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A review of youth and adult literacy policies and programmes in selected countries: lessons for mainstreaming literacy in the EFA agenda

Background Paper for the EFA Global Monitoring Report 2010, 
Reaching and Teaching the Most Marginalised

‘Literacy has never been more necessary for development; it is a key to communication and learning of all kinds and a fundamental condition of access to today’s knowledge societies.  With socio-economic disparities increasing and global crises over food, water and energy, literacy is a survival tool in a fiercely competitive world. ’(UNESCO 2008).   

Despite wide acceptance of the importance of literacy for those of all ages, investment in the sector remains minimal in many countries and achievement of the fourth EFA goal, interpreted here as reducing illiteracy rates by 50% by 2015
, remains in question for too many countries. The apparent ineffectiveness of adult literacy programmes has been used to justify this lack of investment which has resulted in governments prioritising school-based primary education, frequently leaving national youth and adult literacy programmes severely under-resourced. The NGO sector all too often operates quite separately from national programmes, with limited collaboration or resource sharing.       
This report reviews policies and practices which have been seen to work, and those which are more problematic. Evidence has been drawn from papers commissioned from six countries selected by UNESCO on the basis of having a range of literacy policies and practice, including funding from the Fast Track Initiative (FTI) and Literacy for Empowerment Initiative (LIFE): Benin, Brazil, India, Mexico, Morocco and South Africa (annex 1). Additional information has also been drawn from CONFINTEA reports, UNLD mid-decade reports, commissioned papers on two trans-national non-governmental literacy programmes which attempt to address many of the problems signalled in the country reports; Reflect and LETTER (annex 2).   
The overall conclusion from these rich and detailed accounts is summarised in figure 1. If the EFA goal on literacy is to be met, a more rigorous conceptualisation of literacy is required which targets the most marginalised and is responsive to the diverse literacy needs and aspirations of those who are hardest to reach. Political commitment needs to be matched by on-going commitment to implementation through a decentralised, but centrally coordinated, range of programmes, which embrace collaboration across ministries and between governmental and non-governmental stakeholders. At the programme level a holistic, systems approach is required with attention being paid to all the programme dimensions (i.e. pedagogy, contextual curriculum development, finance, training of teachers, on-going support, monitoring and evaluation and impact).   



Conceptualisation of literacy

The conceptualisation of literacy is a major influence on the selection of policies and practices for implementation. In some programmes, literacy is understood as a set of autonomous skills, to be acquired in isolation, which the learner then transfers, hopefully, to a range of contexts. In functional literacy programmes, literacy is tailored to equipping participants for specific tasks or functions, enabling immediate application of new knowledge and skills to predetermined activities (for example income generation, HIV/AIDS, religion). Alternatively, literacy can be perceived as a tool for transformation and a means of empowerment i.e. of critical thinking and ‘reading-the-world’, enhancing self-esteem, gaining access to decision-making and finding one’s voice (McCaffery et al. 2007). The measurement of progress is closely linked to the conceptualisation of literacy. The acquisition of autonomous skills can be assessed through standard tests. Assessing the acquisition of literacy skills in functional literacy is more challenging and often focuses on the ability to complete literacy tasks linked to the function, which might be different from a behavioural change brought about by the programme. The outcomes from literacy for transformation programmes can be highly contextualised and consequently more difficult to measure and assess against the EFA / LAMP standards, although the impact on people’s lives and livelihoods might be considerable.  
Illiteracy has been perceived in many countries as a deficit in individuals, with literacy tuition seen to be being bestowed on those who have failed to acquire these skills and are perceived to be lacking fundamental tools for effective participation in society. With the relatively recent increase in rights-based approaches to development, the focus has started to shift towards seeing illiteracy as the unequal distribution of resources, learning opportunities and texts across societies, countries and institutions. The challenge, consequently, has shifted from making people literate to reconsidering issues of access, power and inclusion in and outside of education programmes (for example, considering why texts are produced in only certain languages and why programmes are available only in certain locations and who is subsequently excluded).   
Another current consideration in the literacy debate is the role of the literacy environment.  Recognition is given of the value of living and working in a literacy-rich environment where text is readily available in local and national languages; where parents, grandparents and siblings are literate and opportunities to apply and develop literacy skills are commonplace. Where few or none of these is present it is difficult for a non-literate person to maintain their literacy skills, let alone use them to secure their rights or influence decision-making. If the benefits of strengthening the literate environment are accepted, then ensuring widespread, effective youth and adult literacy provision is seen as an investment in literacy across the generations.  
Marginalisation and literacy 

The GMR 2010 report focuses on reaching and teaching the most marginalised. The relationship between marginalisation and literacy is complex and multi-faceted. It could be argued that all who are non-literate, or whose literacy skills are insufficiently developed to enable them to participate fully in the life of their community, are marginalised. This would imply that lack of literacy, or lack of access to educational opportunities, are causes of marginalisation. However, groups and individuals are marginalised for a multiplicity of reasons, including race, ethnicity, language, geographical remoteness, disability. We would argue that alongside marginalisation, often goes lack of access to educational opportunities, especially where one-size-fits-all policies are adopted. Lack of literacy, or lack of access to educational opportunities, therefore, is a symptom of marginalisation, as opposed to a cause. 
For the purposes of this paper, the most marginalised are those who, for a variety of reasons, have considerably less access to educational and employment opportunities, health services, community resources and decision-making processes, and whose needs and opinions are less often taken into account at regional or national levels, than the majority of those in their country.   
The country papers  

Key features of the programmes in each of the six countries selected are summarised in table 1, with the full country papers in annex 1.  
Table 1: Summaries of the youth & adult literacy programmes in UNESCO selected countries 
	Country 
	Underlying conceptualisation
	Models of delivery 
	Funding 
	Collaboration: government / NGO sector,  cross-ministerial
	Progress towards EFA

(in relation to the GMR2006 analytical framework) 

	Benin 
	National policy document on Adult Education adopted in 2001 giving right to education in national language of choice. Strong political commitment to addressing needs of marginalised groups, not matched by implementation. 
	Mass campaigns from mid-1970s abandoned following national seminar in 1992. ‘Faire-faire’ approach adopted in 2005, but implementation problematic.  Curriculum review which focused on diversity (esp. people with disabilities) remains unfulfilled. 

Strong reliance on NGO sector.  
	Adult education budget below 1% of educational budget. 

Benin is supported by the African Development Bank, UNICEF, the Fast Track Initiative (FTI) and Literacy for Empowerment Initiative (LIFE).
	  
	Progress towards the 2015 EFA goal but has a low chance of reaching its target.  


	Brazil 
	Historically, illiteracy perceived as a social disease, with literacy being conceptualised as a favour bestowed, as opposed to a right.  Focus now on literacy as a right, and acquiring literacy skills as a process, not an event, intricately linked with social exclusion and poverty. 
	Strong policy base, not always matched by implementation.  Tendency to short-term, low-cost basic programs offered by government and NGOs, delivered by teachers and volunteers receiving little training and pay. State and county schools also attend to youth and adult population.  Priority 15-29 yr olds.
	 Adult education budget around 0,53% of PIB applied in Federal, State and County programs and schools.

Youth and adult education is also supported by UNESCO and OEA.  Some NGOs also receive financial support from private sector.


	State not involved directly in literacy delivery but working through NGOs.  Literacy responsibility spreads across range of ministerial programmes e.g. Ministry of Agrarian Development, Ministry of Labour.  
	Progress towards and a high chance of meeting the 2015 EFA goal. Goal is 6.7% however, if current rate of 0.55% reduction per year continues illiteracy rate will be 5.6% by 2015.  31.1% of illiterate people are over 65 years of age.  Strong ethnic dimension to illiteracy (indigenous 18%, black 16%, white 7%). Income and age also strong dimensions.  

	India 


	National Literacy Mission (NLM 1988) definition still operational. Draws on different conceptual frameworks (inc. literacy as skills, functionality, empowerment, and value generation). Different definitions used by different providers: some functional others more transformational. 
	3 phased strategy (Total Literacy Campaign, Post Literacy and Continuing Education) ineffective transition from campaign to institutionalised CE phase. 11th Five Year Plan (2007-2012) has integrated strategy responsive to diverse contexts and needs, targets low literacy groups / areas. Not yet operationalised. Cascade model used for training which is of short duration.
	Adult literacy funding has increased but still v. low. 2004-5 adult education budget 0.02% of GDP. Adult literacy now 5% of education budget in the 11th Plan. Long delays in releasing funds. Low funds results in volunteer-based programmes. International & private sector funding negligible. 
	Collaboration between civil society organisations & NLM has declined since the mid 90s. Strong collaboration between women’s organisations and Mahila Samakhya but not between Mahila Samakhya and NLM. 
	Progress towards but low chance of meeting 2015 EFA goal. 2001 census - marked decrease in number of illiterate people 52% (1991) to 65%, sharp increase of 15% in female literacy rate, Gender-gap 21.59%. Literacy rates for marginalised communities (schedule castes, tribes, minorities) below national average. 


	Country 
	Underlying conceptualisation
	Models of delivery 
	Funding 
	Collaboration: government / NGO sector,  cross-ministerial
	Progress towards EFA

	Mexico 
	Literacy as a human right that enhances the appropriation of knowledge and favours participation in diverse areas of social life.   
	Highly institutionalised model operating through INEA, decentralised National Institute for Adult Education (priority 15-34 yr olds) 

Highly developed CSO led programmes in hard-to-reach areas e.g. CEP-Parras targeting urban and rural poverty.
	INEA controls 1% of the Ministry of Education budget.
	Active relationships between Ministry of Education and INEA but less of cooperation between literacy providers from the government, civil society and international organisations. 
	Fast performer making progress towards the target with a high probability of reaching the targeted adult literacy rates. Illiterate rate decreased from 9.2 in 2000 to 7.9 in 2007.

	Morocco 
	Literacy as an integral part of the national charter in human development.  
	National strategy diversification of service through delivery by NGOs. National programme now supplemented by new ALEF initial literacy learned in maternal language.


	Budget for literacy has increased by 500% in last decade.
	Active relationship between Education Department and NGOs - regional programmes designed to meet gaps in national programme. 
	Slow performer, far from the target although making some progress towards the goal, however, low chance of meeting the 2015 EFA goal. 

	South Africa 
	Literacy perceived as the pre-requisite to accessing formal education and training in post-apartheid programme. Tendency towards campaigns to ‘break the back of literacy’ (5 year in 1999, 6 years in 2006). 
	Strong focus on national standards, qualifications, knowledge, skills and attitudes learned in school. Adult Basic Education and Training delivered through the nine provincial governments through campaigns and Public Adult Learning Centres. 
	Adult education remaining secondary to schooling and consequently chronically underfunded. 

Kha ri gude (Let us learn) reached 357,195 adult learners in 2008 in 11 official languages at a cost of $130 per learner.
	
	Progress towards 2015 EFA goal but low chance of meeting the target.  


	Country 
	Innovative curricula / learning methods 
	Monitoring and Evaluation 
	Progress of literacy learners / impact  
	Challenges (May 2009)

	Benin 
	 
	Monitoring and evaluation structures devised centrally and are hierarchical and bureaucratic. 
	Progress usually measured at the end of campaigns but lacks accreditation of equivalence with the formal system.  
	· Significant gap between policies and implementation. 

· No specialised structures for training in adult education. 

· Literacy needs of marginalised groups not addressed. 



	Brazil 
	Programa Brasil Alfabetizado (Literate Brazil Program, 2003) state, municipal and NGOs working in collaboration. Inspired by Freirean principles, teaching processes emphasize social uses of writing, 


	Monitoring and evaluation of Brasil Alfabetizado involves testing students prior and after program. This cognitive test evaluates reading, writing and mathematics. 


	National Indicator of Functional Literacy (INAF 2007) indicated only 28% Brazilian population (16-64 years) are fully functionally literate. IBGE (Instituto Brasileiro de Geografia e Estatística – Brazilian Institute of Geography and Statistics) indicates that one in each ten Brazilian is illiterate and that 14,1 million fifteen years old or more are illiterate.
	· Increases in level of functional literacy required for 21st Century and lack of opportunities to continue studies after LBP potentially causing future functional literacy gap. 

· Youth and adult education professionals are poorly trained with few higher education courses.

· Considerable diversity of adult and youth expectations and requirements of literacy (e.g. employment, further study, autonomy in lives) 

· Weak coordination of central aims / institutions and local delivery

	India 
	Several innovative programmes linking literacy with empowerment during campaign could not be sustained. Various NGOs and programmes like Mahila Samakhya, developed innovative strategies of residential courses /  recently thematic literacy programmes linked to needs of micro-credit groups, health literacy, literacy and leadership.  Up-scaled and included in policy. Gender-informed participatory material and curricula developed by Nirantar used quite extensively.
	NLM has standardised guidelines for concurrent and final evaluation. Campaign phase characterised by declarations of 100% literate districts. Quality of results questionable. No mechanisms to track retention of literacy. Recognised that MIS a weak aspect. NGOs develop their own methods for monitoring and evaluation, which usually include process indicators. Census based on self-reporting. National Sample Survey conducts periodic surveys based on testing. 
	Progress usually measured in exam pass rates (3Rs). Impact studies often track behavioural change (e.g. practices related to health, saving etc.) resulting from literacy acquisition. NGO programmes and Mahila Samakhya which focus on empowerment, develop qualitative indicators. Longitudinal studies / high quality research largely not available.


	11th Plan sets ambitious targets, including 
· 85% literacy rate, 
· reduction in gender gap in literacy to 10%, 
· reduction of regional social and gender disparities, 
· new models of Continuing Education. 




	Country 
	Innovative curricula / learning methods 
	Monitoring and Evaluation 
	Progress of literacy learners / impact  
	Challenges (May 2009)

	Mexico 
	INEA’s national programs La Palabra (Freirean literacy) & MIB (a bilingual indigenous model) 

CEP-Parras using Freirean literacy and learners’ lived experiences for increasing economic self-reliance and civic participation.  
	INEA three stage evaluation process i. diagnostic ii. evaluation stage to assess prior knowledge, achievements and current learning needs iii. end of module assessing what students have learned.  


	No national evaluation process to assess impact on everyday lives. 

The progress is evaluated in terms of accreditation and certification. 


	· Educators paid on results, leading to high turnover, corruption and poor quality service. 

· Training of trainers programme has little emphasis on pedagogical skills 

· Impact assessment limited in national programmes. 

· CSOs programmes receiving government funding are subject to rapid policy changes.

	Morocco 
	Training of trainers programme recognises specific to roles e.g. animators, coordinators, inspectors. 


	New ALEF Passerelle programme evaluated, variables examined included region, language, age, prior schooling, demographic factors.  

NGO non-formal and adult programmes remain simply monitored.


	ALEF Passerelle programme found to speed progress in initial stages of literacy acquisition (10 weeks ALEF equivalent to 40 weeks traditional national programme)
	· Insufficient numbers of NGOs able to delivery literacy programmes.

· Lack of motivation of target populations remains a problem in traditional programme. 

· Lack of convergence between literacy programme and socio-economic factors.

· New literacy secretariat is in planning, but not yet operational.

	South Africa 
	2008 campaign Kha ri gude (Let us learn) has a well researched plan combining academic expertise and with sound implementation.

A few REFLECT programmes have run. Family literacy is limited but growing. 
	No effective monitoring and evaluation of literacy or ABET except where international donors have been involved.  
Completion rates at Public Learning Centres of the full ABET qualification are limited.
	Measurements tend to be in examination success and progression onto other education, training or employment. 
At least 61% of 357,195 learners in the 2008 campaign pilot achieved LAMP equivalent qualifications.  

	· Lack of consistent funding. 

· ABET gave little attention to curriculum or pedagogic considerations.

· Training for ABET and literacy facilitators has been limited. 

· Weak relationships between central organisations / programmes and local institutions / NGOs.


Conceptualisation of literacy and tensions with models of implementation and funding 

The country papers commissioned for this review all indicate that the concept of what is offered, what is learnt, what are the envisaged outcomes and what is measured are all issues of considerable significance in providing literacy programmes for youth and adults.  

The model of literacy that dominates most government led and centralised programmes worldwide is skill oriented and competency based, usually with a textbook or primer which is rigorously followed, viewing literacy acquisition as dichotomous i.e. people are either literate or illiterate. South Africa has adopted such an approach, with the six year campaign Kha ri gude (Let us learn) launched in 2006, which has a strong focus on national standards, qualifications and the acquisition of skills and attitudes taught in school and required for employment.  
The other five selected countries have, to varying degrees recognised the right to literacy and perceive literacy as a social practice and a tool for empowerment.  Benin has a strong political commitment to the right to education in the national language of choice; Brazil recognises the acquisition of literacy as a process intricately linked to poverty eradication, not an event; India perceives literacy as a tool for empowerment and increasing women’s agency; Mexico, sees literacy as a human right that enhances participation in diverse areas of social life and Morocco sees literacy as an integral part of the national charter on human development. 
As demonstrated in the country reports, many organisations around the world have developed programmes around a social practice model of literacy and the critical reflection model developed by Freire. The advantage of a social practices approach to literacy is that the curriculum can be designed according to the context and the literacies required by the participants, which is particularly important when considering the literacy needs of marginalised groups. 
The country papers stress that the underlying conceptualisation of literacy cannot be considered in isolation and that tensions and inconsistencies between the conceptualisation of literacy, the mode of delivery of national programmes and the funding required for delivery have been detrimental in tackling illiteracy and making progress towards the fourth EFA goal. The lack of follow through from national policies to practice is particularly evident in Benin, where there has been political commitment to adult literacy since the 1980s with the establishment of a Ministry for Literacy and Culture. Legally people have the right to learn literacy in the language of their choice, with a coherent policy document and strong engagement of stakeholders, yet the commitment to implementation is lacking and funding is weak, resulting in a lack of training of supervisors, design of materials and inclusion of local languages. The Indian report describes the tensions between multiple definitions in different literacy-related programmes, with literacy as a skill in relation to the Census, literacy as functionality within the National Family Health Survey and literacy for empowerment & functionality in many NGO and government programmes for example Mahila Samakhya, a process oriented government women’s education and empowerment programme perceiving literacy and numeracy in terms of functionality and empowerment discourses. 
Few countries match their political commitment to literacy with realistic funding.  Morocco has increased its budget for adult literacy by 500% in the last decade, although funding remains one of the limiting factors for implementation of the ALEF Passerelle programme. In Benin the budget for adult education is below 1% of the total education budget, in Brazil this figure appears to be 0.53%, whereas in India it was only 0.2% in 2004-5 and has increased to 5% currently. Transparency and control of the budget is as important as its size, as demonstrated in the case of Mexico where INEA, the National Institute for Adult Education, actually controls 1% of the education budget, enabling these funds to be allocated strategically, in line with the national policy.  
The country reports, therefore, suggest a need for a broad conceptualisation of literacy, not simply as a measure of autonomous and measurable skills but rather as a social practice that is acquired and used in a social context, combined with both political commitment and resources necessary for implementation.  
Centralisation / decentralisation and collaboration between different providers of literacy programmes 

The factors influencing decentralisation and collaboration between different providers of literacy programmes are complex.  Despite the EFA goal, literacy programmes for young people and adults are rarely given the priority they deserve within the national programmes. In most countries, a mixed mode of delivery, relying on both governmental and NGO programmes, has arisen through necessity, rather than design, with relatively few examples of close collaboration, or joint curriculum design or planning. 
The role of NGOs has been significant in attempting to mitigate the weaknesses in national programmes. Many NGO programmes achieve positive results but as the South Africa report indicates, they rarely have the same reach or the same permanence as government led programmes, often bidding for short-term funding to address long-term challenges. One effect of the resource problems, compounded by poor conceptualisation of literacy, has been that many adults who appeared to meet the national standards and to engage in functional literacy for a while, eventually ‘relapsed’ into ‘illiteracy’ as a result of the lack of continuing support and lack of adequate or relevant resources in the literacy environment (UNESCO GMR 2006; Rogers et al.1999, India report, Ghose 2009). 
Many smaller and in-country NGOs include literacy as part of their programme, but they need greater financial security to develop the capacity and the expertise to extend their activities, and especially to develop programmes which are appropriate to their context. It is also important for them to be conscious of the range of activities which are necessary for literacy programmes to be effective and to have an enduring impact; these activities extend from basic conceptualisation of literacy through the design of appropriate curricula and teaching materials to the support of literacy facilitators, the assessment of the participants, training of facilitators and the evaluation of the programme (Bhola 1994). 
The case of Mexico, which claims to be on the cusp of meeting the EFA goals,  suggests that some countries are in fact taking on board some of the issues signalled above. This is in part due to its broader conceptualisation of literacy, recognition of local needs and greater commitment to resourcing youth and adult literacy. However, the Mexican case study also suggests an alternative to either large national programmes or smaller independent NGOs. National education policy ‘has been extended to include a wide vision of basic education’ implemented by a national organising body, the National Institute for Adult Education (INEA), in a way that is less apparent in other countries. INEA works with a variety of other bodies, government and non governmental, at different levels. Some categories of people are seen to have lower literacy rates on the national census – notably women and linguistic and ethnic minorities – and the programmes attempt to address these specific target groups directly rather than just providing a single uniform curriculum pedagogy and scheme of evaluation. The programmes described ‘tailor-made approaches to linguistics and culture’ of the target learners. Here too, some of the familiar challenges are evident. These include the tension between a centralised organisation and structure that provides coherence, clarity and sensitivity to local initiatives, and one which promotes creative collaboration between different parties – governmental/ non-governmental, central/ local and across different ministries. There is also a need for a sensitive way of evaluating and comparing the different initiatives. 
Despite these challenges, there are clearly lessons to be learned from the model adopted in Mexico which combines decentralised implementation within a common framework and collaboration across providers and governmental ministries.    
Responsiveness of programmes to diverse needs of marginalised groups 

The need to adopt contextualised models of implementation of literacy programmes to meet the diverse needs of marginalised groups is a common theme across almost all papers. However, the extent to which youth and adult literacy programmes are flexible and can adapt to local circumstances and the particular aspirations or needs of diverse communities is varied. As the Mexico report indicates, such adaptation is particularly important for marginalised groups, irrespective of the nature of their marginalisation. 
Each of the country reports refer to ways in which particular adult literacy programmes are responsive to issues of gender, language, ethnicity, and regional location within the country. All recognise the importance of specifically addressing literacy rates among women, although several of these programmes focus on reducing illiteracy among women primarily as a means to promote school attendance or support the family financially. Ghose, in the India paper, stresses the need to specifically address the literacy and empowerment needs of women themselves, as opposed to perceiving women’s literacy as a tool to tackle wider community needs. 
Issues around the language(es) of literacy learning are being tackled with creative, rights-based approaches. The report from Benin particularly emphasises the issue of language, also a factor in South Africa. In Benin there are sixty different languages in use but those that carry the greatest political and functional weight are the colonial language, French, and to a lesser extent those standardised by missionaries in the colonial period. Following independence, attempts were made, as in South Africa, to develop a more widely based and democratic view of language and literacy though a large-scale campaign - ‘alphabétisation de masse’. However, the emphasis on quantitative measures served to undermine the more ‘functional’ aspects of the strategy and ultimately produced ‘neo literates who after some time relapsed back into illiteracy due to the mismatch between the skills acquired and their real needs’. 

Whereas most literacy programmes recognise the need to pay particular attention to gender, language, ethnicity and regional differences, other marginalised groups, for example people with disabilities, migrants, travellers and displaced people, receive little attention. The curriculum review in Benin included the needs of disabled people but the recommendations remain unfulfilled. The pattern of mobile and migrant groups being forgotten and ignored, when the needs of other marginalised groups are being catered for, is borne out elsewhere with travellers in the UK (McCaffery unpublished) and internally displaced people in post-conflict states (Newell-Jones & McCaffery 2007). Older people are also largely invisible as literacy learners in the country papers, with many of the literacy programmes targeting younger age groups, for example Mexico targets those 15-34 years of age, whereas in Brazil those aged between 15-29 are a priority, despite over 30% of illiterate people being over 65 years of age. This focus on youth and young adults ignores the active role which grandmothers play in childcare, parenting and income generation in communities decimated by HIV/AIDS, or in post-conflict communities with high numbers of female-headed households.      
The country reports suggest that where literacy programmes have been particularly effective in reaching marginalised groups, this have used a social practice approach. Examples include the Mahila Samakhya programme in India and PLAMAC, Family Literacy (INAEBA) and Convivencia Educativa (Puebla) in Mexico where literacy is seen as providing a framework within which people can develop their literacy alongside acquiring confidence and skills to enable them to be more involved in decision-making in relation to their lives, cultures and communities. Many of these programmes have been evaluated successfully, although it has to be acknowledged that this approach is more time consuming of both human and financial resources, and is possibly more difficult to scale up.
The unit cost of programmes targeting the most marginalised is usually higher than a one-size-fits-all programme with a broad remit. The pressure towards meeting the fourth EFA goal might militate against addressing the needs of the most marginalised groups. However, where there is a statistical disparity between the literacy rate of the marginalised group and the national average, this can lead to initiatives to redress the balance, for example the disparities in the literacy rates between genders has increased pressure in India for women-specific programmes, whilst the CEP-Parras programme, in Mexico, is targeting groups marginalised through urban and rural poverty.  
Whichever model is used, the message appears to be that the emphasis should be on people’s practical engagement with different forms of literacy in their own environment. From this perspective, reports express a need for continuing and evolving strategies rather than a single uniform approach to satisfy expressed needs and aspirations. 
Trans-national social practice approaches to literacy  

Social practice approaches to literacy, where the curriculum is designed locally or regionally and materials are in local languages, have been developed in most countries, both through the government and NGO sector. This review also includes two trans-national approaches to youth and adult literacy, Reflect and LETTER (annex 2), that have explicitly attempted to address some of the problems identified in the specific country reports through a social practices approach.  

ActionAid, which initially developed the Reflect programme (1993-5), is one of the few larger INGOs that prioritises literacy. Reflect has been developed, evaluated and adapted in the light of the experiences of its implementation by over 350 organisations in over sixty countries. Although Reflect was only mentioned once in the six country reports for this review (South Africa: ‘There are a few projects that use the Reflect method’), an increasing proportion of literacy practitioners and policy makers at grassroots and strategic levels are influenced by their experiences of Reflect when making choices or developing adult literacy programmes.   

The Reflect approach attempts to address the problem of motivation and evaluation by focussing on the learners’ own part in defining and assessing objectives, both individually and as a collective “Circle”. The emphasis is on ‘people’s practical engagement with different forms of literacy in their own environment’ and recognises the skills of speaking and numeracy, and the importance of visual images, rather than treating the written word as separate and paramount. Crucial too, is the notion of the ‘literacy environment’ which the GMR itself identified as an essential element in the three-pronged approach to tackling literacy both in 2006 and in subsequent years. Reflect engages with the literacy environment in four ways: firstly, by critically analyzing the power relations of literacy in context; secondly, by using real texts from the environment for more relevant learning; thirdly, by contributing to the enrichment of the environment through learner-generated texts; and finally, by actively transforming the literacy environment through challenging power relations (e.g. campaigning for newspapers to use local languages or simplified texts for new readers).  

The more recent LETTER programme (2005), implemented in India and Ethiopia, ‘aims to contribute to the development of adult literacy by enhancing the skills and approaches of adult literacy trainers as well as their learners’. It does this by helping trainers develop ethnographic perspectives in order to find out what local literacy practices are already taking place in the community, then building on these in the classroom. As with Reflect, the underlying conceptualisation of literacy has been broadened to take account of the many ‘hidden literacies’ that programme deliverers may often fail to recognise. It then builds on these practices by addressing the needs of learners, helping them to extend the reading, writing and numeracy skills that have been identified in order to meet those needs. Again issues of evaluation and monitoring arise including how to balance local and national targets and objectives and the need for democratic accountability. 
Transnational social practice approaches can bring new insights with wide application, especially when grounded in research and practice. Questions raised in recent evaluations of Reflect are relevant to other literacy programmes adopting a social practice or transformational approach, for example: is the focus on literacy lost through broadening the interest to rights issues, economic activities etc? How can the approach be scaled up and adapted by different organisations to different contexts, without losing its central concept? Reflect also provides a networking facility that allows practitioners from different countries to co-ordinate and discuss the issues that arise, many of which have already been indicated. 

Progress of literacy learners 

The country reports reviewed here indicate that progress of literacy learners is  measured primarily in terms of passing examinations and meeting national standards. Assessing progress of literacy learners exclusively through pass / fail tests reinforces the view of literacy as dichotomised, i.e. people are either literate or illiterate. Whilst progress in the technical skill is important, it is not the only benefit to be derived from the opportunity to engage in literacy learning. In reality, people utilise different literacies to access and engage with different texts, institutions and processes with different domains. The country papers refer, almost in passing, to some of the social benefits of literacy learning such as women’s increased confidence and decision-making over household finances in Mexico, increased motivation to succeed in continuing education in Morocco and progression onto education and employment. The lack of more discussion of these in the country reports perhaps reflects the lack of appropriate structures and systems to assess the impact at the evaluation stage (see below).

The richness of the social impact of engaging in literacy programmes is reported elsewhere in Catching Confidence (Eldred et al. 2006), Reflect programmes, Nigerian British Council, Nirantar reports, ANFAE in Ethiopia, Sierra Leone and South Sudan (Newell-Jones and McCaffery 2007) as well as programmes in economically advanced countries such as Ireland and Scotland. In these reports many participants speak of ‘feeling part of the community’ and ‘no longer being left out’ due to their inability to negotiate text.  Many literacy learners also link their acquisition of literacy skills directly with increases in their status in their communities, their re-acceptance into communities from which they fled, confidence to present their views or to represent the views of less vocal groups. Benefits of this kind may be particularly important for minority communities whether they are indigenous, nomadic or cultural and linguistic. 
Monitoring and evaluation 

Although the value of monitoring the progress of literacy programmes and evaluating their effectiveness has long been recognised, these activities commonly remain poorly developed (cf Campbell, 2008). As Aitchison suggests in the South Africa report, evaluation more often takes place as a requirement of funders than at the desire of programme implementers to improve the effectiveness and quality of their programmes. 

Monitoring and evaluation, particularly of national programmes is poorly developed in most of the countries reviewed.  For example, in Benin ‘the vision for monitoring and evaluation remains coupled with the formal production of elites rather than a process of empowerment’. In South Africa ‘there has been no effective monitoring and evaluation of literacy or ABET provision and outputs except for ad hoc evaluations……funded by local or international donors’. The situation is similar in Brazil with the government primarily interested in achievement against standard tests.  In India ‘the dichotomous categories of literate/illiterate used at present are inadequate in capturing the range of literacy skills that exists’.  
The ALEF Passerelle programme, in Morocco, was extensively evaluated in 2006/7 concentrating on assessing student progress, using a four stage assessment tool from a pre-programme baseline assessment through to completion of a year’s literacy programme. Of the countries reviewed, Mexico has the most established system under the leadership of INEA, which covers the assessment of participants, the pedagogical materials and the programmes as a whole. However, neither the Moroccan nor the Mexican system explore the impact of literacy learning on the participants’ lives, a more complex and expensive activity, albeit one which is likely to be more illuminating than the quantitative measurements of student achievement. 

Some of the small scale programmes reported in the country papers, especially those targeting hard-to-reach groups have more holistic approaches to evaluation which use qualitative and quantitative approaches which contribute to the ongoing enhancement of the programme. For example in Mexico, the CEP-Parras evaluation approach is participatory, reflective and process orientated, feeding back into programme improvements and dissemination. 

The complexity of monitoring, the technical expertise necessary and the time and resources required are some of the obstacles standing in the way of more widespread monitoring and evaluation (Oxenham 2008). Decisions also need to be made on the type of evaluation which will be undertaken in any given situation. Traditionally quantitative measures have been most popular, focussing on the literacy competence of the participants but the value of qualitative reports is being increasingly recognised. Qualitative assessments are particularly appropriate where the programme goals extend beyond the teaching of discrete literacy skills to the building up of the capability of participants in particular areas of their lives. The Reflect programme developed by ActionAid has devoted considerable attention to ongoing monitoring and evaluation of its programmes, and, in line with its overall approach, has emphasised the role of the participants in the monitoring and evaluation process (Riddell 2001; Fransman annex 1). This ensures that all the actors in its programmes have some ownership of the evaluation process and commitment to the implementation of its outcomes.
Just as programmes benefit from adaptation to the specific context of the learners, so too the monitoring and evaluation of literacy programmes needs to take into account the particular context and objectives of programmes and assess the learning achievements and programme outcomes in the light of these associated benefits. 

The quality of teaching, or facilitation of the learning process

The quality of teaching, or facilitation of the learning process, varies considerably, although it receives little attention in most of the country papers. 
The selection of new literacy facilitators is complex, often balancing the need for them to have sufficient literacy skills to undergo the training programme and the need to reflect the target group among the facilitators. Some programmes require facilitators with high level qualifications, some demand secondary or primary education. The higher the academic bar is set the more difficult it makes it to achieve a gender balance, or to reflect a local community. National programmes often rely heavily on volunteer facilitators, with payment being more common among NGO programmes. In other areas, particularly those that are geographically remote, or are in conflict-affected areas, programmes have to rely on local people and seek to improve their levels of literacy while training them to teach others. This method of explicitly modelling the learning process through the training of trainers programme was used for a literacy programme for pasturalist Fulani in North-East Nigeria (Ezeomah 1988), a literacy and peacebuilding programme for conflict fractured communities of Sierra Leone and South Sudan (Newell-Jones & McCaffery 2007) and is also a core element of the LETTER programme which trains literacy trainers in ethnographic research techniques which facilitators can use to understand the literacy environment of their participants and develop appropriate curriculum and pedagogy for their particular context. The background of the facilitators is likely to be an important factor when attempting to reach the most marginalised.  
Frequently training and support is an area where appropriate resources are not included as part of the overall design of the programme, resulting in short, one-off, training programmes. The extent of the initial training and the level of support provided once training has been completed varies considerably and has been identified as a crucial factor in the success of literacy programmes. Maciel et al. (2009) report that in Brazil that the availability of specific professional development to teach youth an adult education is a limiting factor in the quality of the adult literacy provision.  Kerfoot (2009), whilst proposing a more integrated approach to the ABET programme in South Africa, states that this ‘would require a substan​tially greater investment in the professional development of adult educators’. Whereas, one of the strengths of the Morocco literacy programme is the training programme which provides specific programmes for animators, regional and local organisers, co-coordinators and inspectors, recognising the need for specific skills associated with each of these roles. 
Progress towards EFA 

Mexico provides the strongest model for the achievement of the fourth EFA goal with literacy being perceived as a human right with a strong political commitment which is followed through to implementation. The programme is highly institutionalised, but decentralised and delivered through the National Institute for Adult Education (INEA) with a range of programmes, many of which have been devised to address the literacy needs of specific groups, thereby combining a commitment to national targets whilst also considering the needs of marginalised groups. Attention has been given to the different components of the programme, including monitoring and evaluation. Brazil is also likely to meet the 2015 EFA goal, again with a strong commitment to literacy as a right, though not always linked fully through to implementation. The government is not directly involved in implementation; however, responsibility is spread across ministerial programmes with delivery through a network of NGOs, many of whom target marginalised groups through contextual programmes.   
Benin is unlikely to meet the 2015 EFA target although it has a strong conceptualisation of literacy as a right, combined with political commitment to reaching the most marginalised, especially in relation to language. However, there are significant gaps between policy and implementation, with no specialised structures for training in adult education and the literacy needs of marginalized groups are not adequately addressed. It will be particularly interesting to see the progress of Benin in the next two to five years as, in May 2007, the Fast Track Initiative (FTI) endorsed a sector wide education plan for Benin, for the first time, with a significant investment in adult literacy. The FTI is one of the key means to secure investment in literacy but donor pressures and prejudices have often meant that governments fail to include literacy in their sector plans fearing donors might not fund it. The example of Benin demonstrates that if governments insist on including adult literacy then donors will still endorse and support the plan. Civil society groups such as ActionAid have argued that those involved in UNLD could be playing a key role in making sure governments feel confident to include adult literacy in such plans. Indeed, the effectiveness of UNLD to date may be judged by reviewing how many sector plans include adult literacy - and how many PRSPs, MDG plans or other national development plans include adult literacy.  

Morocco is unlikely to meet the EFA goal. Although many of the factors which in other countries have contributed to success, for example, there is a national strategy for diversification through NGOs with active relationships between government and NGOs, a well developed training programme and an increase in finding of 500% in the last decade. However, the limiting factor is the gap between policy and implementation, with insufficient NGOs able to deliver adult literacy, a lack of convergence between literacy programmes and socio-economic factors and delays in the establishment and operation of the new literacy secretariat.    
India is making progress towards the 2015 EFA goal and has identified the weaknesses in previous strategies, yet, progress towards implementation of the 11th Five Year Plan has been painfully slow. Adult literacy remains low priority and poorly funded with a tendency towards one-size-fits-all programmes, with some exceptions. It remains to be seen whether the new plan succeeds in (a) recognising the diverse literacy needs of different groups and develops village level learning centres able to deliver a range of contextual literacy opportunities, or (b) positioning literacy alongside continuing and higher education as components of learning, rather than as a separate precursor to education. India also, along with other countries, lacks the development of systems to support key elements of implementation of literacy programmes including training specific to adult literacy facilitators and monitoring and evaluation.  
In South Africa official adult literacy rates have remained almost static since 2000, despite attempts to start literacy campaigns for adults. A possible explanation for the lack of success in raising adult literacy levels in South Africa might be the strong emphasis on an outcomes-based approach to education with a heavy apparatus of national standards, examinations and certification. This has the effect of marginalising adults seeking to develop their literacy needs in specific contexts. (According to the report, schooled literacy also suffered during this period, although the reasons for this are complex). The government has recognised the problem and promised to ‘reconceptualise’ it, initiating a number of campaigns and approaches but still, according to the country report, without much success. 

Another contributing factor to the lack of success with out-of-school programmes in South Africa, that has implications for policy more widely, was the high emphasis placed on school literacy and UPE. The GMR on Literacy in 2006 drew attention to the problems this raised for adult literacy which included 

· assumptions that children as they grew older would maintain schooled literacy attainments and thereby raise the overall literacy levels; 
· lack of funding for and attention to, the specific needs, skills and literacy practices in which adults actually engage; 
· failure to recognise what adults bring to a literacy learning programme that is maybe more or different from what child learners bring; 
· neglect of the role of the literacy environment in its potential to sustain and develop literacy.  

The data from South Africa and other countries in the current GMR seem to reinforce the view that adopting an outcomes-based programme and focussing primarily on school and UPE for all, with little recognition of the diverse needs of adults is unlikely to meet the challenges of youth and adult literacy. The South Africa report concludes that: ‘the challenge is for effectively managed and funded programmes’ and for a better conceptualisation of the problem. This set of insights from South Africa carries across all of the other countries monitored and applies more widely to international adult literacy work.

Recommendations  

This review has identified the following factors as key components across the countries reviewed influencing the extent to which progress has been made towards the fourth EFA goal, whilst also attempting to reach the most marginalized (figure 1).   

1. Political commitment from policy through to implementation 
Political commitment at the national level to prioritise youth and adult literacy matched by on-going commitment to implementation through a decentralised, but centrally coordinated, range of programmes. 
Factors which will enhance the effectiveness of the implementation include 

· an overall national literacy strategy recognising the role of national, regional and local providers of youth and adult literacy, including NGOs and research organisations
· active collaboration between national, regional and local programme providers of youth and adult literacy
· clarity, adequacy and continuity of funding and other resources

· control of expenditure by those with responsibility for adult literacy programmes
· national commitment to developing expertise in evaluation of programmes and embedding evaluation into all programmes as a means of enhancing effectiveness.
2. Reconceptualisation of literacy  
A rigorous conceptualisation of adult literacy which reaches out and is responsive to the diverse literacy needs and aspirations of those who are hardest to reach. 
This reconceptualisation should recognize  
· the needs of the most marginalised adults will be more likely to be met if literacy is conceptualised as a tool for empowerment and transformation, whilst also recognising the value of contextualised functional literacy for specific groups and purposes

· youth and adult literacy require different approaches to learning and teaching and a different curriculum from school-based literacy or UPE

· the role of the literacy environment in supporting the acquisition, utilisation and  retention of literacy, and the role of youth and adult literacy in enhancing the literacy environment for all 

· the need for continuity of provision and progression from literacy, to post-literacy and continuing education, as opposed to basic literacy being perceived as a separate entity.
3. Responsiveness of programmes to diverse needs 

Programmes which recognise and are responsive to the literacy needs of diverse groups.

Factors to be considered include 

· increased flexibility of national and NGO programmes to deliver a range of programmes tailored to meet the needs of diverse groups 

· the incorporation of democratic and participatory processes, for example target groups engaged in the programme development, implementation and evaluation of programmes  

· commitment to the support and development of literacy facilitators and organisers from within target communities 

· enhancement of the literacy environment within marginalized communities: the use and availability of literacy materials, the encouragement of locally produced materials e.g. community newspapers 

· broader conceptualisation of diversity to ensure the literacy needs are met of people with disabilities, migrant, mobile and displaced people, older people and other groups who traditionally have not been included 
· continuing and evolving strategies rather than a single uniform approach 
· ‘up-scaleing’ contextual approaches, enabling the transfer of effective  models to wider contexts
· the role which tran-snational literacy programmes, based on a social practice approach to literacy, can play in particular responding to marginalised people. 
4. Holistic systems approach 

At the programme level a holistic, systems approach with attention being paid to all the programme dimensions and the ways in which they interrelate with each other: 

· pedagogy - the active selection of approaches to literacy which are appropriate to specific contexts
· contextual curriculum development and materials development which encourages promote critical thinking and engage with contextual issues as well as supporting the development of literacy  
· finance - ensuring funding is in place for all elements of the programme, including training of literacy teachers and monitoring and evaluation, if  necessary downscaling plans to ensure the quality of the programme
· training of facilitators and teachers using teaching and learning approaches which model the conceptual underpinning of the literacy programme and the ways in which teachers will work with learners in the classroom, 

· on-going capacity building for adult literacy teachers, organizers, inspectors and evaluators, leading to the recognition of the distinct nature of working in this field and the development of the particular skills, understandings and approaches which differ from other education sectors   

· monitoring and evaluation - the development and implementation of robust yet practical approaches to monitoring achievement of targets and also measuring the effectiveness of whole programmes, including quality of teaching and 
· assessment of learner progress and impact  - moving beyond teaching to include recognition of the impact of the learning on learners’ lives and livelihoods.  

Conclusion 

This review of the youth and adult literacy programmes in selected countries has highlighted key characteristics (figure 1) which, when combined and sustained, are likely to substantially increase the progress, not only towards reducing illiteracy, but also ensuring that the literacy needs of the most marginalised are addressed.  

At a national level, not surprisingly, strong political intention, linked to adequate funding and a commitment to effective implementation is essential, with active collaboration between central government programmes and institutions and those implementing at more local levels. Greater progress would be seen if there was a transformation in many adult literacy programmes away from campaigns with ‘mission-style’ approaches, based on voluntarism, to sustainable programmes implemented through efficient organisational structures where staff are trained, supported and remunerated. 
Each country context is complex, however, outcomes-based programmes, for example in South Africa, where literacy is conceptualised as autonomous skills have failed to deliver the expected outcomes. The greatest progress towards the EFA goals are countries, like Mexico and Brazil, where literacy is perceived as a right, and the enhancement of literacy is closely linked with increased confidence, decision-making, social inclusion and active participation in domestic, employment and social spheres.  

At an implementation level, few programmes are holistic in their planning with effective systems for curriculum planning, professional development, assessment of the impact of literacy learning and monitoring and evaluation. A shift in emphasis about evaluation in resource-poor contexts from ‘we can’t afford to evaluate properly’ to ‘we cannot afford not to evaluate properly’ might see greater impact and adaptation of programmes to local context and needs.  
One of the strongest messages coming through from the country papers is the call for greater flexibility, for contextualised programmes, for diverse approaches to address the diverse literacy needs of those who fall outside the one-size-fits-all nature of some national programmes, especially marginalised groups. This principle of continual evolving programmes to meet new and diverse literacy needs may be quite a challenge for policy makers being pressed for ‘right answers’, instantly offering uniform results.
Finally, the reports highlight the complexity of the question of how, in different contexts, literacy is defined, by whom and for what purposes. The accounts provided here, whether of country strategies or of trans-national NGO approaches, all acknowledge that this question is not simply an academic one to be left to researchers, but is central to the work of practitioners and policy makers alike and underpins much of the decision-making in relation to youth and adult literacy.

British Association for Literacy in Development (BALID) 

Review team
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Figure 1:  Key factors contributing to successful youth and adult literacy programmes








� EFA Goal 4 was expressed as ‘increasing literacy rates by 50%’, however, it is interpreted in this paper as ‘reducing illiteracy rates by 50%’ (UNESCO 2008)
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