.  In the first place, the absence of a pre-test makes it impossible to use a purely quantitative impact evaluation.   In second place, the absence of a follow up report makes it difficult to reconstitute the progress of the program.  Finally, there is still the possibility that spuriousness, the volunteer factor and contamination may jeopardize the sample selection.  For this last item, the selection of the test group was made among the employees that were object of all formal education actions during the three years, including the more systematic one: the Specialization in Modernization and State Reform course.  

Regarding internal factors inherent to the institution, we should remember at least two of the “unfavorable conditions to the evaluation” listed by Weiss: a) lack of routines and program stability and b) incapability/impossibility of those responsible for the conduction of the program to define their objectives and actions (WEISS, 1998:24-25). 

In effect, the program in focus was not appropriately institutionalized during the period of analysis.  Several monitoring committees with different structural set-ups were formed during the three years in which the program was implemented at the institution.  Each time a monitoring committee was restructured, the programmed actions underwent a partial, or even total, reformulation.  This discontinuity must have been fatal to the program, since the actions taken did not follow the “outcome line” as they should.  They must, however, be taken separately and considered scattered and juxtaposed attempts.


As a corollary, those responsible for the agency and the conducting of the program did not manage to establish a timetable for the actions that followed the line of objectives as they were defined in the Original Project.   The constant changes in the committees that monitored the program made it even more difficult to define the program track.  


Besides the problems listed above, the Program failed to determine an executive board of its own.  During the period of analysis, the responsibility of the actions was entrusted to people who were simultaneously in charge of other activities in the FESP.  The functions of an executive board is, internally, to define sub-objectives, establish time limits, indicate names, organize activities, keep records and, externally, to represent the Program in the institution’s board of directors, develop joint actions and establish relations with the sponsor (the Ministry of Education and Sports).  This work was only partially performed and lacked continuity.  


To these particular aspects of the observed institution, we should add others, more generic, such as the lack of a monitoring policy for state programs and the lack of an assessment culture in Public Administration.  FESP, beneficiary of federal resources for three years of work, did not have (and neither did it manage to establish) an administrative structure to handle the process of program implementation.   


In addition to this, it seemed to us that there is no culture of assessment in Public Administration.  This is obviously rooted in old political and social practices, that prefer to leave the scope of activities of an employee to informal and direct negotiation.  Lobbying and corruption are still powerful tools for political and economic gains and also obstruct any whim of rationalization of state actions.  Topics like management by results, quality in Public Service and Ethics and Citizenship will be nothing but mere rhetoric references if Society continues to allow this state of lack of rationality in administrative actions.  An evaluation culture is only a small step to a citizen culture.     
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