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ABSTRACT 

The United States General Accounting Office (GAO) 

has provided the world with a comprehensive model for 

auditing in the public sector by expanding its auditing 

functions to include auditing for efficiency and efficacy as 

well as financial and compliance auditing. Personal inter

views with GAO officials stressed importance of these addi

tional functions and provided guidelines for developing a 

model to evaluate efficiency and efficacy of governmental 

programs in Jordan. 

Unlike the GAO the Audit Bureau of Jordan is only 

concerned with financial and compliance auditing. There is, 

therefore, the essential need to expand the Audit Bureau's 

functions to include evaluating efficacy and efficiency of 

governmental programs. This expansion will enable the 

Bureau to (1) provide Parliament with information for making 

appropriations among competing programs, (2) provide govern

mental officials with information on the weaknesses of the 

programs' procedures, and (3) assess the programs' social 

and economic significance. 

The purpose of this study, then, is to provide the 

Audit Bureau with a model to evaluate efficiency and 

efficacy of the Jordanian Government programs. The proposed 

model consists of ten steps: (1) obtaining data on program 

xiv 



XV 

authorization; (2) collecting information on the program's 

domain, administration, target groups, and exogenous con

straints; (3) formulating precise, measurable objectives of 

the program if management has failed to do so; (4) devel

oping measures of effectiveness if they have not been pro

duced by management; (5) designing the evaluation research 

study; (6) collecting evidence on the program's actual 

achievements; (7) analyzing the performance data collected; 

(8) defining the program's significance on development; (9) 

identifying the causes for the program's unsatisfactory 

condition; and (10) reporting the evaluation findings to the 

Parliament and appropriate officials. 

Several constraints to the application of the pro

posed model were found: the broadness of the program's 

objectives, the existence of uncontrollable political and 

cultural factors, the lack of competent auditors and an 

adequate governmental accounting system, and the Audit 

Bureau's involvement in pre-audit of governmental payments. 

The author made several recommendations for removing these 

obstacles. They included broadening the function of the 

accounting system of governmental agencies, strengthening 

these agencies' systems of internal control, improving the 

design of the Jordanian economic plans, establishing a data 

bank for public programs, training the Audit Bureau auditors 

in evaluation methodology, employing in the Audit Bureau 

specialists in fields other than accounting, developing 



xvi 

audit standards to raise the level of achievement in the 

auditing profession, and giving the Audit Bureau the 

authority to perform the evaluation reviews gradually. 

The author applied his program evaluation model to 

the Business Education Program in Jordan and found the 

diversification of secondary education into vocational and 

academic schools had not been achieved and the training of 

students was not adequate to prepare them for employment in 

business. Causes of this unsatisfactory condition include 

unmotivated students, inadequacy of the business curricula, 

lack of funds, and weaknesses in administrative procedures 

and supervisory practices. 

In order to eliminate the problems of the Business 

Education Program in Jordan, specific recommendations are 

offered to the Minister of Education. First, there are 

several needs to be fulfilled: the needs to develop specific 

measurable objectives for the program, to study market re

quirements before designing business curricula, to improve 

efficiency of the supervisory system, to conduct follow-up 

studies of graduates, to improve the management information 

system, and, finally, to increase funds for adequate schools 

and modern equipment. Second, the functions of the Ministry 

of Education should be expanded to establish an evaluation 

system and a guidance program. 



CHAPTER I 

INTRODUCTION 

To the Western World, the name Jordan brings to mind 

the river where Christ was baptized, But in modern times, 

the "Holy River" has given its name to a relatively new 

nation which came into being after World War I as Trans-

jordan, and which in 1948 became known as the Hashimite 

Kingdom of Jordan. In 1950, that part of Palestine known 

now as the West Bank became a part of the Kingdom of Jordan. 

The West Bank of Jordan has been under Israeli occupation 

since the June 1967 war. 

In recent years, Jordan has increasingly drawn the 

attention of the West because, just as in ancient times it 

stood strategically in the middle of the caravan routes, it 

now stands strategically amidst the countries of the Middle 

East, bordered by Israel, Syria, Iraq, and Saudi Arabia. 

Jordan is a constitutional monarchy. The King is Head of 

the State and appoints the Prime Minister. The legislative 

power is vested in the National Assembly and the King. The 

National Assembly consists of two houses—the Senate which 

is appointed by the King and the House of Representatives 

called the Parliament which is elected, Jordan is a small 

country (about the same size of Indiana) with a population 
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of 2.4 million people, and poor in natural resources. But 

it seeks to utilize these resources as efficiently as 

possible to make its own way among conflicting tensions and 

policies of the Middle East. 

Statement of the Problem and Its Scope 

The scope of auditing in the public sector in the 

developed countries such as the United States and in 

Western Europe has been broadened to include not only 

financial and compliance auditing, but also evaluative 

auditing of programs' economy, efficiency, and achievement 

of desired results, Accordingly, the auditing function 

operates along a continuum. At one end, the auditing 

function is concerned with routine checks of regularity; 

that is, checking and verifying accounts, transactions, and 

financial statements. At the other extreme of the con

tinuum, the auditing function helps the managers of public 

agencies to achieve efficiency and effectiveness, The 

auditing continuum is presented in Figure 1. 

i 
The auditing system is 
designed for evaluating 
regularity and legality 
(Applied in less 
developed countries as 
Jordan) 

The auditing system is 
designed to evaluate 
efficiency and effectiveness 
(Applied in advanced 
countries as United States 
and in Western Europe) 

Figure 1. Flow of Auditing Responsibility 
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System analysts consider any organization, private 

or public, as a system with inputs, processes, and outputs. 

Traditionally, governmental auditors have concentrated on 

inputs (transactions, internal control, and management 

operational procedures). They have paid little attention 

to the outputs of the system. Today, governmental 

auditing, especially in advanced countries, is concerned 

with an evaluation of the performance of governmental pro

grams and activities, An evaluation of program results 

helps the representatives of people in any country (Congress 

or Parliament) in deciding what programs to emphasize and 

how to divide the national budget in an optimum way. 

Moreover, the auditor's evaluation points out the signifi

cant deviations and disturbances within the organization 

(feedback information) and helps the managers of the program 

to take appropriate actions to remove these disturbances and 

improve the program's performance. 

In Jordan, the Audit Bureau, which is an independent 

agency responsible for auditing of governmental programs, 

is still operating at the left side of the auditing con

tinuum (Figure 1) and it is still concerned with the inputs 

of the system. In other words, the Audit Bureau of Jordan 

is not presently concerned with evaluation of the efficacy 

and efficiency of governmental programs. Because the Bureau 

lacks such a function, the Parliament has.great difficulty 

with efficient allocation of Jordan's scarce resources. 



The purpose of this study is twofold: (1) to 

examine critically the functions of the Audit Bureau of 

Jordan as it exists today and (2) to develop a model for 

auditing the efficiency and efficacy of governmental pro

grams in Jordan. This model will help the Audit Bureau 

auditor to answer the following questions: 

1. Are the program objectives stated in clear, specific 

and measurable terms? 

2. What are the criteria to be used in order to measure 

the achievement of program objectives? 

3. What would be the effect of using or not using these 

cri ter ia? 

4. What techniques should be used for collecting and 

interpreting the data on program results? 

5. What audit standards would determine the auditor's 

decision whether to accept or reject the evaluative 

hypothesis that activities A, B, and C have 

achieved objectives X, Y, and Z? 

Methodology for Research Study 

In order to develop the model proposed, the author 

has employed various research techniques. First, he has 

made an extensive review of literature of evaluating 

programs1 achievements to identify the methodology used to 

assess results of the governmental programs in the United 

States and to define the adjustments nucessary for applying 
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this methodology to Jordanian programs. This review 

included the GAO publications, Congressional hearings on 

evaluation of Federal programs, the Jordanian Audit Bureau 

publications eind reports, United Nations documents on 

developing countries' financial and auditing programs, 

available reports of American consultants who have worked 

in Jordan, and books and periodicals on the subject. 

Second, the author has conducted interviews with program 

evaluators of the GAO in Washington, D. C. to discuss the 

steps of program evaluation, the practical problems that 

arise, and their solutions. 

Third, the model proposed was refined and adapted 

to evaluate theefficiency and efficacy of the business 

education program of Amman-Jordan. To achieve this goal, 

the writer adhered to the following research techniques: 

1. An examination of the following documents and 

reports: (a) Budget Department regulations and the 

Ministry of Education Law of 1964 concerning 

fundings, authorization, and applications of all 

facets of the program; (b) Ministry of Education 

publications identifying the objectives of the 

business education program, its operating policies 

and procedures, its organization structure, its 

management information system and program design; 

and (c) the records of the program which show the 

actual performance of the Business Education Program. 



2. A review of literature on the evaluation of the 

efficiency and efficacy of business education in 

both developed and underdeveloped countries. 

3, Correspondence with the head of Business Education 

Section in the Ministry of Education: Some of the 

information used as evidence to evaluate the program 

was obtained through a letter directed to the head 

of business education. In this letter, the author 

asked the head of business education a series of 

questions in order to obtain certain information 

about the program's objectives, its curriculum, 

follow-up studies on its success, and the qualifica

tions of its teachers. 

The evaluation process of this program was directed 

primarily toward developing findings on: (1) the condition 

of the program--a comparison between the program objectives 

and its actual results, (2) the cause—the underlying 

reasons for the program's condition, (3) the effect—the 

benefits realized from achieving the program's objectives 

or the consequences of its failure, and (4) the improvement 

--the reporting of suggestions and recommendations to the 

Minister of Education for resolving the program's unsatis

factory condition. 
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Organization of the Study 

This study is undertaken for the purpose of pro

posing a model for evaluating of governmental program 

results in Jordan. It is divided into two parts. Part one 

deals with program evaluation in the United States. This 

part provides the basic ideas for the rest of the study. 

Part two is devoted to the development of the model for 

evaluating the efficacy and efficiency of the Jordanian 

programs and with the application of this model to the 

business education program in Jordan. These two parts are 

divided into seven chapters as follows: Chapter II is a 

review of literature on the audit concepts in the public 

sector. Chapter II discusses the scope and the purpose 

of the various parts of the comprehensive audit in govern

ment. Besides, this chapter includes the author's defini

tions of the auditing terms which are used throughout this 

study. 

Chapter III provides an analysis and explanation, 

with specific examples, of how the General Accounting Office 

(GAO) carries out its Congressional responsibility of 

reviewing the results of the government programs and 

activities in the United States. This chapter includes a 

discussion of the audit standards which guide the auditors 

of the GAO in conducting program results reviews. 

The summaries of the selected GAO. reports (which 

had the primary objective of reporting on evaluations of the 
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efficacy and efficiency of Federal programs) presented in 

Chapter III are reproduced by the author in a new format. 

Each report is divided into five subheadings as follows: 

Goal of the Program, Condition of the Program Found by the 

Auditor, Effect of the Condition, Causes of the Condition, 

and the Auditor's Recommendations and Suggestions to the 

Agency Officials and to the Congress. This new format is 

also used by the author as an approach for constructing the 

model for evaluating the Jordanian Government programs. 

Chapter IV presents the results and conclusions of 

the interviews with some of the GAO officials who direct 

and conduct the evaluation of federal programs. Chapter V 

discusses the functions of the Audit Bureau of Jordan as it 

exists today, the problems which face the Bureau in con

ducting its auditing function, and the specific benefits 

which can contribute to social and economic progress of 

Jordan if the Audit Bureau is engaged in effectiveness 

audit. The major benefits of the type of audit presented 

in this chapter include the following: (1) to inform the 

funding agent, whether a foundation, the Parliament, or the 

Jordanian taxpayer, about the value being received for the 

money spent (the accounting function), and (2) to refine and 

improve the program being evaluated through a continuous 

feedback of its results to the planning process (the feed

back function), 
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Chapter VI is devoted to developing a model for 

evaluating the Jordanian programs. The main purpose of 

this model is to assist the auditors of the Audit Bureau 

of Jordan to understand the basic principles and techniques 

of program evaluation; that is, to enable them to determine 

what to evaluate, how to evaluate it, and how to report on 

evaluation. Chapter VII points out the obstacles and 

constraints which operate to hinder or frustrate effective 

evaluation of the Jordanian programs. In this chapter, 

the author offers suggestions and recommendations to remove 

these obstacles and constraints. Chapter VIII shows the 

application of the comprehensive evaluation model (presented 

in Chapter V) for evaluating the efficacy and efficiency of 

business education programs in Jordan. As a result of con

ducting the evaluative process, problems of business educa

tion were found and ways of improving this program were 

sugges ted, 

Contributions of the Study 

This study contributes to the understanding of the 

auditing concepts in the public sector, especially the 

effectiveness audit concept. Also, this study is the first 

one conducted to deal with evaluation of program results in 

Jordan. Major contributions are as follows: 

1. A value of this study is the knowledge gained about 

program evaluation in the United States, Such 
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knowledge includes an understanding of the evalua

tion concept, the methodology of conducting the 

evaluation inquiry, constraints on evaluative 

research and principles of evaluation. The 

knowledge gained from the analysis of some aspects 

and problems in evaluating the Federal programs in 

the United States provided the author with guidelines 

for developing a model for evaluating of the 

Jordanian governmental programs. 

2. Another benefit of this study is the construction 

of a model to evaluate the efficacy and efficiency 

of the Jordanian programs. This model will enable 

the Audit Bureau to expand and improve its functions 

and, thereby, insure that government programs become 

more congruent with Jordan's social and economic 

development. 

3. A third contribution is the evaluation of the 

efficacy and efficiency of the business education 

program in Jordan. The evaluation of this program 

provides the Minister of Education with recommenda

tions concerning the program's policies, practices, 

curriculum, and administration for the purpose of 

improving business education in Jordan, 

This study is significant in many respects to 

specific groups of people: 
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1. This research is valuable to the National Planning 

Council, the government agency which is charged with 

the responsibility for economic and social planning. 

The worth of this study exists in that the evalua

tion information provides feedback to the planning 

mechanism, 

2. This research is, moreover, valuable to the 

officials of the Audit Bureau, especially to those 

officials who will audit the program results, 

3. Finally, this study is helpful to those who are 

going to conduct research about governmental 

auditing in Jordan, as well as to those foreign 

organizations which render financial and technical 

assistance to Jordan. The evaluation of Jordanian 

programs can provide these organizations with 

cogent information to determine whether or not their 

assistance could contribute to Jordan's economic 

growth, 

Definitions 

1. Council of Ministers: The "Council of Ministers" is 

a term employed to describe those members who fill 

the highest executive offices in the State of 

Jordan, The Council of Ministers consists of the 

Prime Minister, the President of the Council, and 

his Ministers, 



Minister: The term "Minister" is applied in Jordan 

to the responsible Head of the administrative 

government Ministries who, as such, are members of 

the Council of Ministers (the Cabinet). 

Ministry of Education: The Ministry of Education is 

the public agency in which is vested the authority 

to establish and finance public schools, to 

supervise private schools, and to encourage cultural 

activi ties. 

JD (Jordanian Dinar): The JD (Jordanian Dinar) is 

the monetary unit of Jordan, equal to one sterling 

pound, having a par exchange value of $2,80 in the 

United States currency. 

Scholastic Year: The Jordanian scholastic year is 

nine months. It starts from the first of September 

of one year and finishes at the end of May of the 

second year. 



CHAPTER II 

CONCEPTUAL FRAMEWORK AND DEFINITION 
OF AUDITING TERMS 

The process of auditing, basically, is an examina

tion, evaluation,, and report of human economic activities. 

But to discuss the alternative approaches of auditing in 

the public sector, a more precise definition is needed. 

Lennis M. Knighton's definition of governmental auditing 

concepts and terminology is particularly helpful: 

An audit will be operationally defined as an 
examination of records or search for evidence, 
conducted by independent authority, for the 
purpose of supporting a professional evaluation, 
recommendation or opinion concerning: (1) the 
adequacy and reliability of information and 
control systems, (2) the efficiency and effec
tiveness of program operations, (3) the faith
fulness of administrative adherence to pre
scribed rules and policies and/or, (4) the 
fairness of financial statements and performance 
reports that purport to disclose the present 
condition and the results of past operations of 
an organization or program. 1-

This definition provides a clear picture of the 

scope of governmental auditing in the United States. It is 

comprehensive because it covers all the important audit 

concepts: performance auditing, operational auditing, 

1. Lennis M. Knighton, "An Integrated Framework for 
Conceptualizing Alternative Approaches to State Audit 
Programs," The Federal Accountant, Vol. XX, No. 1 (March, 
1971), p. 8, 

13 
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financial auditing, compliance auditing, and program 

results auditing, which will be explained later. It is 

flexible because it implies that not all audit efforts are 

undertaken for the same purpose, or by the same type of 

auditor. For example, auditors who will be engaged in 

program evaluation reviews need more than skills in 

accounting and auditing. They need to be trained in the 

disciplines of economics, social sciences, operations 

research, public administration, and so on. The United 

States Comptroller General (Head of the U. S. General 

Accounting Office) sums up the difficult position of this 

kind of auditor: 

In examining into management or operational 
problems and effectiveness of Government Pro
grams, the financial auditor is no longer on his 
home ground. He is in the territory of the 
manager, who knows that territory much better 
than he does. Therefore, it behooves the auditor 
who is expanding his effort beyond financial and 
accounting matters to develop his competence 
gradually but surely. 

In addition, Knighton's definition points out that 

the term "audit" may be used to describe not only work done 

in examining financial accounts and statements, but also 

work done in reviewing compliance v/ith applicable laws and 

regulations as well as reviewing program results. 

2. Elmer B, Staats, "GAO 50 Years of Progress," 
Civil Service Journal, Vol. XII, No. 3 (January/March, 
1972), p. 6, 
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Audit Concepts in Public Sector 

In the United States over the last few years, there 

has been a considerable number of publications and discus

sions in professional meetings and audit seminars to explain 

audit terminology or expressions; such terms as "management 

auditing," 11 compliance auditing," "performance auditing," 

"program results auditing," and others. In spite of these 

efforts, there still exists today confusion over these 

terms and the boundaries between them; even on a conceptual 

basis, they are not sharp and clear. The following quota

tions, taken from different publications, show that each 

writer or practitioner gives different interpretation and 

explanation of these terms. Ellsworth H. Morse makes no 

distinction between performance and operational auditing: 

The terms "performance auditing" or "operational 
auditing" are usually used to establish a distinc
tion between auditing of accounting and related 
records for the purpose of expressing professional 
opinions on financial statements and auditing 
which examines the operating, managerial, or 
administrative performance of selected aspects of 
an activity or organization beyond that required 
for the audit of accounts. The purpose of such 
extended auditing is primarily to identify 
opportuniti.es for greater efficiency and economy 
or for improved effectiveness in carrying out 
procedures or operations. The objective is 
improvement in relation to the goals of the 
organization.^ 

3. Ellsworth H. Morse, Jr., "Performance and 
Operational Auditing," The Journal of Accountancy (June, 
1971), p. 41, 
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Morse goes on to divide the comprehensive audit in 

government into two parts: financial audits and performance 

or operational audits, to include in the latter category all 

aspects of auditing (economy, efficiency, effectiveness) not 

traditionally found in financial audits, Roy A. Lindberg 

and Theodore Cohn agree with Morse in dividing the compre

hensive audit into financial and operational audits. They 

define operational auditing as follows: 

. . . operational audit has a rich, but not un
limited, field of review: statement of intention 
(goals, objectives, plans, policies); organiza
tional structure (job content, grouping of jobs, 
x'elating of groups); systems and procedures (rules, 
regulations, methods, flows); controls (direct, 
indirect, quantitative and non-quantitative), 
operations (physical process, activities); 
utilization of resources (financial, material, 
human); and results, always in terms eventually 
measurable.^ 

Knighton, however, criticizes such a dual classifi

cation of governmental comprehensive audit (financial and 

operational) because it is inadequate for communicating and 

discussing all aspects included in the performance audit 

area. He suggests that the appropriate way of classifying 

the various audit concepts is to begin by dividing the 

overall comprehensive audit into financial auditing and 

performance auditing and by breaking the performance audit 

down into compliance auditing, operational auditing, and 

4 
Auditing 
1972), p, 

Roy A. Lindberg and Theodore Cohn, Operation 
(New York: American Management Association, Inc., 
24, 
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program auditing. Briefly, he explains these terms as 

follows: 

1. Comprehensive Audit: An audit which includes both 

financial and performance audits. 

2. Financial Audit: An examination restricted to 

financial records and controls in order to determine 

that funds are legally spent; that receipts are 

properly recorded and controlled; that financial 

reports and statements contain accurate, reliable 

and useful data; and that financial statements are 

fairly presented. 

3. Performance Audit: An independent examination of 

records and other evidence to support an evaluation 

of the efficiency of government operations, the 

effectiveness of government programs, and the 

compliance of responsible administrators to 

applicable laws and regulations, 

4. Compliance Audit: That portion of performance which 

determines whether the entity has complied with 

applicable laws and administrative policies. 

5. Operational Audit: That portion of the performance 

audit which concerns the efficiency of operations--

focusing on operating policies, procedures practices, 

and controls including the utilization of non-

financial resources (personal property, supplies, 

equipment, and so on). 
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6. Program Audit: That portion of performance audit 

which is concerned with effectiveness of government 

programs. There are two aspects to this kind of 

audit. First, the auditor must identify and 

evaluate the various elements of the management 

control system to judge their effectiveness in 

enabling management to measure its own process 

toward achieving the objectives sought. Second, the 

auditor must examine the performance reports, which 

include program accomplishments, to determine the 

5 
reliability of data included in these reports. 

Herbert, on the other hand, divides the compre

hensive audit in the government into financial audit, 

compliance audit, and management audit. He defines manage

ment audit as "an evaluation resulting in a conclusion and 

a report on the efficiency, effectiveness, or economy of any 

management act, 

Herbert follows the systems approach to explain 

management audit. For him each management system, whether 

private or public, has the elements of purposes (objectives), 

processes, and resources, and is composed of the following 

three levels: (1) the level which deals with the purposes 

5. Knighton, "An Integrated Framework," pp. 11-23. 

6, Leo Herbert, "Training for Auditing of Manage
ment System," Accounting Symposium, Sacramento State 
College, 1971, p. 49. 
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of the entire system--the strategic level; (2) that which 

deals with the kind of organizational structure needed to 

carry out the process developed from the strategic level 

purpose--the organizational level; and (3) that which deals 

with the work to be accomplished in the processes estab

lished to accomplish the strategic purposes--the work 

level. He also relates management audits to management 

system levels and calls the process for auditing the 

strategic level of management system "effectiveness manage

ment audit," the process for auditing of organizational 

level "economy management audit," and the process for 

7 auditing the work level "efficiency management audit." In 

discussing these three types of management audits, Herbert 

provided several illustrations in the following paragraphs: 

The elements of a finding in any management audit 

are classified as follows: (1) Criteria--the proper 

standards for evaluating the actions of management; (2) 

Causes^-the actions of managers or of others who have been 

delegated managerial responsibility which create proper or 

improper results; (3) Effects — the evaluation of the results 

of the manager's actions against the criteria, 

In an efficiency management audit, the results of 

the audit will show that the manager has managed the program 

7, Leo Herbert, "A Conceptual Framework for the 
Auditing Management System," The GAP Publication (July, 
1972), p. 31. 
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either efficiently or inefficiently. In other words, he 

either has or has not achieved maximum results with minimum 

effort. 

According to Herbert an illustration of an ineffi

cient action is found in the Federal Housing Administration. 

An audit of this agency revealed that $650,000 of additional 

interest could have been earned on an investment of premiums 

if Federal Housing Administration officials had requested 

mortgagees to remit premiums monthly instead of annually. 

The criterion for this case for Herbert is that 

mortgagees should pay interest monthly and the payments 

should be invested immediately. The cause is the Federal 

Housing Administration officials' decision to require 

mortgagees to pay interest annually. The effect is the loss 

of $650,000 of additional interest which could have been 

earned on invested monthly premiums. If the action of the 

managers had been more efficient, the results, $650,000 

additional interest, could be earned, providing the standard 

^-collecting interest monthly instead of annually and' 

investing the proceeds—was followed. 

The next kind of audit Herbert discussed was the 

economy management audit, an audit that seeks to ascertain 

if management is performing all of the specific activities 

as it is required, Herbert's example of this kind of audit 

is as follows; "$5,000 could be saved annually if local 

Selective Service Boards in eight states were consolidated 
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in accordance with 'provisions of the Military Selective 

Service Act, which requires consolidation of selective 

g 
service boards." 

The criterion in this instance is the provision of 

the Selective Service Act—the need of consolidating boards. 

The cause is that the selective service managers had not 

consolidated activities. The effect is that $5,000 could 

have been saved atnnually if selective service officials 

consolidated activities in accordance with the law. 

The third kind of management audit is the effective

ness audit, an audit which seeks to define criteria based 

on specific purposes which, if carried out, should accomplish 

these purposes. The criteria will be determined from the 

purposes and will be selected from the best of several 

possible alternatives. Herbert's illustration is as 

follows: "Approximately $248 million in future losses for 

a five-year period of the Commodity Credit Corporation's 

peanut price support program could be reduced substantially 

if peanut production was controlled on the basis of pounds 

9 
instead of acres." 

The criterion in this case is that pounds of peanuts 

should be used as a basis for price support, The criterion 

is based on the purpose of reducing total production. The 

8. Herbert, "Training for Auditing of Management 
Systern, " p, 51. 

9, Ibid., ppr 51-52, 
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cause is the fact that Congress and the Commodity Credit 

Corporation used acres as a basis for payments to reduce 

production and to support peanuts prices. The effect is 

that $248 million in losses could have been reduced if the 

Congress and the Commodity Credit Corporation had used 

pounds as a baisis for peanut price support instead of using 

acres. 

Herbert sums up his explanation of these three types 

of management audits as follows: "The effectiveness type is 

determining the activity based on its accomplishing a 

purpose, the efficiency type is how to do the predetermined 

activity in the best manner -possible, and the economy type 

is doing without the specific activity,""'"^ 

In summary, we have seen that there is no full 

agreement among the writers on the definitions and interpre

tation of the various audit concepts. Each one uses his 

own terms and gives his own definitions, He is either 

narrowing or broadening the scope of each auditing concept 

and term, However, a meaningful classification for govern

mental audits is possible, one that differentiates the 

various audit concepts and, at the same time, integrates 

them into a meaningful, comprehensive audit theory, 

10, Ibid., p. 52, 
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The Comprehensive Audit in Public Sector 
and Its Various Parts 

To avoid confusion in using the various audit terms, 

the author develops the following classification of govern

mental auditing to be used throughout this study. The 

comprehensive audit of governmental operations and programs 

include the following parts: 

1. Financial Auditing: An examination and report on 

the financial accounts and resulting statements of 

an organization. 

2. Compliance Auditing: An examination concerned with 

compliance of the entity with applicable laws and 

administrative policies. 

3. Program Evaluation: (a) Evaluation of Program 

Efficiency (operational audit): A review of an 

organization's efficiency in using its resources; 

(b) Evaluation of Program Results (effectiveness 

audit): A review to determine whether desired 

results are effectively achieved. 

Table 1 presents the scope and the purpose of each 

part of the comprehensive audit in government. Any developed 

auditing system should include the three parts of the compre

hensive audit presented in the table (financial auditing, 

compliance auditing, and evaluation of program's efficiency 

and effectiveness). These parts of the overall compre

hensible audit are, in fact, overlapping in many ways. In 



Table 1. The Comprehensive Audit in Public Sector and Its Various Parts 

Scope Who is Accountable Purpose 

1. Financial 
Auditing 

2, Compliance 
Auditing 

Concerned primarily 
with financial 
transactions, 
accounts and finan
cial reports 

Concerned with 
compliance of the 
agency with appli
cable procedures, 
directives, regu
lations, and laws 

The agency offi
cials and program 
managers 

The agency offi
cials and program 
managers 

-To determine 
whether the agency 
controls and 
accounts effec
tively for its 
funds, property, 
assets and lia
bilities 
-To determine 
whether the finan
cial reports con
tain reliable and 
useful data and are 
fairly presented 

-To detei'mine 
whether the agency 
has complied with 
the applicable laws 
and regulations 
-To explore the 
cause and effect of 
agency's failure in 
not complying with 
the laws and regu
lations 
-To provide recom
mendations for 
corrective action 



Table 1.—Continued The Comprehensive Audit in Public Sector and Its Various Parts 

3. Program 
Evaluation: 
a. Evaluation of 

the program 
efficiency 
(Operational 
Audit) 

b. Evaluation of 
program 
results 
(Effective
ness Audit) 

Scope Who is Accountable Purpose 

Concerned with the 
efficiency with 
which resources are 
managed and con
sumed 

The agency offi
cials and program 
managers 

Concerned with 
inquiring whether 
a program is 
effectively achiev
ing its intended 
objectives 

The agency offi
cials and program 
managers 

-To detei'mine 
whether the agency 
is managing or 
utilizing its 
resources in an 
economical and 
efficient manner 
-The cause and 
effect of ineffi
ciencies and un
economical practice 
including inade-
quecies in manage
ment information 
system, adminis
trative procedures 
or organization 
structure 
-Suggestions and 
recommendations for 
improvement 

-To determine how 
successful the pro
gram is in accom
plishing its in
tended results 
-Explanation of the 
cause and effect of 



Table 1.—Continued The Comprehensive Audit in Public Sector and Its Various Parts 

Scope Who is Accountable Purpose 

not achieving the 
predetermined 
obj ectives 
-Providing recom
mendations for 
improving an un
satisfactory condi
tion of the program 
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practice, it is impossible that one auditor can be assigned 

to compliance auditing, another to operational auditing, and 

still another to auditing of program results without 

interfering in the other's work frequently and signifi

cantly. For example, in conducting compliance auditing, the 

auditor should consider the other parts of the comprehensive 

audit: 

1, Financial Auditing: The auditor has to test the 

financial transactions and operations of the audited 

entity to determine whether the entity is complying 

with the applicable laws and regulations. The 

auditor also has to make a review to satisfy him

self that the audited entity has not incurred 

significant unrecorded liability by failing to 

comply with, or by violating, pertinent laws and 

regula tions. 

2. Program Evaluation: 

a. Evaluation of Program Efficiency: The auditor 

has to make a review of the laws and regulations 

applying to any aspect of the audited entity in 

which he attempts to make a judgment about 

whether existing practices can be made signifi

cantly more efficient. Such a review is needed 

because an assessment of how the entity's task 

can be accomplished more efficiently cannot be 

made properly without an understanding of the 
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purpose of the entity and what its legal 

responsibilities are. This review is also 

needed to provide the auditor with information 

on legal constraints on the entity's authority 

to change its practices to make them more 

efficient and economical. 

b. Evaluation of Program Results (Effectiveness 

Audit): The auditor has to review the laws and 

regulations which are related to the goals and 

objectives of the program in order to gain an 

understanding of the results that are expected 

from the program. He must also do sufficient 

testing to determine whether the program is 

being administered in conformity with applicable 

lav/s and regulations."'"^ 

In governmental auditing, compliance with the laws 

and regulations is significant because governmental 

organizations and programs are creatures of law and have 

more rules and regulations than are usually applicable to 

private organizations. The auditor, therefore, has the 

responsibility to determine whether the organization or the 

program under audit has complied with the laws and 

11. United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Programs, 
Activities and Functions (Washington, D, C.: U. S, Govern
ment Printing Office, 1972), p. 30. 
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regulations and to correlate compliance auditing to effi

ciency and effectiveness audits. The importance of 

compliance auditing and its relation with the effectiveness 

audit are clearly expressed by the Comptroller General of 

the United States. He observes that one of the objectives 

of an effectiveness audit is to answer the following 

question: "Is the agency program or activity being con

ducted and are expenditures being made in compliance with 

12 requirements of applicable laws and regulations?" In 

addition, one of the purposes of the GAO in conducting an 

audit of an agency's efficiency and economy is to determine 

whether the agency is conducting its programs and activities 

efficiently and economically and whether it is meeting its 

13 
legal requirements in doing so. 

The summary of the GAO reports presented in Chapter 

III points out the importance of compliance auditing. It 

shows that the cause for some programs' lack of efficiency 

and effectiveness is their failure to comply with the 

applicable laws and regulations, For example, two of the 

reasons for the unsatisfactory condition of the Upward Bound 

Program were (1) the Office of Education's failure to 

establish clear, measurable objectives contrary to HEW's 

12. Elmer B. Staats, "GAO Auditing in Seventies," 
The GAO Review (Spring, 1972), p. 5. 

13. United States General Accounting Office, 
Answers to Frequently Asked Questions (Washington, D. C.: 
U, S, Government Printing Office, 1973), p. 14. 
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legal requirement, and (2) the program's failure to serve 

the target group because a high percentage of selected 

students came from families whose incomes exceeded the 

limits of the program's regulations. Accordingly, as these 

parts of the comprehensive audit are interrelated and inter

dependent, it would be better to have one unified compre

hensive audit plan that correlates all of the tests, 

evaluations, and reports on each part. The interrelation

ship of these parts of audit is shown in Figure 2. 

Exit 
Confer 

Entrance 
Confer 

Audit 
Report 
Final 

Program 
Results 

Audit 
Report 
-Draf t-

Economy 
and 

Efficiency 

Financial 
and 

Compliance 

Figure 2. The Interrelationship of the Different Parts of 
Auditing in the Public Sector — Source: John 
Miller and Harry Ostrow, "Road to Profes
sionalizing a State Audit Organization," The 
Federal Accountant, Vol. XXIII, No. 1 (March, 
1974), p. 14. 



Evaluation vs. Measurement 

Two other terms which should be clarified in this 

study are "measurement" and "evaluation." In much of the 

literature on program evaluation, one finds that the terms 

"measurement" and "evaluation" are used interchangeably. 

But there is, in reality, a difference between these two 

concepts. Evaluation of program effectiveness or effi

ciency is an appraisal of worth, not just a kind of measure

ment. It is a process which provides the information to 

strengthen weak programs, to support fully effective pro

grams, and to eliminate programs which are not fulfilling 

their intended objectives. Accordingly, obtaining measure

ments of program results (for example, the number of 

students graduated from the program or employed) and the 

measurements of the costs of the output is not in itself 

evaluation, even though it provides information needed for 

evaluation. 

Measurement (quantifying phenomena as far as 

possible) is only one step to evaluation. Contrary to the 

popular saying, figures do not speak for themselves. They 

have to be analyzed by the evaluator to determine what 

happened in the program and how and why it happened. The 

analysis and interpretation of these figures are the 

components which distinguish evaluation from mere measure

ment. 



CHAPTER III 

EVALUATING RESULTS OF GOVERNMENT PROGRAMS AS CONDUCTED 
BY THE UNITED STATES GENERAL ACCOUNTING OFFICE 

This chapter presents an analysis and explanation, 

with specific examples, of how the General Accounting Office 

(GAO) carries out its congressional responsibility of 

reviewing the results of the government programs and 

activities in the United States. The knowledge emerging 

from this analysis will provide guidelines for developing 

a methodology for reviewing the results of the Jordanian 

governmental programs so that governmental auditing in 

Jordan as conducted by the Audit Bureau will be improved 

and become more congruent with the country's objectives for 

economic and social development. 

The GAO, established by the Budget and Accounting 

Act of 1921, is an independent and nonpolitical agency in 

the legislative branch of the United States Government. It 

provides the Congress, its various committees and members 

with information, analyses, and recommendations concerning 

operations and programs of the government, The GAO has led 

the way in the world by expanding the scope of governmental 

auditing to include not only financial and compliance 

auditing, but also to incorporate the assessment of program 

results and accomplishments. This added function is 

32 
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emphasized by the Legislative Reorganization Act of 1970, 

the GAO audit standards issued by the Comptroller General in 

1972, the Comptroller General's professional reports and 

testimonies in the Congress and by the officials of the GAO 

who were interviewed by the author. The conclusions of 

these interviews are presented in Chapter IV of this study. 

The Act of 1970 provided the Congress with addi

tional GAO assistance in reviewing and analyzing the results 

of government programs and activities. Section 204-A of 

this Act clearly specifies the Comptroller General's 

obligations to Congress: 

The Comptroller General shall review and analyze 
the results of Government programs and activities 
carried on under existing law, including the 
making of cost benefit studies, when ordered by 
either House of Congress, or upon his own 
initiative, or when requested by any Committee 
of the House of Representatives or the Senate, 
or any Joint Committee of the two Houses, havinq 
jurisdiction over such programs and activities, 

Even more specifically, the comprehensive statement of 

auditing standards published in 1972 by the Comptroller 

General, Elmer B. Staats, strongly emphasized that a 

complete audit of program or activity includes, in addi

tion to examining financial operation and legal compliance, 

an evaluation of the efficiency of the operations and of 

program results, The first general standard states that, 

1. United States General Accounting Office, Compre
hensive Audit Manual (Washington, D. C.: U, S. Government 
Printing Office, 1972), p. 12-1, 
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"A review of the results of programs or activities shall 

include inquiry into the results or benefits achieved and 

whether the programs or activities are meeting established 

2 obj ectlves . " 

In addition, evaluation of program results is given 

repeated attention in the public statements of the Comptrol

ler General and other GAO officials. For example, the 

Comptroller General of the United States recently stressed 

how important assessment of program result is becoming 

before the Joint Committee of Congressional Operations: 

We have been devoting a substantial amount of our 
effort to examining the results of Government 
programs, as required by Section 204 of the Legis
lative Reorganization Act of 1970. The proportion 
of our overall staff devoted to program evaluation 
has been growing and currently is about 33 per
cent . ̂ 

Ellsworth II. Morse, the Assistant Comptroller 

General of the United States, points out the necessity of 

reviewing program results in a professional article: 

Auditing of Governmental results is a logical 
extension of the auditor's function. His job is 
really not complete until he incorporates this 
phase into auditing. The job is important 
because those who authorize and supply public 
funds for public purposes need and want 

2. United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Programs, 
Activities and Functions, p. 12. 

3. Elmer B. Staats, Statement Before the Joint 
Committee of Congressional Operations on Effort to 
Strengthen Congressional Information and Analyses Capa-
bilit: ies (Washington, D. C., 1974), pp. 1-6. 
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independent and reliable feedback on what is 
being accomplished. 

The reasons, then, for the GAO emphasis on reviewing 

program results can be summarized as follows: (1) to provide 

the agency officials with reliable and objective feedback on 

their performance and to show them the weaknesses in 

administering their programs so that they can eliminate 

these weaknesses and make necessary adjustments in program 

operations and procedures, and (2) to give the Congress the 

independently evaluated information to determine whether 

its intended purposes are being achieved, whether legisla

tive adjustments are needed, and whether the executive 

agencies' performance is satisfactory. 

The extensive review of different GAO reports on 

program evaluation, the speeches of the Comptroller General 

and other officials of the on the subject, the related 

articles published in the GAO review and other journals, 

and, finally, the responses of the GAO officials inter

viewed show that there is no such thing as a single correct 

approach for reviewing program results, and no tailor-made 

audit plan which can be applied for all governmental pro

grams, However, the author concludes that there is a 

general approach followed by the GAO auditors in planning, 

4. Ellsworth H. Morse, Jr., "The Auditor Takes on 
Program Evaluation," The Federal Accountant, Vol. XXII, No. 
2 (June, 1973), p. 13. 
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conducting, and reporting on program results review. This 

approach can be called the "goal-oriented approach." 

The Goal-Oriented Approach 

This approach is based on the evaluation of a pro

gram's actual results in relation to its stated goals. 

Although this approach is mainly concerned with the evalua

tion of a program's accomplishments and benefits, in many 

cases, it is also concerned with reviewing management 

policies, procedures, and practices to appraise their 

effects on the achievement of the stated goal. The goal-

oriented approach is directed toward finding answers to the 

following questions: 

1. Program effectiveness: Is the program accom
plishing the results intended, as spelled out in 
the legislative objectives or in the implementing 
directives of the agency? 

2. Cost effectiveness: Is the program succeeding 
within the costs anticipated at the time the 
legislation was enacted? 

3. Adequacy of information system: Does top 
management have the essential and reliable 
information necessary to exercise supervision and 
controls and to ascertain direction or trends? 

4. Adequacy of internal review: Does management 
have adequate internal review, audit, or evalua
tion facilities to monitor program operations, 
identify program and management problems and 
weaknesses and insure fiscal integrity? 

5. Relationship with other programs: Does 
jurisdiction overlap or are efforts duplicated 
for no useful purpose? Is the program coordinated 
with other programs aimed at similar objectives? 
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6. Cost-benefit relationship: Are program costs 
reasonably commensurate with the benefits 
achieved? 

7. Appropriateness of program: Is the program as 
it was designed and implemented geared to the 
needs of the particular target group that was 
used to justify the establishment of the program? 

8. Clarity and Consistency of objectives: Are 
program objectives sufficiently clear to permit 
agency management to effectively accomplish the 
desired program results? 

9. Validity of data: How valid was the data used 
to justify the program to the Congress? 

10. Adequacy of information reported to the 
Congress: Is the information furnished to the 

• Congress by the agency sufficiently adequate and 
accurate to permit the Congress to effectively 
monitor program results?-" 

In order to obtain evidence to answer these ques

tions, the auditor follows these basic steps: 

1. Conducting a survey: A preliminary survey of the 

activity or the program being evaluated is usually 

made to obtain necessary background and information 

to facilitate making the evaluation: information on 

program authorization (to be sure that the program 

is being conducted within the bounds of authority 

given), information on administration of the 

program (to find out what agency is responsible for 

the program and accountable), information on the 

target group (to understand the characteristics of 

5. United States General Accounting Office, 
Comprehensive Audit Manual, pp. 12-6, 12-7, 
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the group which the program should serve), and, 

finally, information on how the activity or the 

program is supposed to function and how control 

procedures are supposed to work. 

2. Defining the program objectives and developing 

appropriate measures of effectiveness: Basically, 

evaluation of program effectiveness is concerned 

with a comparison between the legislative objectives 

of the program and its actual results in order to 

discover dtny disparity between them. The auditor, 

therefore, should clearly understand the program 

objectives and cooperate with program managers to 

define these objectives; but this is not always 

easy to do because in many programs the objectives 

are expressed by the legislators vaguely and 

broadly. For example, the legislative objectives 

of the Teachers Corps Program are: (a) to strengthen 

educational opportunities for children in low-income 

areas, and (b) to encourage colleges and univer

sities to broaden their program for training 

teachers.^ The terminology used by the Legislature 

--such terms as "strengthen," "encourage," and 

"broaden"--are not specific and measurable in terms 

6, Comptroller General's Report to the Congress, 
Assessment of Teachers Corps Program at the University of 
Southern California (Washington, D. C.: U. S. Government 
Printing Office, 1971), p. 6. 
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of auditing without further clarification. In such 

cases objectives should be restated in a manner so 

as to be precise, measurable, and limited to a 

specific period of time. After this specification 

of the program's objectives, criteria should be 

developed to be used to measure these objectives. 

If such criteria cannot be developed or the general 

objectives are not specified, the auditor is not in 

a position to report on the program's effective

ness. For example, the Los Angeles Regional Office 

reviewed three Teachers Corps program projects to 

determine the effectiveness of the program in 

achieving its legislative objectives and to identify 

measures needed to improve its effectiveness. The 

auditor's major problems in conducting this review 

were the generality of the program objectives and 

the difficulties in establishing auditing measures. 

Therefore, they could not fully report on the 

program's effectiveness. The auditor of the 

program, Thomas Schulz, comments on the difficulties 

he and his fellow auditors faced: 

Without clear criteria as to what was a 
successful educational experience, we 
could not fully consider the effective
ness of the program, nor could we fully 
evaluate the reason why some of these 
programs were not continued by the 
districts after the end of Federal Funding. 
Neither could we determine whether these 
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new programs had actually improved the 
performance and learning of the children 
or whether the teachers and teaching 
methods introduced by the Teachers Corps 
program had had a significant impact upon 
the school districts.^ 

The development of appropriate criteria to measure 

effectiveness of programs is the responbisility of manage

ment. However, the auditor may comment on the appropriate

ness of these criteria and suggest better ones. This is 

clearly shown in the Comptroller General's Report on the 

evaluation of Upward Bound Program (an educational program 

whose objective is to provide low-income students with 

skills and motivation necessary to succeed in education 

beyond high school). The Office of Education administering 

the program used college enrollment, retention and gradua

tion rates of former Upward Bound students as criteria to 

measure program effectiveness. But after reviewing these 

criteria, the GAO auditors found that, although these 

criteria were useful, they were not complete or wholly 

appropriate for evaluating the program's effectiveness. 

They recommended that the best criterion to be used is the 

ability of the program to provide students with academic 

background to succeed in college. In other words, the 

7. Thomas J. Schulz, "Effectiveness Review," The 
GAO Review (Winter, 1973), pp. 6-7. 
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Office of Education should use the students' performance as 

8 a criterion to measure the program's effectiveness. 

These specific cases clearly show that the major 

problem which faces the auditor in conducting program 

results review is the difficulty of having appropriate units 

of measurement. However, when the auditor develops or 

reviews the appropriateness of these measures, he may 

compare them with the seven characteristics for good 

measures developed by Bouland (an operations research 

analyst for the GAO). He points out that good measures of 

a program's effectiveness should be: 

(1) relevant to one or more of the program's goals, 
(2) reproducible; that is, suitable for explanation 
and documentation so other auditors or evaluators 
can duplicate or verify it, (3) uncomplicated, (4) 
low in cost, (5) sensitive to program changes, (6) 
understandable, (7) acceptable to the public, agency 
officials, legislators, and others that would use 
the audit for decision making and for directing 
program changes.y 

In order to overcome the difficulties of developing 

appropriate measures, when they were not available in the 

agency, the GAO has, within its staff, experts in non-

accounting fields such as education, economics, engineering, 

and statistics to assist the auditor in designing 

8. Comptroller General's Report to the Congress, 
Problems of the Upward Bound Program in Preparing Dis
advantaged Students for Post Secondary Education (Washington, 
D. C.: U. S. Government Printing Office, 1974), p. 16. 

9. Heber D. Bouland, "Evaluating.Results of 
Government Programs," The GAO Review (Fall, 1973), p. 50. 
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appropriate measures. The following governmental programs 

in the United States are additional examples to show how 

specific program objectives have been translated into 

measures of effectiveness: 

A. Waiter quality: The Environmental Protection Agency 

developed detailed criteria for measuring water 

quality. The measures included the number of 

coliform bacteria, chlorides, and DDT per liter of 

water. These measures are technical, quantitative, 

standardized, and reproducible. 

B. Work Incentive Program: The GAO used the percentage 

of employment of graduate participants as an 

indicator of the program's success. 

C. Rental Assistance Housing Program: The GAO used the 

number of housing units needed and produced for low 

and moderate-income families as one measure of 

program effectiveness, 

D. Highway Safety: The Office of Auditor General in the 

State of California used the number of automobile 

accidents as a measure of the effectiveness of the 

Highway Safety Program. The Office compared the 

number of accidents before the program was started 

with the number of accidents after the program was 

implemented for the same period of time, same day 
t 
of the week, and the same hours of the day. Also, 

the Office used the number and the rate of accidents 



for the entire state during the same period as a 

basis for comparison. 

Medical Assistance for Welfare Recipients: The 

Legislative Auditor of the State of Hawaii evaluated 

the program of Medical Assistance for Welfare 

recipients. He used the percentage of eligible 

people who were actually receiving care as a measure 

of the program effectiveness.^ 

Collecting Performance Data and Identifying the 

Program Condition: After the objectives of the 

program are specified and the measures of effective

ness are reviewed or developed, the auditor is in a 

position to collect performance data using these 

measures as indicators of the program's success. 

For example, if the percentage of employment of the 

graduated participants and the number of enroll

ments are used as measures of the successfulness of 

a training program, the auditor has to collect data 

on the employment percentage and the enrollees of 

the program. Data on program performance and 

accomplishment are the auditor's principal raw 

material, which will provide him with evidence to 

give an opinion on the condition of the program. 

10, Ibid., p, 50. 
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The following are the techniques used by the GAO to 

collect performance data needed in evaluation: 

A. Physical evidence obtained by observation and 

photographs: Observation, as a source of information 

results and operations, is found effective and 

useful where* tangible products are produced or 

handled and where construction activities are under 

way. 

B. Testimonial evidence obtained by interviewing or 

taking statements from agency officials and 

knowledgeable personnel. 

C. Documentary evidence consisting of management 

performance reports that disclose information on 

progress, status, and program results. 

Morse adds the following technique of collecting 

evidence for evaluating social programs: Obtaining evidence 

from program beneficiaries: In social programs, the most 

important kind of information the legislature wants to know 

is the impact of these programs on the beneficiaries. 

Accordingly, obtaining data from beneficiaries is usually 

necessary, and if the agency has not included it in its 

management information system, the auditor should gather 

it on his own with questionnaires and by conducting personal 

interviews and tests. For example, in evaluating the 

Teachers Corps Program, the GAO auditors obtained information 
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on the results of the program through interviews with 

program officials and questionnaires sent to Corps members 

who had graduated from the program."'""'" 

In collecting performance data, the GAO auditors are 

not limited to data that exist in the management information 

system of the agency. They can go out wherever it is neces

sary to gather the needed data. The Comptroller General of 

the United States makes this investigative power of auditors 

clear in his statement before the Congress in 1974, "We have 

had to collect our own data and devise our own evaluation 

methods in some cases where acceptable data were not 

available, to determine if the program was accomplishing 

12 
its objectives." 

After the data on program results are collected 

(using different techniques according to the program 

situation and purposes), the auditor's next step is to 

analyze the data collected in order to draw conclusions on 

the program condition, But before drawing any conclusions, 

it is usually necessary to do more than merely add up and 

average the results, A number of graphical and analytical 

techniques (analysis of variance, regression analysis, and 

so on) for manipulating data can help in pointing out the 

11. Morse, "The Auditor Takes on Program Evalua
tion," p. 9. 

12. Staats, Statement Before the- Joint Committee 
of Congressional Operations, p. 13. 



46 

situation of the program. The GAO Analytical Experts are 

available to the auditor to assist him in applying these 

techniques. As a result of the analysis of the performance 

data collected, the auditor may conclude that the condition 

of the program is satisfactory or unsatisfactory (the 

program failed to achieve its intended objectives). An 

example of an unsatisfactory condition in a governmental 

program is found in the Comptroller General's report to the 

Congress on the evaluation of Rental Housing Program for 

low-income families: "Department of Housing and Urban 

Development (HUD) did not insure that all eligible families 

had the same opportunity to participate in the Rental 

13 Assistance program, regardless of where they lived." 

Having identified the unsatisfactory condition of the 

program, the auditor has to find out the reasons and the 

problems for this condition. 

4. Identifying the Problem Areas Which Cause the 

Unsatisfactory Conditions: The study of many reports 

issued by the General Accounting Office on Program 

Evaluation shows that the auditors concentrate on 

the identification of problem areas and the causes 

of these problems because they form the basis for 

making sound recommendations on how to improve the 

13. Comptroller General's Report to the Congress, 
Opportunities to Improve Effectiveness and Reduce Costs of 
Rental Assistance Housing Program (Washington, D, C.: U. S. 
Government Printing Office, 1973), p. 1. 
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program. Two aspects are discussed here: first 

techniques used to identify problem areas in the 

program, and second, the nature and types of causes 

of these problems found in some GAO Reports. 

A, Identification of Problem Areas: There are many 

techniques by which the auditor can identify problem 

areas in the program. Here are some examples of 

these techniques: 

(1) During the survey work, the auditor can 

identify the key features or procedures which 

appear to be difficult to control and, conse

quently, may affect the program accomplishments. 

In a purchasing operation, the following pro

cedures may well be the key points: (a) the 

determination made of the quantities and the 

quality of materials to be purchased, (b) the 

procedures followed in obtaining the competi

tive prices, (c) the procedures used for deter

mining whether the correct quantities of the 

material purchased are actually received. 

(2) The review of management reports: The auditor's 

review of internal reports, which management 

regularly uses, can be valuable sources of 

information on possible problem areas calling 

for the auditor's attention. 



The review of internal audit reports: Internal 

audit reports can also be a valuable source of 

information on problem areas, but the auditor 

usually concentrates on reviewing those 

reports which bring to light important findings 

on which management has not acted. The auditor 

in this case inquires into the reasons and the 

justifications for the delay of management 

ac tions. 

Test examinations of transactions: Pursuing a 

number of program transactions from beginning 

to end provides the auditor with valuable 

information on the way the program is working, 

on the usefulness of prescribed procedures, on 

the capabilities of personnel involved, and on 

the weaknesses in procedures and practices. 

Personal interviews with program officials and 

employees; Open discussion with program 

officials and employees can provide the auditor 

with valuable information on problem areas. 

The degree of success in obtaining useful 

information in this way depends on the 

auditor's reputation for independent and 

constructive inquiry. If he is regarded with 

fear by program officials be.cause of critical 
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reporting in the past, this source of informa

tion may not be competent and reliable. 

When the auditor finds a problem by any technique 

described earlier, he plans and conducts adequate analytical 

work to determine: (1) the significance of the problem on 

the program performance and costs, (2) the persons responsi

ble for the problem, (3) the causes of the problem, and 

(4) the possible solution of that problem to be included in 

his final report. 

B. The Nature and Types of Causes for Problems Found in 

Some of the GAO Reports: The study of GAO reports on 

program evexluation reveals that the causes of the 

unsatisfactory condition of a program are many and 

may come from the following sources: 

(1) Misallocation of program resources. 

(2) Unnecessary and uneconomical operations. 

(3) Noncompliance with the governmental standards 

and regulations. 

(4) Weaknesses in management information system: 

that is, the system does not provide complete, 

accurate, and timely information on program 

operations and results. 

(5) Weaknesses in program design. 
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(6) Lack of clear and measurable objectives and 

inadequacy of the standards developed to 

measure the program's effectiveness or 

efficiency. 

(7) Problems in organization structure, such as 

lack of clear definitions of personnel roles 

and duties, lack of clear lines of responsi

bility and authority, lack of logical grouping 

of responsibilities, and overstaffing. 

(8) Lack of funds available or appropriated to the 

program and uneconomical methods of financing. 

(9) Inefficiency in utilizing of human and physical 

resources. 

(10) Inadequacy of program policies and procedures, 

he previous causes and many others for the unsatisfactory 

nditions of a program are shown in the analysis of some 

O reports presented at the end of this chapter. 

5. Reporting of the Audit Findings: After developing 

findings on the elements discussed earlier 

(legislative objectives, measures of effectiveness, 

actual results, condition of the program, and causes 

for unsatisfactory condition), the auditor is now in 

a position to report on his findings. Basically, 

the report prepared by the GAO auditors concerning 

effectiveness audit includes the -following parts: 
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A. Purpose of the review: The introduction of a GAO 

report includes brief statements on why the review 

was made and the purposes for conducting the audit. 

Generally, these purposes include determining the 

program effectiveness, improving program's manage

ment information system, or increasing the effi

ciency of the program's administration. 

B. Scope of the review: The report identifies the 

specific program examined, the projects included in 

the examination and the procedures followed in 

obtaining the evidence necessary for the audit, 

procedures such as the use of the agency files, 

records, consultant studies, conducting personnel 

interviews, and issuing questionnaires. 

C. Summary of the Program Administration: The report 

includes a brief discussion of the program adminis

tration to show who is responsible and accountable 

for its success or failure. 

D. Program Objectives: The report includes the exact 

statements of the law concerning the objectives of 

the program and any amendments of these objectives. 

E .  Conclusions: The auditor's conclusions on the 

condition of the program supported by convincing 

evidence. 

F. Causes for the unsatisfactory condition: If the 

actual results and accomplishments of the program 
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are less than program goals, the auditor's report 

includes the reasons why the program did not achieve 

its goals. 

G. Recommendations: The auditor's recommendation and 

suggestions for the program's improvement. 

If one adds to these component elements the agency 

officials' commenls on the auditor's findings, then he has 

a complete GAO report. These GAO reports are submitted to 

the Congress so that it can assess the effectiveness of the 

executive branch's performance, reconsider its legislation 

on various governmental programs if it is found necessary, 

and decide whether to reduce or increase the funds appro

priated to the programs in the next budget cycle. In 

addition, these reports are submitted to the agencies' 

officials so that they can use the information presented in 

them as basis for adjusting policies and procedures to make 

operations as economical and effective as possible. 

Finally, these reports are made available to the public to 

inform them how effectively their tax dollars are being 

spent. 

Standards for Audit of Governmental Organizations 
and Programs in the United States 

The Governmental auditors in the United States are 

guided by the audit standards issued by the Comptroller 

General, which are not found elsewhere. The first general 



standard states that the auditor who conducts program 

results review should consider the following matters: 

1. The relevance and validity of the criteria used by 

the audited entity to judge effectiveness in 

achieving program results. 

2. The appropriateness of the methods followed by the 

entity to evaluate effectiveness in achieving 

program results. 

3. The accuracy of the data accumulated. 

4. The reliability of the results obtained,"1"4 

In addition, the auditor of program results should 

comply with the general, examination and evaluation, and 

reporting standards. These standards are presented as 

follows: 

General Standards 

1. The auditor should be competent in program evalua

tion techniques and principles. 

2. The auditor should maintain an independent attitude 

to review objectively and judge fairly the matters 

to be reviewed in his examination and should 

exercise due professional care in the conduct of 

the audit. 

14. United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Programs 
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Examination and Evaluation Standards 

1. The auditor's work should be adequately planned and 

his assistants properly supervised. 

2. He should obtain sufficient, competent, and relevant 

evidence to afford a reasonable basis for his 

opinion, judgments, conclusions, and recommenda

tions. 

Reporting Standards 

Each report should: 

1. Be concise, clear, and complete enough to be under

stood by its users. 

2. Present factual matters accurately and fairly. 

3. Present findings and conclusions objectively and in 

as simple and clear language as the subject matter 

permits. 

4. Include only findings and conclusions that are 

supported by enough evidence to make a convincing 

presenta tion. 

5. Include the auditor's recommendation for actions 

toward improvements. 

6. Include the underlying causes of problems. 

7. Place primary emphasis on improvement rather than 

on criticism of the past failures. 

8. Identify issues which need further consideration by 

the auditor or others. 
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9. Include the views of responsible officials of the 

agency on the auditor's findings. 

10. State whether any significant information has been 

15 omitted because it is confidential. 

The Use of Experts in the United States 
General Accounting Office 

Since the GAO work is expanded beyond the financial 

audit and becomes involved in the effectiveness audit, 

auditors today are confronted with analytical problems and 

subject matters that go far beyond what accounting education 

equips them for. To overcome these problems, the GAO is now 

using experts in fields other than accounting and auditing. 

The major role of those experts is to assist the auditors in 

designing program measures and in structuring statistical or 

mathematical analysis to manipulate the data collected. 

The analytical experts, who assist the GAO auditors, 

are either "in-house" experts or "outside" experts employed 

temporarily to meet a particular need. In-house experts are 

full-time employees of the GAO, and they are staff members 

of the Financial and General Management Studies Division. 

Presently, the GAO staff consists of 3300 employees; of 

those 376 have skills in specialized disciplines other than 

accounting, skills such as mathematics, engineering, 

15. Ibid., p. 6-12. 
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economics, operational research analysis, and so on.^ This 

multidisciplinary staff is currently participating in solv

ing audit and evaluation problems in governmental programs. 

The GAO is leading the trend of integrating the 

work of auditors and experts in other fields to perform the 

evaluation reviews. The new auditor has to learn how to 

deal with different specializations to get his evidence to 

support his conclusions. The emergence of this inter

disciplinary approach to auditing and the change of the 

role of the GAO auditor from "specialist" to "generalist" 

are the major challenges to auditing in the next decade; 

consequently, the responsibility of business schools is to 

gear their curriculum to cope with these challenges. 

In summary, the approach of the GAO in conducting 

program evaluation includes three general steps: 

1. Defining the program objectives and developing 

appropriate cirteria or standards to measure these 

objectives: this step includes (a) cooperation 

between the auditor and the agency officials to 

define the broad legislative objectives if they are 

not already defined by management of the agency, (b) 

reviewing the criteria used to measure these 

objectives to insure their appropriateness and 

acceptability. In case of the absence of these 

16. Staats, Statement Before the Committee of 
Congressional Operations, p, 3. 
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criteria, the auditor has to develop them in order 

to conduct the program evailuation process. However, 

the auditor needs an appropriate expert's assistance 

in developing the appropriate criteria for measuring 

effectiveness in particular technical programs. 

2. Finding out the actual condition of the program: 

this step requires gathering information on the 

following matters: (a) the actual performance of 

the program, (b) the problem areas in the program, 

and (c) the causes of these problems; that is, 

inadequacies in management information systems, 

administrative procedures, or organizational 

structural, and the failure of program officials to 

comply wit:h applicable laws and regulations. 

3. Reporting the audit findings: the final step of 

the GAO approach of program evaluation involves 

preparing an audit report on the findings of steps 

1 and 2. The report includes: (a) positional 

statements which consist of descriptive generaliza

tions supported by evidence and an explanation of 

specific effects of the program, and (b) recommenda

tions for corrective actions and operating improve

ments , 
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The Responsibility of the Heads of Governmental 
Agencies for Achieving Efficiency 

and Effectiveness 

In conducting program evaluation of governmental 

agencies, the GAO has adopted the general viewpoint that 

the responsibility for achieving efficient, economical, and 

effective operations rests with the agency's management. It 

maintains, further, that the entire structure of the 

agency's management system of organization, operation, and 

control should be designed to realize this purpose. 

The responsibilities of the agency's management for 

achieving efficiency and effectiveness are summarized as 

follows: 

1. Definition of the program's objectives: If the 

legislative objectives of the program are broad and 

general, management has the responsibility to re

state these objectives in precise and measurable 

terms. The manager must have a clear understanding 

of the program's goals before he can design pro

cedures to achieve these goals and give his staff 

specific instructions about the work it is to do. 

When the manager does not define vague legislative 

objectives, the GAO auditor must work with him to 

clarify these goals. 

The GAO Comprehensive Manual is very clear about the 

auditor's responsibility to report how a program's 
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objectives were defined: "All reports on review of program 

objectives should include discussions of the program 

objectives used in the evaluations and how they were 

17 identified and established." If the manager and the GAO 

auditor cannot reach an agreement eibout the program's 

objectives, the auditor has to report that no precise 

objectives have been established. 

2. Development of Measures of Effectiveness: The law 

specifies that governmental agencies have as one of 

their primary responsibilities the evaluation of 

their own results in administering programs. 

Agency officials, consequently, must develop 

criteria for measuring the efficiency and effective

ness of their programs. The GAO auditor should 

assess the validity of these criteria to see if he 

can use them in his evaluation. If the agency does 

not have these criteria available, the auditor must, 

with the help of relevant experts in the field, 

devise appropriate measures to evaluate the program's 

results. 

3. Management of Resources: The administration of 

governmental programs requires the extensive use of 

resources—personnel, property, and funds. Manage

ment has the responsibility for using these 

17. United States General Accounting Office, 
Comprehensive Audit Manual, p. 12-5. 
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resources in the most economical manner possible. 

It must see that personnel resources are not wasted, 

that property is not used inefficiently or lost, 

that funds are not spent needlessly, that revenues 

or benefits which should be gained from the program 

are actually obtained, and that controls are main

tained over the liabilities which are incurred. 

Management Tools for Achieving Efficiency 
and Effectiveness 

The heads of the various governmental agencies use 

a good many tools and techniques to insure efficient and 

effective operations in programs. Four important tools 

including the accounting system, internal control, internal 

auditing, and measurement of productivity are briefly dis

cussed as follows: 

The Accounting System 

The Budget and Accounting Procedures Act of 1950 

made agency heads responsible for properly accounting for 

their resources and operations and gave the Comptroller 

General the following accounting responsibilities: 

1. To prescribe the accounting principles, 
standards, and related requirements for the 
executive agencies of the Federal Government. 

2. To cooperate with the executive agencies 
in developing their accounting systems. 

3. To approve executive agency accounting 
systems which are adequate and meet prescribed 
principles and standards. 



61 

4. To conduct, jointly, with the Office of 
Management and Budget and the Treasury Depart
ment, a continuous program to improve accounting 
and financial reports in the Federal Government.^ 

Satisfactory accounting systems are necessary to 

provide management officials with essential and economical 

operations and to enable them to report on the custody and 

use of resources under their management. The objectives 

which are applicable to the accounting systems of Federal 

agencies are stated as follows in the Budget and Accounting 

Procedures Act of 1950: 

1. Full disclosure of the financial results of 
agency activities. 

2. Production of adequate financial information 
needed for agency management purposes. 

3. Effective control over and accountability 
for all funds, property, and other assets for 
which each agency is responsible. 

4. Reliable accounting results to serve as the 
basis for preparing and supporting the agency 
budget requests, for controlling the execution 
of the budgets, and for providing financial 
information required by the Office of Management 
and Budget. 

5. Suitable integration of agency accounting with 
the central accounting and reporting operations of 
the Treasury Department.^9 

18. United States General Accounting Office, 
Answers to Frequently Asked Questions, p. 31. 

19. United States General Accounting Office, 
Accounting Principles and Standards for Federal Agencies 
(Washington, D. C.: U. S. Government Printing Office, 1972), 
p. 2-6. 



Standards for Accounting Systems. The following 

standards must be observed in the design of the agency's 

accounting system: 

1. Statutory requirements: An agency must comply with 

provisions of all applicable laws relating to the 

agency's accounting and to the administration of 

the funds and appropriations for which it is 

responsible. 

2. Management and Congressional needs: The accounting 

system of each agency must be designed to meet all 

internal needs for cost and other financial data for 

planning, programming, budgeting, controlling, and 

reporting the agency's operations. In addition, 

each accounting system must be capable of producing 

the financial information needed to keep the 

Congress fully informed on the financial status and 

operations of the agency. Also, the accounting 

system must provide the necessary information for 

other organizations of the executive branch such as 

the Office of Management and Budget and the Treasury 

Depar tmen t. 

3. Accounting principles and standards of the Comptrol

ler General: The head of each executive agency is 

responsible for establishing and maintaining an 

adequate accounting system. But the system must 

conform to the accounting principles and standards 



prescribed by the Comptroller General of the United 

States, These standards are summarized as follows: 

a. Usefulness of financial data: Financial informa

tion is useful when it can be used in planning, 

in exercising financial control over resources, 

and in promoting greater efficiency and economy 

in daily operations. 

b. Accounting for responsibilities: For the 

accounting function to be as useful as possible, 

the structure of the accounting system should 

be designed so that major assignments of 

responsibility in the various areas of activity 

can be readily reported on by the agency's 

accountants. 

c. Technical requirements: An accounting system 

comprises the formal books and accounts, the 

supporting records (documents and reports), and 

the related procedures used to account for an 

agency's resources and operations. 

d. Qualified personnel: The design, implementation, 

and maintenance of satisfactory accounting 

systems require competent and capable staffs. 

Agency officials who rely on financial informa

tion produced by the accounting system should 

demand a high degree of technical competence in 

accounting personnel. 
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e. Truthfulness and honesty: The highest standards 

of truthfulness and honesty must be maintained 

in accounting for receipt, disbursement, and 

application of public funds. 

f. Necessity for updating accounting systems: An 

agency's accounting system should be reviewed 

from time to time to assure that it continues to 

be useful to all officials and that it be 

adapted to the new needs of management. 

g. The accounting information should satisfy the 

standards of simplicity and reliability. Also, 

2 0  it should not be false or misleading. 

The maintenance of accounts on the accrual basis is 

a basic requirement for Federal agencies. The accrual basis 

of accounting consists of recognizing in the books and 

records of account the significant and accountable aspects 

of financial transaction or events as they occur. The 

accrual basis of accounting can contribute materially to 

effective financial control over resources and costs of 

operations and is also essential in developing adequate cost 

information. Only by applying accrual accounting techniques 

is it possible to include all significant elements of costs 

relevant to the time period involved or to the units of 

production for which costs are being measured. 

20. Ibid., pp. 2-11 to 2-16. 
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Internal Control 

A well designed system of internal control helps to 

insure efficiency, economy and the achievement of planned 

results. The establishment and maintenance of a system of 

internal control is the responsibility of the management of 

the agency. 

Statement on Auditing Procedures No. 33 subdivided 

internal control as follows: 

1. Accounting controls comprise the plan of 
organization and all methods and procedures that 
are concerned mainly with, and relate directly 
to, safeguarding of assets and the reliability 
of the financial records. 

2. Administrative controls comprise the plan of 
organization and all methods and procedures that 
are concerned mainly with operational efficiency 
and adherence to managerial policies. 

The more important specific objectives of a satis

factory control system Include the following: 

1. Promote efficiency and economy of operations. 

2. Restrict obligations and costs, consistent with 
efficiently and effectively carrying out the 
purposes for which the agency exists, within the 
limits of Congressional appropriations and other 
authorizations and restrictions. 

3. Safeguard assets against waste, loss, or 
improper or unwarranted use. 

4. Insure that all revenues applicable to agency 
assets or operations are collected or properly 
accounted for. 

21. American Institute of Certified Public 
Accountants, Statement on Auditing Procedures No. 33 (New 
York: AICPA, Inc., 1963), p. 28. 
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5. Assure the accuracy and reliability of finan
cial, statistical, and other reports. 

The fourth examination and evaluation standard for 

governmental auditing places upon the government auditor the 

responsibility of evaluating the system of internal control. 

This standard states: "An evaluation is to be made of the 

system of internal control to assess the extent it can be 

relied upon to ensure accurate information, to ensure 

compliance with laws and regulations and to provide for 

23 efficient and effective operations." 

Adequate evaluation of internal control system 

requires the knowledge of the characteristics of a satis

factory system of internal control. These characteristics 

are: 

1. A plan of organization that provides segrega
tion of duties appropriate for proper safeguarding 
of the entity's resources. 

2. A system of authorization and recorded pro
cedures adequate to provide effective accounting 
control over assets, liabilities, revenues and 
expenses. 

3. An established" system of practices to be 
followed in performance of duties and functions 
of the organizational departments. 

22. United States General Accounting Office, 
Accounting Principles and Standards for Federal Agencies, 
p. 2-8. 

23. United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Programs, 
Activities and Functions, p. 32. 
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4. Personnel of quality commensurate with their 
responsibilities. 

2 4 5. An effective system of internal review. 

Internal Auditing 

The internal audit function is one of the essential 

tools of management to achieve economy and efficiency. The 

Budget and Accounting Procedures Act of 1950 placed responsi

bility for establishing an internal auditing system on top 

agency management. Section 113 of this Act is specific on 

this point: 

The head of each executive agency shall establish 
and maintain systems of accounting and internal 
control designed to provide effective control 
over and accountability for all funds, property, 
and other assets for which the agency is 
responsible, including appropriate internal 
audi t.^5 

In the statement of the internal auditor's responsi

bilities (revised in 1971) there is included a clear 

definition of internal auditing: "Internal auditing is 

independent appraisal activity within an organization 

the review of operations as a service to management. 

a managerial control which functions by measuring and 

2 6 
evaluating the effectiveness of other controls." 

24. Ibid., p. 32-33. 

25. United States General Accounting Office, In
ternal Auditing in Federal Agencies (Washington, D. C.: 
U, S. Government Printing Office, 1974), p. 3. 

26. The Institute of Internal Auditors, Statement 
of the Responsibilities of the Internal Auditor (New York, 
1971). 

an 

for 

It is 
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The latest publication of the GAO on internal 

auditing in 1974, clearly describes the nature of internal 

auditing: "The overall objective of internal auditing is to 

assist agency management in attaining its goals by furnish

ing information, analyses, appraisals, and recommendations 

27 
pertinent to management's duties and objectives." 

Internal auditing serves only an advisory function 

in the management structures of governmental agencies. The 

internal auditor should not have authority to make or direct 

changes in his agency's procedures or operations. His job 

is to analyze the facts independently and objectively; to 

review and evaluate existing procedures and activities; to 

report on conditions found; and, whenever he deems it 

necessary, to recommend changes for management and operating 

officials to consider. The benefits of a satisfactory 

internal auditing system may be summarized as follows: 

1. The internal audit function can provide a valuable 

service to management by reviewing, appraising and 

reporting on the extent of the entity's compliance 

with applicable legal and external regulatory 

requirements as well as with management policies, 

plans, and procedures. 

2. Management can use the timely information generated 

by the internal auditor to correct imperfections in 

27, United States General Accounting Office, 
Internal Auditing in Federal Agencies, p, 1. 
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programs before these imperfections cause great 

damage in operations and results. These problems, 

once they have been examined, often lead to 

opportunities for achieving lower costs, increased 

efficiency, and faster ways of getting things done. 

3. By reason of the internal auditor's knowledge of 

management policies and procedures, and his 

contacts with officials and employees at all 

organizational levels, he can render the valuable 

service of promoting better communication within 

an agency. 

4. The internal auditor is also concerned with mini

mizing unnecessary and wasteful practices in the use 

of agency's resources. 

Kenneth W. Bahler sums up the duties and role of the 

internal auditor successfully: 

(a) To assist management in assuring that opera
tions are conducted in a responsible manner, (b) 
to serve as an arm to management—to do the kind 
of checking the good manager would do personally 
if he had the time, (c) to identify significant 
problems and propose sound solutions, and (d) to 
participate as a member of the management team in 
suggesting better ways of doing management's job. 
This may involve eliminating unnecessary work and 
doing the job with fewer personnel or less costs.^8 

28. Kenneth W. Bahler, "What Management Expects of 
the Auditor," The Internal Auditor (July/August, 1971), 
62-67. 
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The GAO obviously considers internal auditing 

important. Periodically, it examines internal auditing 

systems in its general assessment of the various govern

mental agencies. It sends the reports on the condition of 

these internal auditing systems to Congress when the find

ings are significant and indicate imperfections in the 

administration of programs; otherwise the reports are 

addressed to the agency heads concerned. 

Productivity Measurement 

Productivity is the efficiency with which outputs 

are produced. In other words, productivity is concerned 

with the efficiency of converting inputs into outputs. 

Specifically, a productivity measure is calculated by 

dividing the outputs by inputs. There are two types of 

productivity measures: total productivity and partial 

productivi ty: 

A familiar example of a partial productivity is the 

output per manhour—the labor productivity index. The 

measurement of total productivity should be used as a 

criterion to show the efficiency of the agency in utilizing 

its available resources (labor, capital, and natural 

resources). Total productivity can be computed as follows: 

Total Productivity = Total Output Total Input 

Partial Productivity = 
Total Output 
Partial Input 
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P = 
L+C+R+Q 

where: P = Total productivity 

L = Labor input factor 

C = Capital input factor 

R = Raw material input factor 

Q = Other miscellaneous goods and services input 
factor 

29 0 = Total output (goods or services). 

The basic prerequisite for measurement of pro

ductivity is that both outputs and inputs of the agency or 

the program have to be measurable. Meaningful measurement 

of productivity of an agency must satisfy the following 

requirements: 

1. The outputs must measure the final product of the 

agency and not the intermediate or subsidiary 

activities performed for the purpose of achieving 

the final product, Jerome A. Mark states: 

For all productivity measures, output is 
m e a s u r e d  o n  p h y s i c a l  o r  r e a l  t e r m s  . . . .  
Productivity measurement differs from work 
measurement. Work measurement generally 
refers to the analysis of the stages of 
the activity and the requirements at each 
of these stages. Productivity refers to 

29. Charles E. Craig and R. Clark Harris, "Total 
Productivity Measurement at the Firm Level," Sloan Manage
ment Review (Spring, 1973), 15. 
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the finished product (the result of the 
activity) and its relationship to input. 

2. All final outputs of an agency should be measured 

whether or not directly related to the primary 

mission of the agency, including the outputs pro

vided in comparatively small volume. 

3. The outputs should be defined to reflect the work 

performed within the agency and not the work com

pleted elsewhere, either by other Federal organiza

tions or by private contractors. The net output 

produced within the agency is the value added 

within this agency.^ 

4. The output of the agency as well as all inputs must 

be stated in a common measurable unit. Also, to 

make productivity indexes comparable from period to 

period, each index must be adjusted to a base period 

value. This means that the output and all inputs 

for any year after the base year must be stated in 

terms of base year dollars. This is often referred 

to as deflating the output and input factors. 

30. Jerome A. Mark, "Concepts and Measures of 
Productivity," The Meaning and Measurement of Productivity, 
Bulletin 197 4, U. S. Department of Labor, Bureau of Labor 
Statistics (September, 1971), p. 8. 

31, Executive Office of the President, Bureau of 
the Budget, Measuring Productivity of Federal Government 
Organizations (Washington, D. C,: U. S. Government Printing 
Office, 1969), pp. 40-41. 
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Deflation is used since prices and wages have 

typically risen each year. 

Uses of Productivity Measurements. Productivity 

measurement is an essential tool for measuring management 

efficiency. This idea is concisely expressed by Richard 

Gerstenberg, Chairman of General Motors: "I regard pro

ductivity as a measure of management's efficiency or lack 

of efficiency in employing all necessary resources—natural, 

3 2 human, and financial." A report of the Bureau of Budget 

develops even more fully the importance of measurements of 

productivity to the efficiency of governmental agencies: 

Measurements of productivity calculated for 
individual agencies do reflect the efficiency 
with which the agencies produce their service 
output. By providing objective measures of 
service output and of unit cost, development of 
productivity data can contribute also to better 
evaluation of choices of outputs to be pro
duced . 

Management, then, can use measurements of produc

tivity to achieve the following benefits: 

1. The Improvement of Productivity: The greatest 

measurement is its potential for contributing to the 

improvement in productivity and, hence, to savings 

in manpower and money. In other words, the reason 

32. Richard C, Gerstenberg, "Management Itself 
Holds the Key," Business Week (September, 1972), p. 142. 

33. Executive Office of the President, Bureau of 
the Budget, Measuring Productivity of l?ederal Government 
Organi zations, p. 3, 
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for having measures of productivity is productivity 

improvement. John Kendrick stresses the signifi

cance of productivity measurement even more strongly: 

"I believe that productivity measurement is even 

more important in increasing 'productivity-

mindedness1 and focusing management thinking on 

ways and means of cutting real unit costs and thus 

34 
enhancing productivity advance in the future." 

The results of a joint research project on pro

ductivity measurement conducted by the Office of Management 

and Budget, the Civil Service Commission, and the GAO 

clearly show for the years 1967 to 1972 that "the average 

savings resulting from productivity improvements has been 

$300 million a year, accumulating to $1.5 billion in fiscal 

year 1972."35 

Improvements in productivity cannot, of course, be 

expected to follow automatically from the mere existence of 

productivity measures in the agency's system. The action 

of management is obviously essential. But productivity 

measures may certainly lead to more effective action, 

provided that the measures themselves are valid and are 

used properly. The agency's management must know how to 

34. Elmer B. Staats, "Measuring and Enhancing 
Federal Productivity," Sloan Management Review, Massachusetts 
Institute of Technology (Fall, 1973), p. 7. 

3 5, Ibid., p. 4. 
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get more out of the resources available to them; that is, 

it must be able to increase productivity. 

Improvement in productivity comes from the following 

sources: (1) applying relevant knowledge; for example, the 

introduction of technology such as data processing for the 

purpose of enhancing the amount and reliability of data 

about economic results; (2) the investment of more capital 

per worker; that is, providing workers with labor saving 

devices; (3) raising the quality of labor; and (4) improving 

the allocation of labor; that is, making sure that employees 

are given every opportunity to move into those positions in 

which they perform best. 

2. The Detection of Unusual Developments in the 

Agency: A productivity data system may be used as a 

device to detect unusual developments — favorable or 

unfavorable—and thus to define areas of operation 

which require special attention. This kind of 

data system could be used to detect managers' 

departures from expected or planned courses in the 

use of resources. 

3, The Development of Comparative Measures of the Cost 

of the Output: Measurements of productivity may be 

used to make comparisons of the resource cost of 

service at different times in the same organization. 

Usually, productivity data are computed as the ratio 

of outputs to inputs for the purpose of showing how 
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much more or less output has been achieved per unit 

of input in one case than in another. The same 

information may also be shown in the form of unit 

cost; that is, as the ratio of input to output for 

the purpose of computing real costs per unit of 

4_ , 3 6  outpu t. 

4. An Aid in Conducting an Effectiveness Audit: 

Productivity measurement is essential for providing 

data that help in conducting effectiveness audit. 

The actual units of output used in the computation 

of productivity measures can be compared with the 

expected output of a program to find out the condi

tion of the program. 

5. The Possibility for More Information Judgments About 

Productivity: An analysis of productivity data will 

make possible more informed judgments about the 

effects on productivity produced by various actions 

and events, such as the introduction of new types of 

equipment, centralization of operations, improvement 

in employee skills, or changes in management. This 

kind of analysis may be used in formulating plans 

for improving productivity. 

36. Executive Office of the President, Bureau of 
the Budget, Measuring Productivity of Federal Government 
Organizations, p, 82, 



77 

6. The Production of Economic Data for Labor Negotia

tions: Governmental agencies have frequently been 

challenged by the unions of the public sector for 

greater pay and other benefits. Productivity 

measures can be used by management as a basis for 

negotiation with these unions to settle on acceptable 

levels of wages and fringe benefits. 

In summary, productivity measurement is an indis

pensable tool for appraising the efficiency with which the 

resources are used in the production of services. Estab

lishing a productivity reporting system is necessary for 

the public administrator because he is now facing three 

basic pressures: demands for more and better services, 

demands for increased compensation to the labor force in 

terms of wages or fringe benefits, and a growing reluctance 

of the taxpayer to permit taxes to take an increasing share 

of his pay. 

Examples of the United States General 
Accounting Office Reports 

The following pages contain summaries of selected 

General Accounting Office reports which had the primary 

objective of evaluating the effectiveness and efficiency of 

federal programs. The purpose of including these examples 

is to supplement the findings of this chapter and to illus

trate how the GAO conducts the program results reviews. 
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These reports are reproduced by the author in a new format. 

Each report is divided into five subheadings as follows: 

goal of the program, condition of the program found by the 

auditor, effect of the condition, causes of the condition, 

and the auditor's recommendations and suggestions to the 

agency officials and to the Congress. This format, if 

followed by the auditor in writing the final report will 

give its readers more opportunity to understand the report 

and to get the maximum benefit of the evaluation reviews. 

The format developed by the author in reproducing the GAO 

reports is also used as an approach for constructing the 

model for evaluating the Jordanian governmental programs. 

Problems of the Upward Bound Program in 
Preparing Disadvantaged Students for Post-
Secondary Education, 1974 

The GAO evaluated the Upward Bound Program, adminis

tered by the Office of Education (OE)/Department of Health, 

Education and Welfare (HEW), to determine whether the pro

gram had achieved its stated objective. To conduct the 

evaluation process, the auditors interviewed OE officials 

and reviewed policies, regulations, practices, and pro

cedures for administering the Upward Bound program. They 

also scanned several consultants' reports on the program. 

At the project offices, the auditors examined projects 

proposals, records, and reports, and interviewed project 

officials, teachers, and administrators. The GAO also 
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concentrated its investigation on 15 projects located in 

nine different states. 

Goal of the Program. The goal of the Upward Bound 

Program as stated in the authorizing legislation (Section 

408 of the Higher Education Act of 1965) is to provide low-

income students who are potentially successful, but 

inadequately trained, with skills and motivation necessary 

to succeed in education beyond high school. 

The Condition of the Program Found by the 

Audi tor. 

1. Although the Upward Bound program might be moti

vating students to enroll in college, OE does not 

know, nor is there sufficient data available in the 

program management information system to determine, 

how effective the program has been in achieving its 

goal of equipping students with the academic skills 

necessary for success in college. Limited available 

data indicate that the program has not achieved this 

goal. To support this conclusion, the auditors 

conducted a statistical test. They analyzed the 

association between (a) program exposure and the 

extent to which participants were motivated to 

enroll in college, and (b) program exposure and 

academic preparedness. Because direct measures of 

the variables analyzed were lacking, the auditors 
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used the following proxy measures: program exposure 

(number of months of participation in the program), 

motivation (extent to which participants enrolled 

in college), and academic preparedness (extent to 

which participants remained in or graduated from 

college). The results of the statistical tests were 

as follows: 

a. The 15 projects reviewed have succeeded signifi

cantly in motivating participants to enroll in 

college. That is, there is a significant 

association between program exposure and college 

enrollment. 

b. The association between exposure to the program 

and college graduation is insignificant for the 

15 projects. That is, students with more 

exposure were not succeeding at significantly 

higher rate than those with less exposure. 

Inadequacy of the Criteria Used by the OE in 

Measuring Program Effectiveness: To measure the 

extent to which program goal has been achieved, OE 

used college enrollment, retention figures, and 

graduation of former Upward Bound students. 

According to the GAO auditors, these figures alone 

do not appear to be adequate criteria for measuring 

the effectiveness of the program in achieving its 

stated goal. They believe that a better measure of 
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effectiveness is the extent to which the Upward 

Bound program has increased the participants1 skills 

and motivation. The program management information 

system, however, does not contain any data on the 

academic skills and motivation levels of students 

when they enter and leave the program. 

Effect of the Condition of the Program. The program 

impact on the target group (students from low-income back

ground who are underachievers with potential) is very 

limited. The students who attended the program still face 

difficulties in college education. For example, of the 

15,000 Upward Bound students who enrolled in college during 

1966-1969, 29% were still enrolled or had graduated. This 

rate is 11% less than the national graduation rate for all 

37 
college enrollees for the same period. 

Causes of the Condition of the Program. The causes 

which contribute to the unsatisfactory condition of the 

program include the following: 

37, The author's point of view is that this com
parison is not valid because of the differences between 
Upward Bound students and other students. Upward Bound 
students have the handicap of being underachievers while 
other students do not. A comparison of these two groups' 
success in college is, therefore, unfair since each group 
has different degrees of academic achievement. The 
evaluator of the Upward Bound Program agreed with this 
Point when he was interviewed by the author. 
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1. The Office of Education has not established clear, 

measurable objectives, contrary to HEW1s require

ments: The Upward Bound objectives established by OE 

and the three regional offices visited did not 

include a statement of expected end results, 

Instead, objectives were stated in terms of the 

resources to be committed: the number of projects 

to be funded, and the total number of students to 

participate in the program. Also, the three 

regional offices did not require the projects to 

establish clear, measurable objectives. Objectives 

in the project application were generally vague and 

were not expressed in measurable terms to indicate 

the types and degree of changes expected in the 

academic skills and motivation of students. 

2, Educational needs of the program participants were 

not determined: OE had not required Upward Bound 

projects to make a comprehensive assessment of the 

student's educational needs or to implement any type 

of formal academic achievement and diagnostic 

testing program. Such tests are an essential part 

of educational need assessment and provide a guide 

to minimize the likelihood of misplacing the 

students or not giving them essential and needed 

educational services. 
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3. Curriculum was not designed to meet students' 

educational needs: The Upward Bound curricula at 14 

of the 15 projects visited were not designed to 

overcome students' specific academic weaknesses 

which were likely to have an adverse effect on 

their success in college. Motivating the students 

toward personal success in college and developing 

their self-images seemed to be stressed more than 

correcting faulty academic preparation. As a 
o 

result, many of the students enrolled in college 

had academic problems. 

4. OE's management information system did not provide 

program officials with accurate and prompt data on 

program results. The management information system 

had several weaknesses: (a) the system was not 

designed to accumulate baseline data on the academic 

skills and motivation levels of students or their 

progress in overcoming identified weaknesses; (b) 

the management information system's only measures 

of program effectiveness were statistics on 

students' college enrollment, retention, and 

graduation, and much of these data were not accureite 

or prompt; and (c) the system did not provide 

follow-up data on students' college performance, 

such information as grade point averages, units 
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attempted and completed, and reasons for dropping 

out pf college. 

5. OE did not have an effective monitoring system for 

determining the success of individual projects in 

accomplishing their goals: OE1s regional staffs are 

required to conduct site visits at least once a 

year for each project. Available reports on the 

projects visited since the program began indicating 

that the visits were concerned primarily with pro

gram processes and adherence to guidelines. The 

reports contained little information on the 

effectiveness of the projects' results. 

6. OE had no assurance that the program was serving 

the intended target group. The GAO auditors found 

the following discrepancies: 

a. Students selected were not academic risks; 

Upward Bound guidelines state that students 

selected for the program should be identified 

by the project staff as academic risks (that is, 

underachievers with potential). • However, OE 

did not define what it means by an underachiever 

in terms of educational deficiencies such as 

high school grades or achievement tests. As a 

result of the subjective identification of the 

underachievers by the project.officials, a high 

percentage of the selected students did not 
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need or have a right to the program's educa

tional services. 

b. Students' family incomes exceeded guidelines: 

Upward Bound guidelines state that at least 80 

per cent of the students must meet the poverty 

income guidelines established by the Bureau of 

the Census and that up to 20 per cent in 

slightly higher income brackets can be selected 

at the discretion of project directors. The 

review of income data on 1180 students at 12 

projects showed that the reported family incomes 

for 178 (or 15 per cent) of the students 

exceeded the family income criteria for 

eligibility to participate in the programs. 

Auditor's Recommendations to the Secretary of 

Health, Education and Welfare. 

1. Establish clear, measured objectives for Upward 

Bound program as required by HEW, 

2. Use students' performance as a criterion to measure 

the program's effectiveness. 

3. Require projects to (a) perform and document 

comprehensive need assessment on all students, 

including their motivation level; (b) design 

curricula to meet the identified needs; and (c) 
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periodically measure the project's progress in 

meeting these needs. 

4. Improve management system so that managers are 

provided with data on the academic skills of the 

s tuden ts. 

5. Strengthen the monitoring system of the program to 

insure that all projects operate in accordance with 

the program's intent. 

6. Require regional offices to insure that projects 

select students in accordance with the program 

regulations and document the basis used. OE should 

provide projects with guidelines defining an 

academic risk student in terms of an academic 

achievement measure such as standardized tests and 

grade-point average. 

Opportunities to Improve Effectiveness and 
Reduce Costs of Rental Assistance Housing 
Program, 1973 

The GAO reviewed the Federal program to increase 

rental housing units for low and moderate-income families 

to determine whether the Department of Housing and Urban 

Development (HUD) could improve its effectiveness and reduce 

costs. The review was made at HUD headquarters in Washing-

tion, D, C, and at field offices in Atlanta, Dallas, and Los 

Angeles, The review was directed toward examining policies, 

procedures, and practices of the program, 
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Goal of the Program. The need for adequate housing 

for low and moderate income families is one of the major 

issues facing the nation. To increase rental housing 

available to such families, Section 236 of the National 

Housing Act authorized a mortgage insurance program in 1968. 

The program goal is to provide 1.3 million housing units by 

1978. Under Section 236, HUD pays the mortgage insurance 

premiums and part of the mortgage loan interest costs (in 

excess of 1 per cent). HUD financial assistance, called 

interest reduction payments, makes the monthly rent for each 

housing unit at a rate lower than would apply if the project 

received no Federal assistance. 

The Condition of the Program Found by the 

Auditor. 

1. HUD did not insure that all eligible families 

had the same opportunity to participate in the 

Rental Housing Program regardless of where they 

lived, In other words, not all areas of the nation 

participated in the program in proportion of their 

needs, 

2. The costs of conducting the program were higher 

than they should be. This is because of the 

inappropriate method of financing the program, 

inadequacy of land appraisal procedures followed by 

HUD, and high operating and maintenance costs. 
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(These will be discussed further under the causes 

of the program condition.) 

Effect of the Condition of the Program. 

A possibility of loss of $1.2 billion during the 

fiscal years 197 3 through 197 8 because of the method 

of financing adopted by HUD which leads to higher 

interest rates. 

Higher rent for the beneficiaries of the program 

because of higher costs. Therefore, the program 

had little impact on solving the housing problems 

of the low- and moderate-income families. 

Causes of the Condition of the Program. The 

specific causes which contributed to the unsatisfactory 

condition of the program as discussed in the report include: 

1. Misallocation of Program Resources: HUD did not 

allocate program resource according to the needs of 

low- and moderate-income families in different areas 

of the nation. The needs for subsidized housing 

were not used as a primary basis for allocating 

program limited resources, A major factor in 

allocating resources was an area's capability to 

produce houses, not the estimated need. Therefore, 

most areas active in producing subsidized housing 

received a greater proportion of the available 

program resources. Also, what contributed to 

1. 

2. 
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misallocation of program resources at local level 

was that IIUD field offices did not receive adequate 

guidance from headquarters on the allocation of 

program resources. They approved projects on a 

first-come, first-served basis and did not attempt 

to identify the housing needs of low- and moderate-

income families and distribute program resources in 

proportion to such needs. However, HUD now 

recognizes that need is an important factor in 

allocating Section 236 program resources. In its 

March, 1971 allocation, IIUD gave equal weight to the 

factors of subsidized housing needs and production 

capacities. In fiscal year 1972 allocation, HUD 

changed the relative weights assigned to these two 

factors to 60 per cent and 40 per cent, respec

tively . 

2. Land Appraisal Procedures: HUD gave little or no 

consideration to the owner's cost in the land 

valuation, The GAO examined the land valuation 

assigned to 68 recently completed Section 236 

projects administered by HUD field offices in 

Atlanta, Dallas, and Los Angeles. Each of the field 

offices gave little or no consideration to owner's 

cost, HUD valued project land above its cost to the 

owner for 47 of the 68 projects. .For 12 of the 47 

projects, the IIUD valuations ranged from 126 to 
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3 33 per cent of the owner's costs. However, in 

1972, HUD issued new guidelines for land appraisal 

and emphasized that appraisals which exceeded the 

owner's cost should be fully justified in the 

appraisal files. 

3. Method of Financing: Under the present method of 

financing the Section 236 program, project owners 

obtain loans for constructing housing from HUD-

approved lending institutions at interest rates 

established by HUD. IIUD insures the loans and pays, 

on behalf of project owners, all interest in excess 

of 1 per cent on the loans and the loan insurance 

premiums. But if the subsidized loans made under 

the Section 236 program were financed by Treasury 

borrowing rather than by private lender, the 

Government could take advantage of its ability to 

borrow funds at lower interest rates than those 

charged by private lenders. The GAO estimated that 

if HUD were authorized to make loans with Treasury 

borrowings, it could save $1.2 billion for years 

1973 through 1978. 

4. Operating and Maintenance Costs: Program regulations 

stated that before approving construction of a 

project, HUD must evaluate the estimated costs of 

operation and maintenance to determine whether the 

project can be satisfactorily operated at costs 
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which will permit rents within the means of the 

target group. However, the HUD field offices 

generally did not have adequate data available 

against which to me£isure proposed cost of a project. 

The review of 31 projects in four field offices 

showed that about 39 per cent of these projects have 

experienced operating costs which exceeded the 

scheduled costs. Some project owners had requested 

increases in rents becuase operation and maintenance 

costs were higher than expected. In the GAO1s 

opinion, the lack of sound data for use in esti

mating project operating costs increases the 

possibility of approving projects with rents too 

high for low- and moderate-income families. 

Auditor's Recommendations to the Secretary of 

1, The Secretary of HUD should insure that rental 

assistance resources are allocated primarily in 

proportion to needs. 

2. The Secretary of IIUD should monitor the field 

office's land valuation practices to insure that 

revised land appraisal guidelines are being 

followed. 

Auditor's Recommendations to the Congress. Because 

of the potential interest savings, the GAO recommends that 

HUD. 
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the Congress consider legislation which would permit 

Section 236 loans to be financed by the Treasury rather than 

by private lenders. 

Improved Administration Needed in New Jersey for 
the Federal Program of Aid to Educationally 
Deprived Children, 1971 

The GAO made a review of the manner in which the 

Office of Education, Department of Health, Education and 

Welfare (HEW), was administering its responsibilities under 

the Federal Program of assistance to educationally deprived 

children in New Jersey. GAO concentrated its local review 

in the Camden Educational Agency (LEA) which is one of the 

four local agencies in New Jersey. 

Goal of the Program. The program is authorized by 

Title I of the Elementary and Secondary Education Act of 

1965, Title I authorizes Federal financial assistance for 

educational programs designed to meet the special educa

tional needs of educationally deprived children living in 

areas having high concentrations of children from low 

income families. Such areas are referred to by the Office 

of Education (OE) as project areas. 

The Condition of the Program Found by the 

Audi tor. 

1. The program was not only limited to school 

attendance areas as specified by Title I of the 



Act. LEA conducted Title I projects in all its 

attendance areas, some of which had not been 

designated by the LEA as having high concentration 

of the children from low income families. 

Documentation supporting selection of school areas 

was not maintained. School attendance areas were 

chosen for the Title I program in Camden LEA on the 

basis of a local official's general knowledge of 

economic deprivation in the city, and it did not 

apply accurately the OE criterion for selection 

which states that, "A school attendance area will 

be eligible to participate in the program if it has 

a concentration of children from low income families 

which is equal or greater than the average concen

tration of such children for the LEA as a whole." 

In addition to the inadequacy of methods of selec

tion of the project areas, Camden LEA did not 

document the basis for selection although documenta

tion is required by Title I regulations. 

Some projects were not designed to meet the special 

needs of educationally deprived children. Title I 

regulations require that each project be designed 

for those educationally deprived children in the 

project areas, But it appears that the operations 

of a substantial part of LEA's ti.tle program did 

not result in special educational programs for 
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educationally deprived children, but resulted in a 

program of general aid to both the public and private 

school system which was contrary to the objective 

of the Title I program. 

Effect of the Condition of the Program. 

1. The program as conducted by Camden LEA is not 

limited to the project areas. GAO estimated that 

more than $240,000 of the program funds had been 

spend in 2 school attendance areas which should not 

participate in the program. 

2. Because the methods of the selection of project 

areas were inadequate and were also not documented, 

the Office of Education was not in a position to 

know whether Title I funds provided to Camden LEA 

were being spent on those children the program was 

intended to serve. 

Causes of the Condition of the Program. The main 

reasons which contributed to the failure of the program in 

Camden is the weakness of the administration of New Jersey 

State Educational Agency (SEA). SEA is responsible .for 

administering LEA in the State. These v/eaknesses are 

summarized as follows: 

1. Weakness in SEA's review of project applications as 

required by the OE: Information contained in Camden 

LEA project applications approved by SEA indicated 
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that certain projects were not designed in 

accordance with the Title I program and should be 

questioned by the SEA before giving its approval. 

2. SEA did not utilize LEA evaluation reports to 

improve the program: Project evaluation reports 

prepared by the Camden LEA and submitted to the SEA 

as required by the Office of Education guidelines 

were not utilized and studied to help improving of 

the operations of Title I programs at LEA. 

3. In the years prior to fiscal year 1970, the SEA 

did not employ effective practices for insuring that 

the Title I program was conducted in accordance with 

applicable regulations and guidelines. 

Auditor's Recommendations to the Secretary of 

Health, Education and Welfare. The Secretary of HEW should 

emphasize to the New Jersey Educational Agency: 

1. The need to insure that local educational agencies 

select and document project areas in accordance 

with program criteria and concentrate program 

assistance to the fullest extent in those school 

attendance areas designed as having high concentra

tions of children from low-income families. 

2, The importance of requiring local educational 

agencies to identify the special needs of 
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educationally deprived children and to design 

projects that have reasonable promise of meeting 

those needs. 

3. The need for SEA to utilize the local educational 

agency's evaluation reports to improve the program. 

Such reports could be used by the SEA as a basis for 

improving existing projects or as an indication that 

certain projects are unsuccessful and should no 

longer be funded. 

4. The need for SEA to monitor LEA activities on a 

periodic basis. 

5. Action should be taken by SEA to strengthen the 

process of reviewing the project applications. 

Problems in Accomplishing Objectives of the 
Work Incentive Program (WIN), 1971 

The GAO review covers certain aspects of WIN opera

tions at the national headquarters offices of the Department 

of Labor, the Department of Health, Education and Welfare, 

and at local WIN and AFDC (Aid to Families with Dependent 

Children) offices in Denver and Los Angeles for the period 

from 1968 through 1970. 

Goal of the Program. The Work Incentive Program, 

authorized by Title II of the Social Security Amendment of 

1967, is designed to provide recipients of welfare under the 

Aid to Families with Dependent Children program with 
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training and services necessary to move them from welfare 

dependency to employment at a living wage. 

The Condition of the Program Found by the 

Auditor. Although WIN appears to have achieved some success 

in training and placing AFDC recipients in jobs which has 

resulted in saving in welfare payments in individual cases, 

the complete results of WIN cannot be determined readily 

because of significant shortcomings in the management 

information system for WIN. The GAO auditors found the 

following statistics: 

1. As a result of WIN's nationwide operations, 19 per 

cent of persons, who had terminated from WIN, had 

obtained jobs during the period from 19 68 through 

1970. The rest quit for some reasons. 

2. In Los Angeles, 6432 enrollees had terminated from 

the program in 197 0, of whom about 20 per cent have 

obtained jobs. 

3. In Denver, 67 3 enrollees terminated from the program 

in 1970, of whom 26 per cent have obtained jobs. 

Effect of the Condition of the Program. Because of 

the limited size of WIN program in relation to the soaring 

AFDC rolls, WIN does not appear to have had any significant 

impact on reducing welfare payments. For example, in Los 

Angeles the limited success of employment,(20%) gives an 
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indication that the WIN in Los Angeles had not had a 

significant impact on reducing welfare payments. 

Causes of the Condition of the Program. The causes 

which contribute to the unsatisfactory conditions are as 

follows: 

1. Weakness in management information system for WIN. 

Complete, accurate and meaningful information was 

not generally available on program costs, benefits 

or operations. These weaknesses are: 

a. Program costs: Costs of operating the WIN 

program have not been compiled and reported 

accurately by the Department of Labor because of 

the failure of some states to report WIN costs 

on the accrued-expenditure basis as required by 

the Department of Labor. 

b. Terminations from WIN: Reasons for enrollees1 

terminations in Denver and Los Angeles were not 

recorded on a sufficiently definitive or a 

accurate basis to permit meaningful analysis. 

2. Problems in Program Design: The following problems 

are found in the program design: 

a. Fathers frequently lose money by going to work 

because their AFDC payments are discontinued 

when they obtain full-time employment regardless 

of their wages, while mothers continue to 
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receive AFDC payments following employment. The 

immediate cutoff of welfare payments to AFDC 

families with working fathers is unrealistic 

and provides no incentive for seeking employ

ment . 

b. Welfare payments to working AFDC mothers are not 

reduced in a realistic manner after employment. 

For example, in Los Angeles, a mother may 

continue to receive welfare payments until her 

earnings exceed $12,888 while the average yearly 

earnings of all employed persons in the Los 

Angeles area during 1969 was about $8,000. This 

situation shows that the working AFDC mothers 

continue to receive welfare payments beyond the 

point at which they have achieved income parity 

with persons not on welfare. 

c. The effectiveness of sanctions of the Social 

Security Act is applied against persons who 

refuse to participate in WIN or to accept 

employment without good cause appears question

able. The reviews in Los Angeles and Denver 

have revealed significant problems in the 

application of these sanctions. Also, the local 

welfare agencies in the two cities have been 

hesitant to apply the sanctions because such 

application is administratively time-consuming 
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and penalizes the entire family, not just the 

uncooperative individual. 

d. Funding restrictions imposed by the legislation 

authorizing WIN have limited implementation of 

the special work projects. The projects were 

provided by the law to subsidize employment for 

AFDC recipients who were considered not suitable 

for training or v/ho cannot be placed in 

competitive employment. The inquiries in the 

states of California and Colorado revealed that 

such projects were not undertaken in those 

states mainly because of funding problems. 

3. In addition to the previous problems which con

tributed to the condition of the program, the 

results of the program (employment) are determined 

largely by the state of the economy and the 

availability of jobs. 

Auditor's Recommendations to the Secretary of 

Labor. The Department of Labor should improve the manage

ment information system for WIN so that it will provide 

accurate and complete data on program operations, costs and 

benefits. Data should be developed consistently both on a 

nationwide basis and on individual projects and should be 

used for managing and evaluating the effectiveness of WIN 

operations, The report emphasized the following points: 
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(1) cost reports on WIN should show all federal, state and 

local expenditures for the program, including those paid 

from Federal AFDC funds, and should be prepared consistently 

on an accrual basis; (2) the Department of Labor needs to 

reexamine the format of individuals' termination record and 

to insure that it provides for reasonably definitive data on 

the reasons for WIN Terminations. 

Auditor's Recommendations to the Congress. The 

designs of WIN and the AFDC programs need to be changed in 

certain respects if the overall objective of WIN is to be 

realized. There are four changes recommended: 

1. GAO believes that the family income should be the 

primary criterion for establishing AFDC eligi

bility, irrespective of whether the family head is 

male or female. 

2. There is a need for an adjustment of the welfare 

cutoff provisions especially with females heading 

AFDC families. 

3. There is a need for legislation which would 

strengthen work incentives instead of penalizing 

those who refuse to accept employment. 

4. It is desirable to appropriate more funds for 

implementation of special work projects. 
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A Need for Improving the Administration of 
Study and Evaluation Contracts, 1971 

The Office of Education (OE) has entered into 

contracts for studies and evaluation of Federal educational 

programs to determine whether these programs are meeting 

their objectives. The GAO reviewed the Office of Education's 

administration of these contracts to determine whether its 

policies and procedures were adequate for insuring that the 

information obtained was useful and provided the benefits 

intended. 

The GAO identified 86 study and evaluation contracts. 

Of these contracts, GAO selected 24 for review. At the time 

of review, 14 contracts had been completed, and the remain

ing 10 were still in progress. 

Goal of the Program. Section 412 of the General 

Education Provisions Act authorizes the Office of Education 

to enter into contracts with private and public firms for 

the purpose of obtaining objective measurements of the 

effectiveness of educational programs, 

The Condition of the Program Found by the 

Auditor. 

1. The review of the Office of Education records and 

the discussions with agency officials showed that 

the results of five of 14 completed contracts, 

which cost $935,000 did not fully meet the objectives 
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they were supposed to accomplish. That is, they 

did not provide useful and timely information on 

program evaluation. The results of the other nine 

completed contracts were considered adequate. 

2, Although a final judgment had not been made by the 

Office of Education on the 10 ongoing contracts, 

the OE records indicated that two of them may fall 

short of meeting their objectives. These studies 

are: (a) a study, costing $542,050, to evaluate 

curriculum for the environmentally deprived chil

dren, and (b) a $7 million contract to study the 

follow-through program. 

3. The GAO auditors concluded that the failure 

contracts suffer from the following problems: 

(a) lack of sufficient research, test data and 

analysis to support their conclusions, and (b) lack 

of original or accurate data. 

Effect of the Condition of the Program. The costs 

of the seven failure contracts (5 completed and 2 ongoing) 

were $8,505,716, Apparently, those millions of dollars were 

spent without receiving the intended benefits. 

Causes of the Condition of the Program. The 

weaknesses of the Office of Education administration are the 

main reason for the failure of some contracts. The GAO 

found that there are three basic weaknesses: 
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1. In many instances, the OE did not clearly specify 

what it expected the contractor to do. Therefore, 

it would be impossible to determine whether the 

contractor was actually doing the job which he is 

supposed to do. This lack of specification some

times leads to the acceptance of the contractor's 

report in spite of its serious deficiencies. 

2. Written agreements were not obtained on significant 

changes in the contractor's work. The GAO auditors 

believe that this omission contributed to the 

failure of the Office of Education to receive the 

quality report that it expected and placed it in an 

awkward position in dealing with the contractor. 

3. Contractors were not monitored closely enough to 

keep responsible Office of Education officials 

informed on a contractor's progress and the poten

tial problem areas of the contract. 

Auditor's Recommendations to the Secretary of 

Health, Education and Welfare. 

1, Need for more specific description of work to be 

performed by the contractor, This description will 

insure that the objectives and requirements of all 

contracts are clearly understood by the contractors. 

2, Need for written agreements concerning new changes 

in the contract. 
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3. Need for effective monitoring procedures. Moni

toring of a contractor could consist of visits to 

the contractor's site, written progress reports from 

the contractor, and timely actions to deal with 

problems disclosed during the contract performance. 

4. Need of establishing criteria for use by agency 

personnel in evaluating a final report prior to 

acceptance to determine whether the contract 

objectives have been achieved. 

5. Need for consultation with legal counsel when 

considering actions against a contractor for poorly 

performed work. 

Safer Motor Vehicles—More Effective Efforts 
Needed to Insure Compliance with Federal Safety 
Standards, 1973 

The GAO reviewed the activities of the National 

Highway Traffic Safety Administration to determine the 

extent to which the agency provided assurance to the public 

that motor vehicles and equipment manufacturers were meeting 

the Federal Safety Standard established as a result of the 

National Traffic and Motor Vehicle Safety Act of 1966. 

Goal of the Program. The goal of the Safety 

Administration's testing program in the Department of 

Transportation is to reduce the highv/ay fatality rate by 

one-third by 1980. To achieve this purpose the Safety 

Administration is authorized to test motor vehicles to 
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determine whether these vehicles are complying with Federal 

Safety Standards. 

The Condition of the Program Found by the 

Audi tor. The testing program has provided little assurance 

to the American public that motor vehicles comply with 

standards and, thereby, provide the safety benefits 

intended. In the GAO auditor's opinion, the program has not 

been as effective as it could have been. 

Effect of the Condition. The impact of the 

unsatisfactory condition of the program, which cost the 

Federal Government $1.8 million a year over the three years 

197 0-1972, could expose the public to unnecessary risk of 

accidents, injuries, death, and property damage. 

Causes of the Condition. The causes of the un

satisfactory condition found by the auditors include the 

following: 

1. Available accident data were not used to identify 

areas for testing: Although the Safety Administra

tion's primary goal in enforcing motor vehicle 

standards is to reduce injuries and deaths resulting 

from traffic accidents, it has not systematically 

used traffic accidents data and studies as criteria 

in selecting which vehicle standard areas, vehicle 

equipment, or vehicles to test. The selection of 
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vehicles for compliance testing in fiscal year 1972 

was based on (a) the results of lack of prior 

testing, (b) consumer complaints about defects, and 

(c) engineering judgment based on evaluation of 

vehicle designs. 

2. Emphasis on tire testing: A total of 34 safety 

standards were effective before September 1, 1972. 

However, more than half of the funds obligated for 

testing compliance during the years 1970 and 1971 

was used for testing manufacturers' compliance with 

two tire safety standards. For example, 59 per 

cent of funds in 1970 were used in testing compli

ance with tire standards, 61 per cent in 1971, and 

38 per cent in 1973. The auditor's opinion was that 

tire testing is important, but emphasis on tire 

testing is more than it should be, and the Safety 

Administration should use available funds more 

effectively by giving more consideration to other 

safety standards, especially those which the Safety 

Administration has classified as critical. 

3. Prior test experience not reflected in current 

testing plans: Safety Administration has ranked the 

safety standards according to their testing priority 

and has classified seven standards as critical for 

testing. But the auditors found that some of the 

safety standard areas given top testing priority 
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had lower test failure rates than standard areas 

with less than top-priority rankings. For example, 

the brake hose standard with 4 per cent test 

failure rate was considered one of the top priority 

standards, while tire and rim selection standard 

with 12 per cent test failure rate was considered 

one of the lower priority standards. In general, 

the auditors noted that the Safety Administration's 

testing priorities were not fully in line with its 

test failure rates and its classification of 

standards as critical. 

4. Limited use of manufacturer's certification data: 

The 1966 act requires manufacturers of motor 

vehicles to certify that their products meet 

Federal safety standards. However, it was found 

that the Safety Administration's testing program 

had not widely used manufacturers' data to identify 

anything that might point to possible compliance 

problems. 

5. Delays in acting on compliance test failures: There 

were 2,159 failures from May 15, 1968 to June, 1972, 

resulting from the testing program. As of August 

31, 1972, 677 (30 per cent) had not been resolved 

by a corrective action. The length of time to 

resolve test failure cases raises, a question as to 
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how much safety benefits received from the Safety 

Administration's investigation. 

Auditor's Recommendation to the Secretary of 

Transportation. The Secretary of Transportation should 

require: 

1. Systematic use of accident data as a key factor in 

selecting vehicles, equipment, and standard areas 

to be tested for compliance. 

2. Evaluation of testing priorities on the basis of 

accident data and studies and the results of prior 

compliance tests. 

3. Expanded and systematic use of manufacturers' 

certification data. 

4. More timely action in resolving test failure cases. 



CHAPTER IV 

ANALYSES OF SOME ASPECTS AND PROBLEMS IN EVALUATING 
THE FEDERAL PROGRAMS IN THE UNITED STATES 

Interviews with the Officials of the GAP 

In order to assure the validity of this study, the 

author felt that firsthand knowledge of both the conceptual 

framework and the operational procedures of the GAO in 

evaluating the Federal programs must be acquired. The best 

source of this knowledge is, of course, interviews with some 

of the GAO officials who direct and conduct the evaluation 

of Federal programs. After discussing the idea of the 

interviews with the director of the dissertation and getting 

his approval and that of the other members of the committee, 

the author began planning for the interviews. 

The author, first of all, was given a letter of 

introduction from the Accounting Department of The University 

of Arizona. This letter, directed to the GAO officials 

and signed by the Head of the Accounting Department, 

explained the purpose and nature of the interviews. (A copy 

is attached to Appendix B.) In addition to this help, 

the author's advisor in the Agency for International 

Development in Washington, D. C. (the agency which sponsors 

the author during his studies at The University of Arizona 

and financed the trip to Washington), contacted the 
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Information Office of the GAO to arrange for the inter

views and to obtain for the author various GAO publications 

and reports on program evaluation. Finally, the office of 

Ellsworth II. Morse, Jr., Assistant Comptroller General of 

the United States, arranged for the author appointments 

for interviews with the GAO officials. 

The author interviewed sixteen officials from dif

ferent divisions and offices of the GAO. (A copy of this 

list of officials and their titles is presented in Appendix 

A.) During the interviews the officials were very helpful 

to the author and provided a great deal of valuable 

information on program evaluation as it is conducted in the 

United States. 

The questions offered for discussion with the 

officials were designed to receive information about how and 

why they conduct program evaluation, the problems they face 

in conducting this process, and their suggested solutions 

to those problems. In order to obtain better results from 

these interviews, most of the officials' responses were 

taped, and necessary notes were taken during the inter

views. The questions offered to the GAO officials are shown 

in Appendix B. The responses of the GAO officials to the 

eight questions are discussed under the following headings: 
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The Auditor Takes on the Evaluation 
Process 

When the first question was addressed to the GAO 

Officials (Can auditors be evaluators?), fourteen out of 

sixteen officials interviewed agreed that auditors can 

conduct program evaluations. However, all those officials 

who gave positive answers to this question emphasized that 

auditors, in order to be good evaluators, need the experts' 

and consultants' assistance in the areas where they lack 

expertise. Here are some of the GAO Officials' responses 

to the first question: 

Ron Lauve, Assistant Director of Manpower and 

Welfare Division in the GAO: 

Yes, I believe that they can, because of the basic 
background they have and the inquisitive nature of 
the auditors. However, people who are trained in 
other fields are of great help to the auditors in 
conducting the evaluation process. When you get a 
varied background, I think you can come up with a 
stronger team for program evaluation than if you 
have solely an auditor, I have found this mixed 
varied experience very beneficial. 

Leo Herbert, Director of Personnel Management 

Division in the GAO: 

I believe that auditors can do program evaluation 
because it has been done by the GAO; but the 
problem of the accountant type of auditors is 
that they have to learn many areas besides 
accounting. Auditing is auditing; it is gathering 
evidence and reaching conclusions, whether you are 
doing financial audit or social audit. In social 
evaluation you have to have standards against 
which you measure the purposes or objectives. You 
have to go to the Systems Analysts or.Operational 
Research Specialists to help you in setting these 
standards. The auditor has to learn how to deal 
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with other disciplines to gather his evidence. He 
needs the experts because he is not like the 
Comptroller in the Organization. He is actually 
dealing with different specializations, such as 
doctors, engineers, nurses, pharmacists; he should 
learn how to merge these disciplines to get the 
evidence needed. This has not been taught in our 
colleges, but they will be forced into it; if they 
do not do it, somebody else will do it. We, in 
GAO, have developed a conceptual framework for 
training in this field. We are using this frame
work in training the GAO staff. 

Herbert summarized his conceptual framework as 

follows: 

A management auditor evaluates and reports on the 
acts of managers. The results obtained are 
usually conclusions on a problem as to the 
deficiency of the performance of management. 
These conclusions are based on gathering evidence 
on the following three elements: (1) Criteria-*-
appropriate standards for evaluating managerial 
action. The criteria used as the measuring base 
may be the standards which were already prepared 
by the program management, or they may be 
developed by the auditor for evaluation, (2) 
Causes—managerial actions which created a result, 
and (3) Effects — the evaluation which comes from 
comparing the results of managers' actions 
(causes) with appropriate standards (criteria). 

Another GAO official, Gregory Ahart, Director of 

Manpower and Welfare Division in the GAO, responded to the 

question in this way; 

I certainly believe that auditors can be evaluators, 
Auditing is basically a function of gathering 
information for assessment against some basic kind 
of criteria. In the financial sense, you audit the 
financial accounts and the statements against some 
criteria (accounting principles). I think in the 
evaluation function one is basically doing the same 
thing except probably in a more difficult arena. 
In GAO we have learned that auditors can do a good 
job of gathering information and evaluating the 
accomplishments of the program against the best 
formulative criteria they can get. 



114 

Ahart also emphasized the importance of the practi

cal experience that auditors gained from the GAO in the area 

of evaluation. He stated that, 

People graduating from Business Schools or other 
specializations need to be trained in the art of 
evaluation. I think what people bring to us out 
of college is that "they have learned how to learn 
and they continue to learn as they stay in the GAO." 
In this division I have people with different 
academic background. I have accountants, engineers, 
economists, and mathematicians. All of them are 
doing evaluation in different areas (education, 
health, or manpower). I think the ability to learn 
and the willingness and the interest in doing the 
constructive evaluation is what is important, not 
the academic background. The evaluator in the GAO 
(whatever background he has) plays the role of 
"generalist." He should learn about the program 
area, gets his arm around the problem, defines it, 
evaluates it, and comes up with constructive con
clusions and recommendations for action. 

Still another GAO official, Ellsworth H. Morse, Jr., 

Assistant Comptroller General of the United States, answered 

question number one with this statement: ! 

In simplest term, evaluation is the process of 
determining the value of something in relation to 
some standards. It is an everyday function that 
almost everyone performs in many ways without 
giving the matter any particular thought. An 
auditor is no exception; in fact, the auditor's 
function is more concerned with evaluation than 
anything else. The auditor is always an evaluator 
and not a checker, whether he is in a financial area 
or in a management area. 

Theodore Roman, Supervisory Auditor, Office of 

Economic Opportunity, similarly answered the question 

affirmatively: 

I say yes because of my experience in.this particu
lar area, I have participated in the GAO in 
evaluating the efficiency and effectiveness of 
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Poverty Programs. Our profession does have a 
place in doing this evaluation, but we do need 
expertise help and we have recognized this fact; 
in our staff we don't have all auditors, but a 
variety of disciplines, so you can get a variety 
of opinions on a particular problem. 

The following are the responses of the two 

officials who qualify their opinions on the issue that 

auditors can be evaluators: 

James L. Hedrick, Assistant Director, System 

Analysis, Financial and General Management Division, 

expressed this opinion: 

The auditors in the GAO are not really doing 
evaluation, they mostly look at the process. 
We are not in a position to report on all of 
the program; we look at pieces of something. 
The application of cost-benefit analyses is one 
way of doing evaluation, but the GAO did few 
studies in cost-benefit analysis because the 
auditors can't do it. 

The other GAO official, Josef Delfico, Operations 

Research Analyst, Financial and General Management Studies 

Division thinks auditors should be trained in additional 

technical areas before attempting evaluations: 

From my knowledge of the auditing profession and 
the experience with auditors in the GAO, I think 
they can do program evaluations, if they are 
properly trained. They need additional training 
besides the education they have from college and 
the help of the specialists in other areas. The 
specialist in the GAO provides a degree of 
broadness to the auditing process. 
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Differences in the Scope of the Evaluations in 
the GAO and the Executive Branch Agencies 

The second question was offered to the GAO officials 

to find out why they conducted the evaluation function in 

addition to the executive branch agencies' evaluation. All 

the respondents say that the GAO evaluation is necessary 

even though some agencies are doing evaluation. They gave 

the following justifications to support their opinions: 

1. The agencies are not doing comprehensive and good 

evaluations. Besides, they are biased, because they 

are evaluating themselves. 

2. The Congress needs independent and objective 

evaluations which the GAO can do as an independent, 

nonpolitical agency in the legislative branch of 

the United States Government. 

3, The Legislative Reorganization Act of 1970 requires 

the GAO to assist the Congress in reviewing and 

analyzing the results of government programs when 

ordered to do so. 

4, The GAO reviews the issues that the agencies do not 

review; however, if the agencies perform a good 

evaluation and the GAO auditors are satisfied, they 

do not, in the interest of avoiding duplication, 

perform an independent evaluation. 

Here are some examples of the GAO.officials who 

commented in detail on the second question on the 
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differences in the scope of GAO evaluations and those of the 

Executive Branch Agencies: Ron Lauve: 

The purpose of our evaluation is to keep the 
Congress informed. The agencies are not doing 
program evaluation under the scope of the GAO; 
they don't have the independence and the objec
tivity we have; we are not evaluating our bosses. 
Very often, the evaluation reports prepared by 
the agencies are not followed. 

Gregory Ahart even goes so far as to qualify the 

premise behind the interviewer's question: 

I would have to take some degree of exception to 
your premise. Certainly the executive branch 
agencies are doing some evaluations, but they are 
not doing evaluations for all programs, and they 
are not universally good evaluations. 

There are two reasons for our office to get 
involved in program evaluation functions. First, 
in some areas I think we have the responsibility 
to lead the way in terms of what is a good 
evaluation. Second, the people that administer 
programs have some bias in their judgments on how 
effective the programs are. The Congress needs an 
independent source that advises its members of the 
validity of evaluation made by the executive branch 
as well as the results of its own evaluation. That 
source is the GAO. 

When we decide to evaluate a program, we first 
look at others' evaluation before we invest our 
sources, If we are satisfied, and a good evalua
tion has been made which answered the questions in 
our mind, we only review this evaluation to 
validate its conclusions. In such cases, we do 
not do independent study to avoid the duplication. 

This point about doing independent study is also 

emphasized by Morse: "If we find that the agency evaluation 

is satisfactory, we only review it. But if we are not 

satisfied with its evaluation, we conduct, our own." 
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John D. Zylks, Audit Manager, Manpower and Welfare 

Division, Labor, offered further insight into the differ

ences between the evaluations of the GAO and the Executive 

Branch agencies: 

The executive branch agencies do not have the 
comprehensive type of evaluation which we have. 
The executive agencies have a legal requirement 
to evaluate their programs, but they do not 
assess the results of these programs compre
hensively and objectively, and we in the GAO fill 
this gap to keep the Congress informed. For 
example, the Office of Education report on the 
evaluation of Upward Bound Program shows that the 
program is successful, but we find that the 
program is not, and we report that to the 
Congress supporting our conclusions by evidence. 
The agency's evaluation is a normal management 
function. It is within the administrative process 
to provide feedback to the managers, but evalua
tion, as I see it, is other than a management 
function; it has to be outside of the organiza
tion , 

Zylks further divided evaluation into many levels. 

He presents the following example to illustrate his point: 

In the Office of Education, there are many levels 
of evaluations that can be clarified as follows: 
(1) Program managers conduct evaluation studies, 
(.2) The Commissioner of Education should have a 
kind of feedback on all the programs, (3) The 
overall HEW Auditors do the evaluation. But our 
evaluation comes at the higher level, which is 
the independent evaluation. 

Dick Fogel, Audit Manager, General Government 

Division—Justice Audit, commented on the generic differ

ences between agencies' evaluations and those of the GAO: 

The Congress wants to know the impact of the pro
grams, but the agencies do not provide that in 
their evaluations. The GAO is essential to the 
Congress, because it can not rely on the executive 
branch evaluations which do not tell all the facts. 
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Our type of evaluation is a macro type: it is 
designed and conducted to provide inputs for top 
policy and not only for improving specific 
actions in the program. 

Views on Program Evaluation Methodology 

All the sixteen officials interviewed agreed that 

there is no such thing as a single correct methodology for 

auditing program results and that there is no tailor-made 

plan which can be applied for all programs. The evaluation 

plan is designed on a program-by-program basis. However, 

all the officials are in accord with the idea that there 

are guidelines or basic steps which can be used by the 

auditors in conducting effectiveness audit. The following 

examples of the officials1 responses support this 

conclusion: 

Morse: 

A standardized work plan for auditing program 
results is neither feasible nor desirable. The 
auditor must design his plan to fit the situation 
he is in. Nevertheless, there are basic 
questions to be pursued such as: What is being 
accomplished? Is enough being accomplished? Are 
the results worth the costs? Could the program 
be improved, and how? 

Norman: "A 'canned' methodology for program evalua

tion is not attainable as such. You have to look at every 

situation individually, but you certainly can establish 

guidelines or parameters which can be called methodology or 

strategy." 



120 

Hedrick: "There is no certain methodology for 

program evaluation to agree on. Traditionally, GAO 

conducts efficiency evaluation, and recently, it has started 

to conduct effectiveness evaluation, but there is no 

specific methodology to be applied to all programs when 

we audit program results." 

Herbert: 

There is no single process for social audit or 
effectiveness audit because it is not repetitive 
like the financial audit; you do not have the 
same process every time that you evaluate the 
program. In every job we do, we apply a separate 
approach to that job; however, there are some 
techniques which can be applied for evaluating 
programs. These techniques are basically the 
same as research techniques. You have to be in 
a process to get information to see whether you 
have a problem to solve, then you define the 
problem and collect evidence for solving it. In 
other words, you have to do analytical reasoning 
to identify the problem in certain ways, and 
decide whether it is effectiveness, efficiency, 
or economy. This depends on the level of 
management system you are auditing. These levels 
are: auditing strategic level (effectiveness), 
organization level (economy), and work level of 
management systems (efficiency). 

When the second part of question three relating to 

the major steps or approaches to be considered in con

ducting program results review was offered, three basic 

kinds of approaches emerge from the different responses. 

These approaches are (1) the cost-effectiveness approach, 

(2) the control-group approach, and (3) the systems-

analysis approach. 
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The cost-effectiveness approach to evaluation is 

emphasized by Hedrick, an economist in the GAO, but he 

says that, "This approach is not applied in the GAO on a 

wide basis." The GAO officials' comments on the control-

group approach are as follows: The Control-Group approach 

is sometimes not practical because to insure the purity of 

experiment, the program should be altered after it has 

started and there is sometimes no available data before the 

program starts and after its end. For example, in 

evaluating the Upward Bound Program the auditors found that 

the Office of Education did not test the students before 

they get into and when they get out of the program. 

Most of the discussion during the interviews is 

concentrated on the systems-analysis approach. The con

clusion of this discussion can be summarized as follows: 

All organizations are made up of systems, As shown in 

Figure 3 (taken from Zylks' work papers) the components 

which constitute a program can be classified as inputs, 

processes, and outputs. 

In evaluating the effectiveness of the program, the 

auditors conduct field work to collect data on the actual 

outputs of the program; then they compare those data with 

the intended objectives. If the actual outputs are not 

those desired, the auditors have to look at management 

processes to identify the causes for not achieving the 

goals. As Ahart puts it: 
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Figure 3. A Program as a System 

Our evaluations are mixed of the two types of 
evaluation (output evaluation and process evalua
tion) . That is, we take a look at the objectives 
or what is being accomplished and correlate that 
with management processes to find out what is in 
the processes which could be changed to raise the 
level of the program achievements. Because of 
the difficulty of developing measures of effec
tiveness for some programs, you cannot reach a 
judgment whether the program is good or bad, but 
you can reach a judgment as to what should be 
changed in management processes to make the program 
better, The auditor has to look at both types of 
evaluation together [process and output evalua
tions] to have a full picture on the program 
situation and, consequently, to provide useful 
recommendations to improve the program [feedback 
information], In general, most of our studies do 
encompass both aspects: the processes and the 
results of the program. 

Problems in Conducting the Evaluation 
Process 

In evaluation of programs, the problems which face 

the auditors of the General Accounting Office and emerged 
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in their discussions during the interviews included the 

following: 

1. Broadness of the legislative objectives of the 

programs make it difficult to assess their results. 

This inadequacy requires the definition of program 

objectives before .conducting the program results 

review, but there are many difficulties in defining 

these objectives. These difficulties may come from 

the following factors: (a) broadness of the legis

lative objectives, such objectives as "to eliminate 

poverty" or "to get people off the welfare rolls"; 

these objectives are very hard to define in a v/ay 

that can be measured; (b) several objectives that 

overlap or are independent; (c) sociological 

factors that are involved and which have not been 

studied to the extent of being clearly defined; 

(d) stated objectives have remained the same while 

real objectives have changed; (e) stated objectives 

that are not understandable by those responsible 

for carrying out the programs or that may be con

fusing because they are in conflict with those of 

other programs. 

2, In some agencies the management information system 

is inadequate. As a result of this inadequacy, 

reliable data needed for evaluation are not 

available. 
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3. There is a lack of quantitative measures related to 

program objectives and, in many cases, there is a 

great difficulty in developing these measures. 

4. The exogenous factors are not controllable by the 

managers of the program, which, in turn, makes the 

auditor unable to report fully on the success or 

failure of the program. For example, the situation 

of the economy and the attitude of the employers may 

hinder the effectiveness of a training program for 

achieving employment, 

5. Human problems: The extent of the cooperation 

between the auditors and the agency personnel plays 

an important role in the achievement of the purposes 

of the evaluation process. 

Ways to Overcome the Problems in the Evaluation 

Process. The GAO officials suggest the following ways and 

procedures to overcome the obstacles in conducting program 

evaluations: 

1, Cooperation of the auditors and the agency 

personnel, in order to reach an agreement on the 

objectives of the program. However, if a government 

agency practices the management by objectives 

concept, the problem of defining objectives is 

simplified, The auditor can at least start then 
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with the objectives that management itself has set 

for carrying out its program or activity. 

2. The auditors can cooperate with the experts in 

other fields to develop the appropriate standards 

for measuring the program performance. 

3, If the performance data are not available, the 

auditor has to gather them by himself and from 

whatever sources available to him; he is not 

limited to what is in the management information 

system to collect the data needed. The two 

officials who commented in detail on this point 

are Herbert and Ahart: 

Herbert: 

You got to define the goals before you make the 
audit, and if you don't have the performance 
data, you should collect it. This is evidence 
gathering, but it is not easy to collect 
evidence for evaluation. In GAO, we concen
trate in our training programs on developing 
the ability of the auditors to gather evidence 
and to evaluate it. 

You can go wherever necessary to gather your 
evidence. You have to go where the information 
is; if it is in the organizations, go and get it 
there; if it is somewhere else, get it some
where else. Also you can apply different 
research techniques to collect your evidence; 
you can conduct questionnaires and make inter
views. The social auditor is basically apply
ing the essential principles of research: he 
defines the problem, delimits the problem, and 
collects evidence to solve the problem. 

Ahart: 

You might have the performance data, but it is 
not necessarily useful to conduct the evaluation 
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process; however, the data are available some
where, so the auditor should go and gather 
it. For example, we have 15,000 questionnaires 
sent to veterans to get information on veterans' 
educational benefits. We can generate that 
kind of data [data on program benefits] on our 
own initiative; it does not have to be in the 
agency files; we can gather it by ourselves. 

4, The GAO works to review the results of programs can 

be improved if Congress would be more explicit about 

the specific results it expects from the programs it 

creates and funds. This would eliminate a con

siderable amount of field work to establish the 

actual results of the program and, consequently, 

make the GAO work more timely and useful to the 

Congress. This point is emphasized by Norman, "I 

would like the Congress to wriLe laws which are 

specific and can be easily quantified." 

5f In order to improve human relations and to build up 

good cooperation between the auditors and the agency 

personnel, the GAO's main interest is to give 

recommendations and suggestions on how to improve 

programs, rather than on how to find out their 

deficiencies. The two officials who comment on 

human relations problems in auditing are Ahart and 

Norman, Ahart: "We are not interested in con

demning the program or praising it; we are inter

ested in making contributions to make it better. 

Norman: 
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The cooperation between the auditors in the 
GAO and the agency personnel is very neces
sary for a successful evaluation. Our job 
is to overcome the human relations problems 
by stressing the point that the auditors of 
GAO are available to the agencies for help 
and not for criticism. In the past, we used 
to be looked at as people who wear "black 
hats!" That is, we only looked at the 
deficiencies of the programs, but now we are 
"the good guys" who wear "the white hats," 
that is, we are now looking for ways to 
improve the program. 

Many of the previous problems in evaluation stem 

from the absence of generally accepted criteria and methods 

for planning, conducting and reporting on evaluation. To 

overcome these deficiencies the GAO is now in the process 

of developing a statement of suggested criteria and methods 

for the conduct of evaluation studies. In preparing such 

statements, the GAO is looking for the suggestions of 

experts, professional societies, and federal and state 

governments. 

The GAO Procedures to Follow-up Its Recommendations 
on Program Evaluation 

All the officials interviewed mentioned that the GAO 

has no legal authority to enforce its recommendations and 

suggestions, According to the present law, the GAO function 

is to recommend, and the agency officials are responsible 

for the application of these recommendations. If they do 

not apply them, they have to give their justifications to 

the Congress, However, the continuous contact of the 

auditors with the agency personnel and the subsequent audit 
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of the programs will likely ease the application of the 

recommendations of the GAO. In subsequent audits the 

auditor can render the same opinion on the program if the 

same problems still exist and the recommendations to solve 

these problems are not followed. Here is a sample of some 

responses concerning the follow-up procedures: 

Morse: "In general, our recommendations are 

followed by the agencies, especially after consultation 

with them and if we are supported by the Congress." 

Berbert: 

All we can do is to recommend; we cannot force the 
agencies to follow our recommendations. The law 
says that when we make recommendations to the 
agency officials and they do not follow them, they 
have to explain that to the Congress. If we make 
recommendations and they do not follow them, 
"it's their baby," that is, they have the responsi
bility and they are accountable for the implementa
tion, but we are not, However, if they follow our 
recommendations and something goes wrong, we are 
held accountable. 

Lauve, emphasizing the importance of the follow-up 

procedures: "The area which needs more time and effort is 

procedures in our division [Manpower and Welfare Division] 

to make follow-up reviews, and we are getting there." 

Evaluation of the Educational Programs 

The officials interviewed did not give definite 

answers to this question, During the interivews three 

types of evaluation which can be applied to educational 

programs were discussed: 
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1. Output evaluation: evaluation of desired educa

tional output in relation to stated goals. 

2. Process evaluation: evaluation to determine what 

has been done to achieve the program's objectives; 

in other words, an assessment to examine the value 

of teaching methods, material, administration, and 

so on, all activities and procedures that take 

place and all of those activities designed to 

raise students' general level of intellectual 

attainment. 

3. Evaluation of educational program by studying its 

product--the student: the follow-up questionnaire 

technique is used extensively in evaluating the 

educational programs today. 

The GAO follows the second and the third type of 

evaluation (mentioned above) when it is difficult to 

measure the long-run objectives quantitatively. For 

example, it applied the process type of evaluation in 

reviewing the Indian Educational Program administered by 

the Bureau of Indian Affairs (BIA). In doing the evalua

tion the GAO reviewed the applicable policies, regulations, 

procedures, and practices pertaining to administration of 

BIA's school system, Also, the GAO followed the third 

approach to evaluate the Teachers Corps Program by sending 

questionnaires to those who graduated from the program. 
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In general, the responses of the officials to the 

question related to educational programs emphasized that it 

is difficult to evaluate educational programs because they 

have long-run objectives and because there are many 

obstacles to find out what factors affect the failure or 

success of an educational program. 

The following is a sample of the officials' 

responses to this question: 

Harold Stugard, Assistant Director, Manpower and 

Welfare Division, Office of Education: "In this case (the 

difficulty in measuring the educational outcome quantita

tively) your evaluation will be a process type of evalua

tion. You look at management methods used in achieving the 

goals set for the educational program." 

Ahart: 

Certainly, I agree with your premise that it 
is difficult. We do the best we can in evaluating 
educational programs. In some programs we can get 
some degree of quantification. For example, we 
use test information. This gives us some feel 
about the program's effectiveness, What often v/e 
don't have in the educational program is the 
control-group data, but we do the best we can in 
finding base data. 

In the Head Start Program, it is very hard to 
measure the cognitive gain of the students, but 
you can measure whether they have received the 
appropriate health services. In order to collect 
data to evaluate educational programs, you may ask 
teachers and administration about the program, or 
you may use questionnaires and interviews. For 
example, in evaluating the Teachers Corps Program, 
we used a lot of questionnaires, and we talked to 
the administrators of the schools and universities. 
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Norman: 

Evaluation of the results of educational programs 
is still up in the air because some of the objec
tives of education are not clear and could not be 
achieved in the short-run, but, from my experience 
in the auditing of the Office of Economic Oppor
tunity, I found that there are some quantitative 
measures that can be used in evaluating educational 
programs, measures such as testing results and 
grades of the students, but the interpretation of 
these grades is still a major dispute among the 
educators, 

Views on Measures of Effectiveness 

As expected, the GAO officials give different 

answers to the question, "What is a good measure?" The 

following is a summary of their views: 

1, Norman said, "We as auditors do not know what is a 

good measure. We have to ask the experts in the 

field that we are working to define the appropriate 

measure. The key for a good measure is accepta

bility of that measure by the evaluator, the agenqy 

officials, and the Congress who receives the 

report," 

2, Herbert pointed out that, "Due to the broadness of 

objectives of the programs, no one knows whether 

any particular standard is the appropriate 

standard." 

3, Zylks stated, "In the case of not having a good 

measure, we use proxy measures. We have already 
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used proxy measures (a substitute for an ideal 

measure) in evaluating the Upward Bound Program." 

4. Lauve said, "We review the existing measures used 

by the agencies, and if they are not appropriate, 

we state that in our report as one of the problems 

which management should solve. In addition, we 

utilize different disciplines to develop an 

appropriate and acceptable measure." 

Reporting of the GAO Audit Findings 

The ways of reporting the audit findings as 

presented by the officials of the GAO are summarized as 

follows: 

1. There are three levels of reporting: 

a, Level One—Reporting to the agency head, if the 

deficiencies are not serious. 

b, Level Two—Reporting to the Secretaries of the 

Departments, when the deficiencies are more 

serious, A copy of these reports is sent to 

the interested Committees and Members of the 

Congress, 

c, Level Three—Written reports are submitted to 

the Congress, when the problems of the programs 

are significant and when the GAO has been 

ordered by the Congress to perform program 
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evaluation reviews. A copy of these reports is 

also sent to the agencies. 

2. The GAO also reports its findings by making oral 

presentations to the Committees, Members of the 

Congress, their staffs, and to agency officials. 

The main purpose of this oral reporting is to 

expedite the action on the GAO findings. 

Summary and Conclusion 

The findings and the knowledge gained about GAO 

approach of program evaluation as a result of the interviews 

with some GAO officials can be summarized as follows: 

1, Presently, the auditors in the GAO are evaluating 

the efficiency and effectiveness of government 

programs, and are using experts' assistance when 

they need it in developing measures of effectiveness 

and in constructing the appropriate analytical 

techniques. This supports the principle that 

program evaluation is within the scope of the 

auditing profession, The attest function is not 

limited only to financial matters, but it is also 

applicable to economic data expressed in any 

quantitative terms. 

In order for auditing to grow and remain a 

viable force in the society, the auditor should 

consider extending the scope of his service to the 
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area of evaluation. He also should continue to 

develop his competence in this area to provide 

verified information on program achievements and 

accomplishments; otherwise, this function may be 

lost to those who do seize the larger opportunity. 

2. The GAO has multidisciplined teams to perform the 

evaluation reviews. These teams include auditors 

and experts in other specialized areas. This 

multidisciplinary approach makes the evaluation 

process more successful. 

3, The GAO auditors are performing a comprehensive 

kind of evaluation to provide objective information 

to the Congress (the third party) and constructive 

recommendations to the agency officials. The GAO 

auditors are independent from the executive branch 

agencies which they audit; therefore, their findings 

and conclusions are more likely unbiased because 

these auditors are probably not evaluating or 

defending their own work. The independence of the 

GAO is what makes the difference between the evalua

tions in the GAO and in the executive branch 

agencies. The agencies' evaluations may be biased 

because they are evaluating themselves. Objective 

evaluation of any organization has to be from 

outside, not from within the organization itself. 
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4. There are no generally accepted techniques for 

evaluation, and there is no specific methodology 

which can be applied to evaluate all programs. 

Nevertheless, there are basic steps which should be 

considered in conducting the evaluation inquiry. 

These steps include the following: 

a. Definition of program objectives and output 

measures. 

b. Development of evaluation work plan. 

c. Design and execution of evaluation studies. 

d. Dissemination and use of evaluation study 

f indings. 

5. There are many obstacles which should be overcome in 

order to have a meaningful evaluation inquiry. 

These problems are summarized as follows: 

a. Broadness of legislative objectives which make 

it difficult to specify them in measurable 

terms, 

b, Lack of data and criteria, 

c. Human relation problems: in some cases program 

staff may be reluctant to cooperate with the 

audi tors. 

d, The exogenous and the intervening variables 

which are not controllable by the managers of 

the program add to the difficulty of conducting 

the evaluation inquiry, This is because these 
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variables may lead or modify the objectives 

attained. Thus, the auditor can follow only 

loosely the standard model of scientific 

research in evaluation. He often rests content 

with evaluation techniques much less rigid than 

the requirement of the scientific method would 

dictate. Uncertainty will continue to affect 

the evaluation inquiry, 

6. The GAO does not have the legal authority to enforce 

its recommendations; however, some divisions of the 

GAO are now performing followup reviews. These 

reviews should be given more effort and time in the 

future to develop a more perfected priority follow-

up system, 

7, It is evident that there are many difficulties in 

evaluating the effectiveness of educational 

programs. One common difficulty is that the 

desired results of educational programs lie far in 

the future. For example, an educational program's 

real aim may be to turn poor children into 

economically productive adults. It would take 

decades to find out whether this outcome was in 

fact achieved. In the interim, auditors have to 

rely on surrogate measures of attitudes, knowledge, 

skills, or kinds of behavior that are presumably 

related to the ultimate consequences of the program. 



School achievement scores, for example, are often 

used as criteria for judging the successfulness of 

educational programs, but the validity of these 

criteria as good measures is a major dispute among 

educators. Besides, the relation between school 

achievement and social and economic advancement is 

by no means proved. 

In many instances, process evaluation is 

applied to educational programs. This type of 

evaluation arises as an answer to the difficulty of 

applying output evaluation. Since the desired 

objectives of the educational programs cannot always 

be matched with the direct outcome of these programs 

the auditors turn to evaluation by process in order 

to judge the program's worth, assuming that the 

efficiency of program operations is necessary for 

its effectiveness. 

To assist in the assessment of the success of the 

programs in achieving their objectives, it is 

desirable to have meaningful measures of performance 

Good measures of performance should be: (a) 

attainable and realistic; (b) understandable and 

useable; (c) acceptable to the parties involved in 

the evaluation process: the auditor, agency 

personnel and those who receive the evaluation 

reports; and (d) valid and reliable, 



CHAPTER V 

EVALUATION OF THE EFFECTIVENESS OF THE WORK 
OF THE AUDIT BUREAU OF JORDAN 

Auditing of public sector agencies and programs is . 

a worldwide phenomenon. Almost everywhere, including both 

developed and underdeveloped countries, the state audit is 

now a separate governmental activity wholly independent of 

the particular government's executive branch as it serves 

the legislative with its findings and recommendations. 

This pattern has certainly been adopted in Jordan. 

Auditing of all governmental programs, activities, and 

organizations is conducted by the Audit Bureau, a fully 

independent legislative agency responsible to the Parliament. 

The history of the Audit Bureau clearly gives 

evidence of its independence. The Audit Bureau in its 

present form was created by law in 1952, pursuant to 

Article 119 of the Constitution of Jordan which reads as 

follows: "An Auditing Department shall be established by 

law to supervise the state revenues and expenditures and 

inspect the methods used,""'" Article 2 of the Audit Bureau 

Law of 1952 further constituted the Audit Department as an 

1, Department of Research, Financial Policy in 
Jordan (Amman: Central Bank of Jordan, 19-70), p, 132. 
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autonomous agency reporting to the Parliament: "The Audit 

Department shall be altered to an independent office called 

'The Audit Bureau.1 Its budget shall be included in the 

2 
General Budget of the Government." 

The Bureau is administered by the Head of the 

Bureau who is appointed by Royal Decree upon the recommenda

tion of the Council of Ministers. To insure the inde

pendence of the Audit Bureau, the law of 1952 provided 

immunity for the Head of the Bureau. According to the law 

he could not be discharged, transferred, placed on pension, 

or be liable to disciplinary penalties without the consent 

of the Parliament. However, this immunity was in effect 

cancelled by an amendment to the law in 1959 which provided 

that if the Parliament is not in session, the Head of the 

Audit Bureau can be removed by Royal Decree upon the 

3 
recommendation of the Council of Ministers. 

Administration of the Audit Bureau 

The Head of the Audit Bureau organized the agency 

into audit divisions (called Control Units) according to 

major classes of governmental agencies and ministries. For 

example, the Ministry of Foreign Affairs Division is 

responsible for auditing the programs and activities of 

2 ,  Jordan Audit Bureau, The Audit Bureau Law of 
1952, The Official Gazette, No, 1105 (April, 1952) , p. 1. 

3, Ibid. 
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the Ministry of Foreign Affairs, and the Ministry of 

Education Division is responsible for auditing the Ministry 

of Education activities and programs. 

In order to audit all the programs and activities of 

the various ministries, the Audit Bureau currently employs 

165 auditors who are responsible for auditing these 

programs and activities according to an audit plan prepared 

by the Audit Bureau. This plan is divided into sections for 

each agency; it guides the auditor in performing his job. 

It shows what accounts, records, and transactions should be 

audited in each agency and the time devoted to each auditing 

. . 4 
activity, 

Functions of the Audit Bureau 

Presently, the Audit Bureau of Jordan performs the 

following functions, 

Post-Audit of Governmental Expenditures 
for Regularity 

The Audit Bureau law of 1952 and its amendments show 

that the Bureau is responsible for performing the following 

auditing activities: 

1. Auditing of expenditures to see that the money 
expended has been applied to the purpose or 
purposes for which allocations [appropriations] 
were intended, and that payments were made in 
accordance with effective laws and regulations. 

4, The Head of the Audit Bureau, .Functions and 
Responsibilities of the Audit Bureau of Jordan (Amman, 
1972), p. 3. 
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2. Auditing the vouchers and the supporting docu
ments to ascertain that they are valid and accu
rately posted. 

3. Seeing that disbursement authorizations were 
• properly issued by the concerned authorities. 

4. Ascertaining that expenditures were charged to 
the proper heads and subheads of the General 
Budget. 

5. Seeing that no excess over allocations have 
occurred without authority. 

6. Questioning of the reasons for not expending 
the allocations of new work wholly or partly. 

7. Seeing that the law of the General Budget is 
observed and that the financial warrants are 
properly issued.^ 

The responsibility of the Audit Bureau as expressed 

above shows that the Bureau's function is limited to 

financial and compliance auditing, that is, auditing of 

regularity which means conformity with all relevant 

accounting, administrative, budgeting, and other financial 

regulations and accepted procedures. Basically, then, the 

Jordanian auditor is concerned with obtaining evidence to 

determine whether financial operations are properly con

ducted, Each selected transaction should be vouched, that 

is, sufficient documentary evidence must be available to 

show its nature, its reality, and its legality. 

The state auditor in Jordan, furthermore, has to 

enforce regularity in the expenditure of public funds and 

5, Jordan Audit Bureau, The Audi.t Bureau Law of 
1952, p. 2. 
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conformity with the General Budget Law. He has to ensure 

that the executive branch agencies and ministries have 

worked within the framework of the General Budget Law. The 

auditor must, therefore, make sure that each payment is 

authorized and correctly charged so that, for example, money 

voted for the purchase of equipment is not used for paying 

overtime salaries. Moreover, he has to see that there is no 

transfer from one budget heading to another without special 

authorization, and that the sum voted under the budget 

headings are not exceeded. 

The post-audit of expenditures and accounts is 

generally carried out on a continuous basis by the auditors 

assigned full time to specific audit tasks. Written 

instructions covering each type of audit are in the posses

sion of each auditor along with copies of pertinent laws, 

finance regulations, official interpretations of finance 

laws, and other instructional materials which provide the 

basis for audit, All the information necessary to the 

auditors in the performance of their duties is prompt and 

up to date, and the auditors are thus kept informed on a 

current basis as to all factors affecting their work. The 

post-audit of expenditures is conducted at the main office 

of the Bureau, at the offices of the particular department, 

or in the field as determined by the Head of the Bureau. 

In summary, the Audit Bureau covers the following 

aspects of regularity: 
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1. An examination to determine whether the General 

Budget Law and Finance Laws have been adhered to. 

2, A review of the accounting records in the govern

mental agencies to ascertain that they are kept 

according to the principles and related require

ments prescribed by the Ministry of Finance. The 

auditor of the Audit Bureau has to ensure that the 

individual figures in the accounts were sub

stantiated and vouched factually and that these 

accounts were correctly totaled and balanced at 

specified intervals of time. Also, he has to be 

sure that these balances were forwarded to the 

general accounts and that their accuracy and 

completeness were tested and confirmed. 

Pre-Audit of Governmental Payments 

The Audit Bureau is allowed by law to pre-audit 

governmental payments with the consent of the Prime Minister. 

In 1952r the decision was made to pre-audit payments 

relating to contracts, and the Prime Minister was asked for 

his consent. The Prime Minister's answer was not limited 

and gave consent for the pre-audit of all payments. The 

pre-audit of contract payments, commenced in 1952, was 

extended in 1958 to cover all payments. But in 1967, the 
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pre-audit activities were limited to cover only expendi

tures which exceed JDIOO.^ 

The reasons for the pre-audit of payments were 

mentioned in the Seventh Annual Report of the Bureau: 

Recent events have revealed that most of the 
cases of embezzlement have taken place as a 
result of the weakness of internal control in the 
various agencies. The Audit Bureau has been until 
now post-auditing the payment vouchers, but after 
the discovery of certain embezzlement cases, it is 
compelled to pre-audit all payment vouchers now, 
and by that the Bureau is shouldering a very 
difficult burden which necessitates the increase 
of the number of auditors to enable it to shoulder 
the responsibility of such a tremendous task. 

The pre-audit of payment vouchers takes place after 

the preparation and certification of the voucher by the 

originating agency and before payment by the Ministry of 

Finance accountant. The responsibility for the correctness 

of vouchers is thus to some extent shifted from the 

operating agency to the auditor and, to a lesser extent, 

so is the responsibility of the Ministry of Finance 

accountant for the correctness of the vouchers. 

The Audit Bureau was reluctant to undertake the 

pre-audit but, because of the apparent weakness in internal 

control throughout the Government, moved to fill the gap 

by using auditors as an internal control device on the 

6, The Head of the Audit Bureau, Functions and 
Responsibilities, p. 3. 

7, Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1959), p. 5. 
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expenditure side. In addition to the pre-audit of expendi

ture vouchers, the Bureau is now engaged in other pre-audit 

activities. A representative of the Bureau sits with all 

governmental committees that review bids for specific 

government projects, takes part in all procurement commit

tees, serves on all committees dealing with the receipt and 

delivery of goods, and is a member on committees for the 

g 
disposal of government property. 

Reporting of Audit Findings 

At the beginning of the ordinary session of the 

Parliament, the Head of the Bureau is responsible to submit 

to the Parliament an annual report exhibiting his observa

tions on the final account of every fiscal year, copies of 

which should be sent to the Prime Minister and the Minister 

of Finance, The report, in accordance with the Audit Bureau 

Law of 19 52, must include the Head's observations on the 

Ministries, accounts of the various governmental departments 

and institutions, and a description of violations committed 

by these agencies. Any dispute that may arise between the 

Audit Bureau and any Ministry or department shall be 

presented to the Council of Ministers for a final decision. 

The Head of the Bureau also has to include in his report to 

the Parliament (according to Article 22 of the Audit 

8. The Head of the Audit Bureau, Functions and 
Responsibilities, p. 4. 
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Bureau Law) all financial matters that have been under 

^  •  4 - 9  dispute. 

The Audit Bureau traditionally issues each year one 

report which covers all of its activities. For example, 

in the Annual Report of 1972 all the Bureau's findings and 

conclusions are summed up under the following subheadings: 

a. The Bureau's suggestions on how to improve 
financial laws and regulations. 

b. The payments of Agencies and Ministries not 
approved by the Audit Bureau. 

c. Funds collected by the effort of the Audit 
Bureau. 

d. Violations of financial laws by governmental 
agencies and ministries, 

e. Fraud cases and tables of queries to the 
different agencies concerning fraud cases. 

f. The results of auditing the final account 
(includes the various governmental agencies' 
violations of the General Budget Law) of the 
Ministry of Finance of 1970.-^ 

Problems and Deficiencies of the Audit 
Bureau in Jordan 

This short review of the functions of the Audit 

Bureau, the study of its annual reports and publications, 

the reports of the United States Aid Mission to Jordan, and 

the study of auditing systems in the well developed 

9, Jordan Audit Bureau, The Audit Bureau Law of 
19 52, p. 3. 

10. Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1972), pp. 2-3. 



147 

countries all reveal that the auditing system of Jordan 

suffers from the following deficiencies: 

Insufficient and Unqualified Personnel 
of the Audit Bureau 

The number of the Audit Bureau auditors is not 

sufficient to audit all the governmental activities and 

conduct pre-audit activities, especially now that Jordan is 

in an era of increasing its expenditures to finance needed 

programs for social and economic development. For example, 

the General Budget in Jordan jumped from JD 80.5 million in 

1968 to JD 159.1 million in 1973 ."^ The shortage in the 

Bureau's staff was emphasized by the Head of the Bureau, 

Salah Tukan, in the Audit Bureau Annual Report to the 

Parliament in 1972: 

Our past experience showed that the Bureau cannot 
perform all its responsibilities in an efficient 
manner with the available staff we have. This is 
because of the increase of the governmental 
expenditures and the creation of many govern
mental agencies and departments in the last decade 
to meet the necessities for development. I believe 
that the Bureau is overloaded and it shoulders a 
heavy burden.^ 

In addition to the limited number of auditors employed by 

the Audit Bureau, many of them are not trained to perform 

their auditing jobs effectively. 

11. Ministry of Finance, Budget Department, The 
Budget Law for the Fiscal Year 1973 (Amman, 1973), p, 7. 

12, Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1972), p. 10. 
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Inadequacy of the Reporting System of the 
Audit Bureau 

The Audit Bureau submits an annual report to the 

Parliament which contains all the Bureau's findings on all 

the governmental agencies. There are no other separate 

reports on special programs or agencies except the formal 

interim communications between the Audit Bureau and the 

appropriate officials of the governmental agencies concern

ing fraud and embezzlement cases. A study of the Audit 

Bureau reports shows that the reporting system suffers from 

the following defects: 

The report is short and not clear so as to be 

understood by the users (the Parliament, governmental 

agencies, and citizens). One serious consequence of the 

report's shortness is its lack of supporting evidence. The 

result is that it is not a convincing presentation. Any 

such report is not convincing if conclusions have been 

given in place of facts. Conclusions are, of course, an 

important part of an auditor's report, but they do not 

take the place of facts. What is needed to develop 

convincing reports with sufficient facts to enable the 

reader to see that the conclusions reached are reasonable 

and appropriate. The annual report of the Audit Bureau, 

however, basically consists of conclusions unsupported by 

sufficient evidence; the reader has no facts upon which to 

evaluate for himself the situation of governmental programs, 
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agencies, and ministries, The following examples taken 

from the Audit Bureau Annual Reports illustrate this point: 

An amount of JD 8925 was allocated to establish 
railway road between Hidya and Aquaba. Only JD 
2600 was spent because the project was not 
completed, 

An amount of JD 12,400 was allocated for training 
the employees of the Ministry of Transportation, 
This amount was not spent because no employees 
were sent for training. 

An excess of JD 8456 above the budget allocation 
in Swaleh City was n o t i c e d . ^  

The Ministry of Education failed to practice 
competition in buying its equipment. Such a 
practice is required by the procurement regula
tions . 

The Report relies only on words: Charts and graphs 

are not included to serve as an explanation and as a 

reference to the text of the report. 

The Report's primary emphasis is on a criticism of 

past endeavors rather than on improvement of social and 

economic activities in the future. The Report does not 

include meaningful suggestions for solving the financial 

and administrative problems found in conducting the audit, 

13. Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1971) , p. 157. 

14. Ibid. 

1 5 .  Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1972) , p. 141. 

16, Ibid., p. 4 2. 
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except for its brief comments on the financial laws and 

regulations. 

The Report concentrates on the negative aspects of 

the agency or ministry without providing information on its 

satisfactory performance. Such information is often 

necessary to present more fairly the whole situation of 

each agency. 

The causes of the financial problems reported by 

the Audit Bureau are not included in the report. The 

following paragraph taken from the Annual Report of 1971 

illustrates the point: "After auditing of the Department of 

Education in Amman, errors were found in all cash books. 

The Audit Bureau sent a letter to the Minister of Education 

asking him to inform the accountants in the Department to 

4- n17 be more accurate. 

Throughout the report, there are no comments on the 

accounting system of the governmental agencies, the 

internal control, and the disclosure concept. 

Narrowness in the Audit Bureau's Scope of 
Functions 

Auditing of regularity is the major concern of the 

Audit Bureau, It is an essential function for any state 

audit for maintaining order and discipline in the adminis^ 

tration of state finances, This kind of auditing, however, 

17, Jordan Audit Bureau, The Annual Report of the 
Audit Bureau to the Parliament (Amman, 1971), p, 52. 
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has serious inadequacies because it is not concerned with 

efficiency and effectiveness in the administration of 

governmental agencies. E. L. Normanton puts the matter more 

clearly: "The most wasteful, extravagant, foolish, and ill-

planned activities are frequently 'regular' in the 

technical sense. Indeed the standards of traditional 

regularity may be quite irrelevant to a rational critique 

18 of modern administration." 

In the nineteenth century, audits of regularity 

were the rule in all western countries such as France, the 

U, S,, and Germany, In the twentieth century, however, the 

national audit of these countries has been liberated from 

the limitations of regularity and thus allowed to play a 

positive role in solving administrative problems. The GAO 

provides a clear example of how audit institutions are 

capable of auditing for economy, efficiency, and achieve

ment of desired results (see the discussion of the GAO in 

Chapters III and IV), 

Inappropriateness of the Audit Bureau's Involvement 
in Pre-Audit of Governmental Payments 

The Audit Bureau presently includes the pre-audit 

of payments in its functions. This kind of audit violates 

the principle of objectivity which characterizes the Audit 

18, E, L, Normanton, The Accountability and Audit 
of Governments: A Comparative Study (Nov/ York: Frederick A, 
Praeger, Inc., 19G6), p. 103, 
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Bureau's post-audit function. This is because the Audit 

Bureau cannot evaluate and audit itself objectively. In 

order to render an objective opinion on government accounts, 

the auditor must have no prior connection with the transac

tions which he is supposed to audit. The Head of the Bureau 

is involved in a number of transactions which he is expected 

to audit through his advance approval on proposed payments. 

The Head of the Bureau could be either an auditor or 

controller, but he cannot be both. Also, pre-audit of 

payments might be embarrassing because of the discrepancies 

which might be discovered in the post-audit transactions 

which have already been pre-audited. 

The author is against the intervention of state 

audit for pre-audit of payments because this kind of audit 

impairs objectivity, slows down the government payments, 

and, consequently, delays administrative action in programs. 

E, L. Normanton put it clearly: 

State audit hampers administration and damages 
itself by intervening before payment. ... In 
the interest not only of the administration but 
also of the quality of audit itself, the a_ 
priori control of commitments and payments should 
therefore be left to the executive. , . . Both 
logic and experience impose a division of labour 
between a priori and a posteriori control.19 

In addition to the above mentioned deficiencies, the 

Audit Bureau did not pay sufficient attention during the 

audit process to the evaluation of the internal control and 

19, Ibid,, pp. 99-100. 
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the accounting systems of governmental agencies. The 

Report of the United States Aid Mission to Jordan on the 

Audit Bureau greatly stressed this point: 

The post-audit is deficient in one important 
respect—the lack of more attention to the 
evaluation of accounting and internal control 
procedures and their application in specific 
units audited. . . . The Audit Bureau has done 
an excellent job on discovering errors, fraud, 
embezzlement, and other irregularities; but 
generally has failed to indicate to the executive 
authority what specific weakness in control per
mitted these irregularities and how this weakness 
might be eliminated.20 

The Audit Bureau, then, must make a greater effort 

to examine and evaluate the accounting and internal control 

systems in the government in order to provide recommenda

tions for improving these systems. As systems of internal 

control throughout the government become more effective, 

the Audit Bureau should discontinue performing pre-audit of 

payments and use its financial and human resources to 

report "the things which really matter," that is, auditing 

and reporting on the efficiency and efficacy of govern

mental programs. 

The problems of the auditing system in Jordan as 

discussed above necessitate a significant reform in the 

field of accountability and the need for the expansion of 

the functions of the Audit Bureau to include not only the 

20. United States Aid Mission to Jordan, Report of 
Survey of the Audit Bureau--Ilashimite Kingdom of Jordan 
(Amman: Public Administration Division, 1962), p. 3. 
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evaluating of regularity and legality, but also an assess

ment of efficiency, economy and effectiveness. This con

clusion is supported and justified by the findings in the 

following section of this chapter. However, this proposed 

function is a heavy burden on the Audit Bureau as it is 

presently organized and administered. There should be a 

number of changes made before the possibility of the 

applying of the function. Such changes include those in the 

administrative system of the governmental agencies, in the 

reorganization of the Audit Bureau on a functional basis, 

and in conducting training courses on evaluation techniques 

and principles for the Bureau auditors. These suggested 

changes are discussed in Chapter VII. 

The Need for Program Evaluation in Jordan 

The Audit Bureau of Jordan is not presently con

cerned with evaluating governmental programs. In order to 

realize the importance of program evaluation for Jordan, 

one only has to consider Tables 2-5, 

Each of these tables illuminates a particular 

problem in Jordan's economic situation, Table 2 shows that 

the government budget depends heavily on foreign financial 

assistance, More than one-half of the government's total 

revenues comes from foreign sources. As shown in Table 2, 

the percentage of foreign revenues to total revenues ranges 

from 53.70% to 63,42% during the fiscal years 1968-1972. 
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Table 2. General Government Budgets for the Fiscal Years 
1968-1972 (in JD Millions) 

1968 1969 1970 1971 1972 

Expenditures: 

Recurring 57 . 2 65.4 59 . 0 60.7 70.4 

Development 23 . 3 21. 9 21. 7 20.8 29 . 2 

Total Expenditures 80.5 87 . 3 80.7 81. 5 99 . 6 

Revenues: 

Local 26,3 39 . 9 3 0.3 36.1 co
 

CO
 

cn
 

Foreign 45.6 45.9 38 .1 42 . 5 52. 6 

Total Revenues 71. 9 85.8 68.4 78.6 91.1 

Surplus or Deficit -8 . 6 -1.5 -12.3 -2.9 -8 . 5 

Percentage of Foreign 
Revenues to Total 
Revenues 63.42% 53.50% 55.7% 54.07% 57.74% 

Source: "Public Finance in Jordan," Quarterly 
Economic Review, Annual Supplement (London: The Economist 
Intelligence Unit Limited, 1973), p. 23. 
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Table 3 points out that total government expendi

tures are increasing to overcome the problems of unemploy

ment, which reached 8% in 1971, and to provide the necessary 

services (health, education, housing, and so on) for the 

population which is growing at a rate of 2.9% annually. 

The table shows that the government expenditures increased 

from JD 80,70 in 1970 to JD 99,63 in 1972, 

Table 4 further demonstrates that foreign aid to 

Jordan consists of three components: namely, budget support 

or direct aid to the Public Treasury, technical and economic 

assistance, and long-term development loans. These loans 

are becoming an increasing burden on the national economy 

and its foreign exchange reserves. Table 5 further gives 

evidence that imports since 1967 continue to exceed exports. 

In summary, these tables show that (1) governmental 

expenditures in Jordan are increasing and are constantly 

overrunning local revenues and (2) loans from foreign 

countries are increasing and accumulating, In the face of 

this pressure of spending and increasing foreign loans, 

there should be an independent evaluation of programs to 

insure that the governmental funds are spent efficiently 

and that the programs have economically achieved their 

purposes. Such program evaluation might help in the 

utilization of foreign loans in highly productive programs. 



Table 3. Budgeting Expenditures for Fiscal Years 1970-1972 (in JD Millions) 

1970 

Percentage of 
Expenditure 
to Total 

Expenditures 1971 

Percentage of 
Expenditure 
to Total 

Expenditures 1972 

Percentage of 
Expenditure 
to Total 

Expenditures 

Defense & 
Security 38. 21 

Public 
Administration 10,47 

Social Services 13.69 

Economic 
Services 13.08 

Communication & 
Transportation 5.25 

47,35% 

12.97% 

16.96% 

16,21% 

6. 51% 

29.12 

20.91 

10. 75 

7 . 28 

3 , 47 

47.98% 

25.65% 

13.19% 

8.92% 

4 .26% 

45.07 

22. 60 

11. 58 

15.75 

4 . 63 

45.24% 

22.69% 

11.62% 

15.81% 

4. 64% 

Total 10.70 100.00% 81. 53 100.00% 99.63 100.00% 

Source: "Public Finance in Jordan," p. 23. 
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Table 4. Original of External Receipts for the Fiscal 
Years 1970-1972 (in JD Millions) 

1970 1971 1972 

Budget Support: 33.07 34. 93 40.76 

Of Which: USA — 16. 98 17. 85 
Arab Countries 33 . 07 17. 95 22. 91 

Technical & Economic Assistance: 2.35 0 .18 1.15 

Of Which: USA 0. 27 0 .16 0 . 29 
West Germany — — 0 .86 
Arab League 2. 07 — — 

Ford Foundation 0 .01 0 . 02 _ — 

Development Loans: 2. 28 3.74 9 . 65 

Of Which: United Kingdom 0. 26 1.77 1.26 
West Germany 0.13 0.55 5. 22 
Kuwait 0 . 28 0 . 24 0 . 65 
IDA 0 .14 0.17 0.81 
USAID (United States Agency 
for International 
Development) 0.76 0.44 1.69 

Saudi Arabia 0. 50 0.36 - -

Denmark 0. 21 0 . 21 0.02 

Source: "Public Finance in Jordan," p. 24, 
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Table 5. International Trade for the Fiscal Years 1967-
1971 (in JD Millions) 

1967 1968 1969 1970 1971 

Total Imports 55.048 57.492 67.752 65.882 76.627 

Total Exports 9.984 12.172 11.916 9.320 8.817 

Trade Deficit -45.064 -45.320 -55.836 -56.562 -67.810 

Source: Jordan, Ministry of National Economy, 
Investment Conditions and Opportunities in Jordan (Amman, 
1972), pp. 44-46. 



160 

Economic and Social Planning and 
Program Evaluation 

In a discussion of the relationship between planning 

and evaluation in Jordan, two facts seem to be obviously 

important. First, Jordan is essentially a free enterprise 

economy; that is, an economic system in which the private 

sector has played and is expected to play a predominant role 

in the development of the economy. The public sector pro-

yides developmental services such as agricultural extension, 

health, education, and so on, so as to create a proper 

condition and climate for the formation of capital in the 

private sector. The government also sometimes acts in the 

role of a limited partner in economic projects when initial 

capital costs are too great for the private sector to bear. 

But the government has never departed from the policy of 

laissez faire. Secondly, the formal adoption of a develop

ment plan in Jordan is a very recent idea. The first 

devleopment plan was adopted in 1963, The National 

Planning Council (administered by Board of Directors with 

Prime Minister as chairman) is the central agency 

responsible for the design of the national development 

policy and the preparation of comprehensive development 

plans, The major functions of this Council include the 

following: 

1, Preparation of the state's long-term plans for the 

development and evolution of the Jordanian society 
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economically, socially, and culturally in the light 

of its existing and expected requirements, the 

development of its domestic resources, the enhance

ment of its peoples' standard of living, and the 

attainment of self-sufficiency in the shortest time 

possible, 

2. Preparation of comprehensive development programs 

including economic, social, human and cultural 

programs, provided that such programs shall include 

projects to be implemented by stages at fixed times, 

together with determining the priorities among such 

projects, and estimating their anticipated costs and 

their expected results. 

3. Submission of a comprehensive development program 

which the Council's Board of Directors prepares for 

the Council of Ministers for approval before the 

beginning of the financial year to include in the 

21 General Budget of the following year, (The 

General Budget has to be approved by the Parliament 

before it becomes law for implementation,) 

Jordan is now witnessing a significant expansion of 

different programs which are concerned with education, 

health, and economic development. For example, the National 

21, Jordan, Ministry of National.Economy, Invest
ment Conditions and Opportunities in Jordan, pp. 44-46, 
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Planning Council in 1972 prepared a three-year plan (1973-

1975). This plan was approved by the Council of Ministers, 

and it was included in the Annual Budget. The objectives 

of the plan are summarized as follows: 

1. Achievement of the highest possible level of 

employment, the improvement of labor force, and the 

upgrading of manpower potential for serving develop

ment , 

2. Realization of the highest possible growth in 

GNP with the maintenance of relative price 

stability, 

3. Useful distribution of public services among 

the regions of the Kingdom and the various classes 

of citizens. 

4. Gradual reduction in the balance of trade 

deficit and support of the balance of payments. 

5. Increase in the dependence of the Government's 

general budget on domestic fiscal resources with a 

2 2  view to balancing the budget m the long run. 

The Plan's total expenditures are JD 179 million 

of which the public sector contributes JD 99.57 6 million 

(or 55.6%) and the private sector JD 79.424 million (or 

44,4%) as indicated in Table 6. 

22. The National Planning Council, Three Year 
Development Plan (1973-1975) (.Amman, 19 72) , p. 15. 
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Table 6. Sources of Development Funds, 1973-1975 (in JD 
Millions) 

Investments 

Public Private 
Program Sector Sector Total 

Economic Development: 

Agriculture 8. 937 4. 083 13 . ,020 
Irrigation 14. 636 -- 14, , 636 
Mining & Industry 5. 810 20. 310 26 . ,120 
Tourism & Antiquities 2. 105 5. 065 7 , , 170 
Electricity 5. 700 4 . 081 9 . ,781 
Transportation 27. 812 8. 000 35 , ,812 
Communications 6. 712 -- 6, , 712 
Trade 0 . 125 0 . 650 0 , , 775 

Total 71. 837 42. 189 114 , .026 

Social Development: 

Education 7 . 673 3. 241 10, .914 
Public Health 0. 880 0 . 600 1. .480 
Social Welfare & Labor 1. 395 0. 060 1, .455 
Housing & Government Buildings 3. 420 31. 470 34, . 890 
Municipal & Rural Affairs 14. 108 0 . 650 14 , .758 
Awqaf (Endowment) • - 1. 214 1, , 214 
Statistics 0. 263 0 , . 263 

Grand Total 99, 576 79. 424 179 , . 000 

Source: The National Planning Council, Three Year 
Development Plan (1973-1975), p, 36, 
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What yet remains most disturbing to the National 

Planning Council, the Parliament, and the public is that 

there is no overall methodology which can be used to inform 

them how effective and efficient each program is in rela

tion to achieving its objectives. The development plan has 

been prepared, approved, and implemented since 1973, but 

there is no independent examination of the programs of the 

plan to determine whether these programs have achieved 

their objectives. Consequently, there is no assurance that 

the objectives of the plan have been realized. Evaluation 

of the program's efficiency and effectiveness can provide 

planners and the Parliament with information on the progress 

and results of the planned programs so that corrective 

actions can be taken currently and new plans may be revised 

accordingly, 

Benefits of Program Evaluation to Jordan 

Jordan has developed a planning policy for economic 

and social development, but it does not apply the essential 

evaluation process, This crucial process is what Jordan 

and many other developing countries are lacking. 

Independent and objective evaluation of programs 

is, therefore, crucial in Jordan in order to achieve 

economic and social development. This function can be 

conducted by the Audit Bureau, The expansion of the 

functions of the Audit Bureau to include the evaluation of 
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programs' efficiency and effectiveness and to report its 

findings to the administrators of governmental programs, 

the National Planning Council, budgeting authorities, and 

the Parliament will enable the Bureau to accomplish the 

following services: 

1. To help the National Planning Council in deciding 

what programs to continue or to eliminate in future 

planning. The report on programs' results generates 

a feedback to the planning mechanism. Freeman and 

Sherwood put this idea quite forcefully: "Viewed 

broadly and to some extent ideally, evaluation 

provides the basis for the policy maker's decisions 

concerning the continuation, modification, expan

sion, or elimination of programs directed toward the 

23 
amelioration of social ills." 

2. To provide the Parliament with evaluation informa

tion which will guide it in dividing the national 

budget and to allocate resources among competing 

programs. In addition, the evaluation reports may 

contain recommendations to the Parliament to 

reconsider its legislation and program regulations. 

3. To provide the governmental official v/ith informa

tion on (a) problem areas within his organizations 

23, Howard E, Freeman and Clarence C. Sherwood, 
Social Research and Social Policy (New Jersey: Prentice-
Hall, Inc., 1970), p. 11, 
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(such as weaknesses in organization structure, 

inadequacy of the procedures and practices, duplica

tion of efforts and so on); (b) the origin and 

causes of these problems; (c) the effect of not 

achieving the programs' objectives; and (d) 

suggestions and recommendations to solve the 

programs 1 various problems. 

4. To inform the Ministers on their programs' results 

and, thereby, help them to justify their budget 

requests. 

The report on the post-audit and evaluation of the 

programs' efficiency and effectiveness can be valuable and 

therefore interesting to those who manage the entity that 

was examined, those who govern, and those who provide funds. 

In Jordan, the possible users of evaluation and the deci

sions they may make are presented in Table 7. 

In summary, Jordan needs program evaluations: 

1, To determine effectiyeness; did the program achieve 

its planned targets? 

2, To determine significance: did the program make a 

substantial contribution to development? 

3, To measure efficiency: did the program achieve a 

satisfactory cost/benefit ratio? And could the 

program have accomplished its targets at lower 

cost? 
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Table 7. Possible Users of Evaluation Findings in Jordan 

User Decision 

The National 
Planning Council 

To decide which programs should be 
continued, eliminated or modified in 
future planning. The evaluation 
information provides a feedback to 
the planning mechanism. Evaluation 
is a major part of the planning 
cycle: Planning + Action ->- Evaluation 
->• Planning. 

The Parliament 

Ministers and the 
Heads of the Depart
ments of the 
Ministries 

Funding Organizations 
(International 
Agencies that Provide 
Financial Assistance 
to Jordan) 

To allocate the country's limited 
resources more effectively among 
competing programs and to check on 
the executive branch's performance. 

To decide which procedures or 
practices to use to increase the 
efficiency of the program's adminis
tration, and to add or drop specified 
program strategies and techniques. 

To decide whether to continue or dis
continue funding and to know what is 
the contribution of the assistance to 
the overall socioeconomic development 
of the country. 

The Public The public, as taxpayers, benefi
ciaries of the various social and 
economic programs are concerned that 
their money is being spent wisely and 
efficiently. 



CHAPTER VI 

A COMPREHENSIVE MODEL FOR EVALUATING THE ACCOMPLISHMENTS 
AND ACHIEVEMENTS OF GOVERNMENT PROGRAMS IN JORDAN 

Chapter V pointed out the need of evaluating the 

efficiency and effectiveness of governmental programs in 

Jordan. This chapter is devoted to developing a model to 

meet this need. The main purpose of this model is to assist 

auditors of the Jordanian Audit Bureau to conceptualize and 

understand the program evaluation process, that is, to enable 

them to determine what to evaluate, how to evaluate, and how 

to report on evaluation. This model is proposed to be 

applicable in the Jordanian environment so that the auditors 

can obtain reliable information and arrive at conclusions 

on the efficiency and efficacy of Jordanian governmental 

programs. 

Assumptions for Constructing the 
Evaluation Model 

Program evaluation may be carried out by a special 

evaluation division within an organization, by contractors 

engaged for this purpose, by independent research organiza

tions, or by auditors. The model is designed on the 

assumption that the auditor will make his own evaluation. 

Certainly, in these days of increasing governmental 

expenditures by Jordan and times of using greater sources 

168 
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than ever before to aid social and economic development, 

auditors in Jordan must be concerned with the end product 

of governmental programs. Therefore, they should be pre

pared to conduct the evaluation process when directed to do 

so by the Parliament. The basis of this study is the 

belief that program evaluation is an integral part of 

auditing, that auditors can and should carry it out, and 

that, in doing so, they are performing all parts of their 

job, which is independently to examine and evaluate a 

program's performance for the benefit of its managers, 

policy makers, legislators, and the public. 

model, the specific terms (building blocks) necessary to 

construct the model have to be clarified. These building 

blocks are arranged and defined as follows: 

Building Blocks of the Model 

Before discussing the basic steps to develop the 

Building Block Definition 

Authority General authority to conduct the 
program under audit. The authority 
of establishing programs in Jordan 
comes from the Parliament which 
authorizes the executive branch 
agencies and ministers to estab
lished programs, However, any law 
issued by the Parliament which 
authorizes the establishment of 
programs has to be confirmed by His 
Majesty the King. 

Effectiveness 
Obj ectives 

Statements of the expected outcome, 
the expected output, or desired 
results stated in the laws. 
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Building Block Definition 

Efficiency 
Obj ectives 

Measures of 
Effectiveness 

Program Results 

Condition 

Impact 

Procedures and 
Practices (Plan 
of Action) 

Governmental 
Regulations 

Underlying 
Cause 

Recommendations 

Objectives which relate to the 
program's attempts to accomplish its 
desired results without spending any 
more of its obligated resources than 
necessary. 

Standards or criteria by which the 
success of the program is judged. 

The actual results of the program 
operations, such as products made, 
the mission accomplished, specific 
area of land reformed, specific 
number of students trained, and so 
on. 

The determination of the congruencies 
or the discrepancies between the 
program's desired objectives and 
actual results; that is, what is, as 
opposed to what should be, the pro
gram's performance. 

Benefits realized from achieving the 
desired objectives or consequences 
of failure. The impact normally 
deals with broad economic, social 
and/or political achievements. 

The series of steps or functions that 
have been established by management 
to guide employees to achieve the 
desired objectives. 

Specific legal procedures that must 
be followed in implementing the 
program. 

An assessment of the reasons for 
failure to achieve the desired 
results and the explanation of the 
causes of the negative results. 

Steps that should be taken to make 
changes needed for corrective action 
and improvement. 
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Developing the Evaluative Hypothesis 

Program results review may begin, as any scientific 

inquiry, with statements of a causal relationship 

hypothesized between a program and its activity (an 

independent variable), and its desired results (a dependent 

variable). The general evaluative hypothesis may be stated 

as follows: Activities A, B, and C have effectively achieved 

objectives X, Y, and Z. 

The formulation of such a hypothesis requires a 

statement about the nature of the program, its objectives, 

and a specification of how its activities may be expected 

to accomplish its objectives. For example, in evaluating a 

vocational education program, the auditor may state his 

hypothesis as follows: the vocational education program had 

developed basic skills, values about work and certain 

attitudes toward the job. This hypothesis can be expressed 

in Figure 4, 

Independent Variables 
(program activities) Dependent Variables 

Which 
—leads — 

to 

Which 
— leads — 

to 

Training 
in Voca
tional 
Education 

Employment 
of pro
gram ' s 
partici
pants 

1. Development of 
basic skills 
and knowledge. 

2. Change in cer
tain attitudes. 

3. Change about 
the values of 
work. 

Figure 4. An Evaluative Hypothesis for a Vocational Educa
tion Program Presented in a Diagram Form 
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The verification of such a hypothesis requires 

conducting an inquiry that yields objective, systematic, 

and comprehensive evidence in order to make a decision 

whether to support or to reject the hypothesis and to 

explain and justify this decision. In other words, the 

inquiry should show that the desired results occurred or 

did not occur as a result of implementing the program 

being evaluated and should show why the program succeeded 

or failed in producing the desired results. 

Steps for Constructing an Evaluation Model 

In order to carry out an inquiry to verify the 

evaluative hypothesis, the following steps should be 

followed: 

Step One—Obtaining Data on Program 
Authorization (Legal Data) 

In Jordan the organization and activities of 

governmental programs are prescribed by law. The auditor 

has to review the laws and regulations which are related to 

the goals of the program to gain an understanding of the 

expected results of the program. Some sources of legal 

data on program authorization in Jordan include (1) laws 

issued in the official Gazette (these laws are approved by 

the Parliament and confirmed by His Majesty, the King before 

they are issued in the Gazette); (2) the Jordan Constitu

tion; (3) reports of the Parliament hearings; (4) 
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legislative committee reports; (5) publications on the 

General Financial Policy prepared by the Council of 

Ministers and approved by His Majesty, the King; and (6) 

regulations issued by governmental agencies or Ministries 

which are related to the implementation of the program 

being evaluated. 

The auditor can use all or some of these sources to 

gather legal information about the organization or the 

program he is evaluating. Also, new laws, constitutional 

amendments, and other legal changes should be examined. 

When these items have been collected, they may be con

veniently stored in the Audit Bureau files where they will 

be available for each subsequent evaluation. 

Step Two-—Collecting Information on Different 
Aspects of the Program 

It is obviously important that the program to be 

evaluated should be defined as clearly as possible or one 

will never know what is being evaluated. Emphasis should 

be given to the program's various aspects which one believes 

to be crucial to its effectiveness. These aspects should 

not only include the operating procedures of the program, 

but also the kind of staff carrying out the program and the 

environment or setting in which the program is being 

conducted. The crucial aspects which should be examined by 

the auditor are as follows; 
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1. Domain: The principal area of performance, that is, 

what aspect of social and economic development is 

involved—Agricultural? Educational? Housing? 

Health? 

2. Duration: An assessment of the time required for 

attaining the program's end; that is, could the 

program objectives be achieved in the short'- or 

long-run? The knowledge of the time needed for 

achieving program objectives provides the auditor 

with additional information about how and at what 

pace results should take place. 

3. Program Administration and Operations: The auditor 

needs to know the following: 

a. The Ministry or the Agency which is responsible 

for administering the program. 

b. The organizational structure of the program in 

order to identify the lines of authority and 

responsibility and to find out who is 

accountable, 

c. The kinds of people employed in the program 

and the supplies, facilities, and equipment 

used in implementing it. 

d. The ways the program's activities and operations 

are supposed to function and how the procedures 

and practices are supposed to.work. In other 
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words, the auditor must find out what concrete 

actions are being employed to achieve the ends. 

4. The Target Group: The auditor should understand and 

confirm the legal eligibility of the particular 

persons or groups for whom the program operations 

are performed. The target group may be students 

from low-income families, farmers in dryland areas, 

inhabitants of rural areas, unqualified teachers of 

compulsory school education, and so on, 

5. Method of Financing: The auditors have to know what 

and whose funds are allocated to the program. The 

sources of funds for governmental programs in Jordan 

are the state budget, domestic loans (bonds issued 

by the Treasury, or loans from local banks), foreign 

and technical assistance, and foreign loans. The 

reason for examining the method of financing is to 

point out which method is more economical for a 

particular program. For example, the method of 

financing a program by bonds issued by the Treasury 

is sometimes more economical than the method of 

financing by loans from local banks because of the 

lower interest rate on Treasury bonds. 

6. Preconditions—Environmental Factors: Organization 

theory emphasizes that any program, whether public 

or private, is an open system and. its effectiveness 

is affected by its environment factors, Osborn and 
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Hunt have conducted an empirical study to find out 

the association between the variables of the 

environment surrounding the organization and the 

organization's effectiveness. Three environmental 

variables were included in their study: task 

environment risk (change in the environment), 

environmental dependency (the degree to which a 

system relies upon specific elements in the 

environment for growth and survival), and inter-

organization interaction (exchange relationships 

between the organization and the environment). 

Data concerning task environment risk, dependency 

and interorganizational interaction were collected 

through a mail questionnaire administered to the 

chief executives of 48 social service agencies. The 

researchers found that "both task environment 

dependence and interorganizational interaction 

alone, and in combination, are positibely and 

significantly correlated with a program's effective-

, . 1  
ness. 

The auditor should not only examine the active 

variable of the program designed to produce results, but he 

also should consider the environmental factors (economic, 

1. Richard N. Osborn and James G. Hunt, "Environ
ment and Organizational Effectiveness," Administrative 
Science Quarterly (June, 1974), pp. 231-244. 
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educational, legal, political, and cultural) which may 

influence the program's activity and produce negative or 

positive results. For example, the evaluator of an agricul

tural program which is authorized to obtain higher yields 

through wider, more intensive, and more scientific applica

tion of fertilizer to the chief food products in a rural 

area should consider the educational level of the farmers 

in this area and their attitude toward accepting the change 

and applying scientific methods. These factors may have a 

negative effect on the achievement of the program's goals. 

Another example which may illustrate this point is the 

evaluation of a training program to facilitate the employ

ment of the participants. In this case, the economic 

situation is an essential factor in the explanation of the 

success or failure of the program. A high percentage of 

unemployment in the country may reduce the effectiveness of 

such a training program. These kinds of uncertainties 

provide constraints on the evaluation process. Uncertainties 

are always with the eyaluation research because it is 

impossible to isolate the program from the environment in 

which it operates and to control all the program's variables 

as laboratory experiments. Such uncertainties are beyond 

the auditor to control; therefore, he must satisfy himself 

with less than the best possible evidence and give his 

opinion based on the evidence he can get.. Edward A, Suchman 

emphasized the importance of considering the preconditions 
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in the evaluation process and, therefore, the necessity of 

stating an evaluative hypothesis in terms of conditions and 

probabilities: "Given the conditions A, B, and C," he 

states, "the program has 0.6 probability of attaining the 

desired goal and its effectiveness should be reported in 

2 terms of some level of achievement, not total success." 

The findings on these aspects of the program—its 

domain, duration, administration, target group, financing, 

and preconditions—reveal the dimensions of the program 

and, thereby, facilitate the evaluation process. The 

auditor can obtain information on these aspects from the 

publications of the agency which administers the program. 

Step Three—Formulation of Precise and Measurable 
Objectives of the Program 

An evaluation of the effectiveness of any program 

requires that its objectives should be clear, measurable, 

and related to a time period. This is not the case in 

Jordan because in so many programs the legislative 

objectives are expressed vaguely and in such general terms 

that they have limited value for evaluation purposes. The 

following legislative objectives of some Jordanian programs 

(taken from the approved three year development plan, 197 3-

197 5, which became a law after its approval by the 

2. Edward A. Suchman, Evaluative Research (New 
York: Russell Sage Foundation, 1967), p. 85. 
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Parliament) illustrate the broadness of typical program 

objectives in Jordan: 

a. Regional Development of Dryland Farming Program: 
"The aim of this program is to solve natural, 
human and organizational problems and obstacles 
which face farmers in dryland areas." 

b. The Agricultural Extension Program: "This 
program aims at improving farmers' agricultural 
attitudes, knowledge, and skills through con
tinuous training." 

c. The Teachers Training Program: "The program 
aims at training the professionally unqualified 
teachers of compulsory stage (9 years of educa
tion) in order to raise their academic and 
professional standards as educators." 

d. Program of Rehabilitation of the Handicapped: 
"The program aims at allocating and providing 
funds necessary for rehabilitating those 
benefiting from institutional care and those 
physically, socially and economically handi
capped in order to help them become self-
sufficient, productive members of society." 

e. Program of Improving and Developing the 
Environment: "The program objective is to 
improve social, cultural, and health standards 
in Amman, especially the southern and eastern 
part, and to improve |he level of public 
service and housing." 

These examples show that the objectives of such pro

grams are hazy and ambiguous. The phrases used in stating 

the objectives such phrases as "to solve human problems," 

"to help them become self-sufficient," and "improving public 

service," are too general and broad to be useful for 

evaluation purposes. 

3, The National Planning Council., Three Year 
Development Plan (1973-1975), pp. 5-306. 
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If management does not perform its responsibility 

by defining the broad legislative objectives of a program, 

the program will be operating without specific goals. The 

auditor, in this case, will still have to evaluate the 

program and submit his report. In his report, however, the 

auditor should criticize the program's lack of specific 

objectives. The question which arises is what the auditor 

does when he faces a program whose objectives are general. 

Three alternative actions are open to him: 

1. He can ask the program personnel to clarify the 

program objectives and wait for them to reach 

consensus. But, as Freeman and Sherwood note, "He 

should bring lots of novels to the office to read 

while waiting for them to agree, and even then, they 

still may not develop a statement on program 

objectives that provides an adequate basis for 

4 evaluation." This fact is even worse in the under

developed countries, and especially with un

qualified personnel. 

2. The second action is mentioned by Weiss. According 

to her, the evaluator can read everything about the 

program he can find, talk to the practitioners at 

length, and observe the program in operation, After 

4. Howard E. Freeman and Clarence C, Sherwood, 
"Research in Large-Scale Intervention Programs," Journal of 
Social Issues, Vol, XII, No, 2 (1965), pp, 11-28, 
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that, he defines the goals in a measurable form for 

himself. There are two dangers to this approach. 

One is that he may read his own professional percep

tions into the program and shift the goal in the 

direction of his own interests. The other risk is 

that the ^valuator may not be qualified in the area 

5 
of the program he is evaluating. 

3. The other option he has is working with the agency 

officials in formulating goals for the program. 

This probably is the best appraoch to define 

objectives, The auditor can suggest approximations 

of goal statements; the agency officials may modify 

them, and the discussion continues until agreement 

on specific statements of the program's objectives 

are reached. The following factors may be con

sidered during the discussion between the auditor 

and the agency officials for developing the pro

gram's objectives: 

a. What is the nature of changes the program 

intends to accomplish? Programs in under

developed countries such as Jordan are designed 

to produce some changes so that social and 

economic development can take place. These 

5, Carol H. Weiss, Evaluation Research: Methods of 
Assessing Program Effectiveness (Englewood Cliffs, N. J.: 
Prentice-I-Iall, Inc., 1972), p. 28. 
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changes may be educational (the acquisition of 

new concepts and skills), technological (finding 

new methods of production), organizational and 

administrative (acquiring new managerial 

techniques), sociological (a consideration of 

the relationships of groups and persons), and 

economic (the allocation of resources and the 

employment of personnel). 

Does the program have single or multiple 

objectives? Most programs have more than one 

objective. Therefore, the auditor will have to 

find out priorities, that is, which goals are 

critical and important and which are sub

sidiary, He does not want to do a study on the 

attainment of minor goals while vital goals are 

left unexamined. 

What is the desired magnitude of the results and 

the date at which they are expected to be 

achieved? That is, does the program have to 

attain any particular percentage of effective*-

ness before it can be considered successful, 

or are there any specific standards of accom*-

plishment that the program managers have to 

meet? In underdeveloped countries, many 

programs assume unrealistic goals or unattain

able objectives. The planners state ideal 



objectives without considering many factors 

which have important effects on achieving these 

goals — such details as availability of funds, 

qualified personnel, and the political and 

social situations, An evaluation of these 

programs' success should, more reasonably, be 

judged by realistic rather than idealistic 

standards. 

What are the levels of objectives? Suchman 

classified program objectives according to 

three levels ranging from the specific to the 

general: the immediate, the intermediate, and 

the ultimate. The immediate goals are the 

program's specific, short-term objectives. The 

intermediate goals refer to the results which 

may be achieved if the immediate goals are 

reached. Last of all, the ultimate goals are 

the long-range social and economic benefits 

the program seeks to accomplish. To illustrate, 

an educational program which is designed to get 

people to stop smoking may be evaluated on the 

immediate level in terms of its success in 

organizing a program in such a way that people 

are reached with educational material in an 

economical way (evaluation of.efficiency objec

tives), on the intermediate level in terms of 
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how many people actually stop smoking (evalua

tion of accomplishments and performance), and 

on the ultimate level in terms of whether the 

program decreases the incidence of lung cancer 

(evaluation of the policy objective). ̂ 

In general, the way of formulating program objec

tives for the sake of evaluation is described briefly as 

follows: 

An objective must include the specifications of 
who, where, when, and to what extent. "Who" 
refers to the target audience. "Where" concerns 
the geographical scope of the program. The 
"what" refers to qualitative specificity. The 
phrase "to what extent" refers to the magnitude 
of the desired effect. Finally, specifying the 
"when" indicates the time period thought neces
sary to achieve program goals.^ 

Step Four—Developing Measures of Effectiveness 
(or Performance Indicators) 

After the objectives of the program are specified 

(the determination of what to evaluate), the auditor's 

next step is to review or develop performance indicators to 

be used as criteria for measuring the program's objectives. 

When Jordanian auditors have taken on the added 

responsibility as trained evaluators, they are also obliged 

6, Ibid.; Suchman, Evaluation Research, p. 51. 

7. Vlado A. Getting, "Research in Evaluation in 
Public Health Practices," Paper presented at the 92nd 
Annual Meeting of the American Public Hea-lth Association, 
New York, 1964, p. 12. 
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to develop output measures because in most cases these 

measures have not formulated by the designer of the program 

nor by the agency personnel. This is because program 

evaluation is a new concern in Jordan. It was introduced 

to the executive branch in 1970, and some evaluations and 

follow-up are just now being conducted by the National 

Planning Council. 

Considerations in Developing and Using 
Measures of Effectiveness 

The kinds of measures that are useful for evaluating 

or assessing the outcome depend on the program's intent. 

For example, they can deal with skills, knowledge, and 

attitudes in educational programs or with the change in the 

employment rate, the standard of living, and the increase 

in family .income in a training program. 

The development of measures is a demanding phase of 

the evaluation process and it mostly depends on how clear 

and specific the program objectives are. The degree to 

which the program's objectives are explicitly spelled out is 

the degree to which a meaningful measure can be estab

lished . 

The criteria for good evaluation measures are: 

attainability, applicability, validity, and reliability. 

Validity may be defined as the degree to which a measure 

does what it is supposed to do. Validity also refers to 

the "meaning" of an evaluative measure. The "meaning" of 
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the measure is, in turn, determined by the purpose for which 

the measure has been designed. Therefore, the validity of a 

measure is judged or tested in terms of its purpose. 

Reliability, on the other hand, refers to the degree of 

consistency or dependability with which results will be 

obtained upon successive application of the measure. 

Reliability has its greatest effects upon the precision of 

measurement—the more precise the measure desired, the more 

important the reliability will be. 

Reliability and validity are closely inter

dependent because reliability is a necessary condition for 

validity. An evaluative measure which cannot be depended 

upon to give the same results upon repetition because of 

large random errors obviously cannot be used to measure 

anything and, therefore, cannot have validity. 

Measures are selected because they are the 

manifestations of the output or change per se or because 

they are considered equivalents or representations of the 

output. When they are the latter, they serve as proxy or 

surrogate measures. In many instances the auditor has to 

use proxy measures or a combination of measures to determine 

the success or failure of the program. Proxy measures and 

multiple measures are discussed below. 

Proxy Measures. When it is not possible to obtain 

good measures that are relevant to performance evaluation in 
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a particular situation, it may be necessary to use proxy 

measures which substitute for real or ideal measures. For 

example, it may be impossible to determine the increased 

health of children as a result of an immunization program, 

but it is possible to know how many and what percentage of 

the eligible children have been vaccinated. Knowing that 

vaccination is very effective in immunization and, therefore, 

contributes to child health, we can use the number of 

vaccinations or percentage of children vaccinated as a 

surrogate or proxy measure for the change in their health 

condition. Another example of proxy measure is the use of 

the number of 6th grade graduates in a region as a proxy 

measure of literacy. When proxy measures are used, it is 

important to be sure that causal relationships that underlie 

them are verified. For instance, one would have to 

ascertain that a 6th grade certificate is an indicator of 

literacy in a country. 

Multiple Measures. Programs should be evaluated 

against all relevant measures available. An adequate 

evaluation of a program's effectiveness requires the use of 

more than one measure because no single measure is 

sufficient by itself to tell the whole story; besides, 

each measure used presents an approximation of the total 

outcome of the program. The following examples illustrate 

the benefits of using a combination of measures for 
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evaluating a program's success: (1) in evaluating a driving 

program, knowledge of traffic rules can be one measure; 

rating of driving ability by an observer might be another; 

and records of traffic violations a third; (2) in evaluating 

an educational program, many measures can be used together: 

the number of students taught, the number of students 

graduated, the skills and knowledge they developed, and 

their increase in motivation and earning power because of 

the program. The evaluation process requires, then, that 

the various dimensions of each program must be specified 

and one or more measures must be found for each dimension. 

These measures, hence, can be combined to form an overall 

measure of the program's success. The success of this 

comprehensive measure depends, of course, upon the different 

measures' being complementary to and exclusive of one 

another. Also, it requires decisions on the relative 

importance of these different measures. 

Since not much progress has been made in developing 

indicators in Jordan, the Jordanian auditor has to use 

appropriate indicators formulated elsewhere. He can use 

the output indicators developed by the United States Agency 

for International Development (AID) for measuring program 

performance. These indicators are presently used by the AID 

to evaluate its technical assistance programs in under

developed countries including Jordan, The Evaluation 
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Handbook issued by AID defined the output indicators as 

follows: 

These are variables in the cooperating country 
situation which indicate change in the areas 
treated (either directly or indirectly), and 
which lend themselves to simple quantification 
to indicate a magnitude. These variables can 
be used to measure performance if they are 
used in such a way to compare what actually 
happened with what was expected to happen. 

A list of AID output indicators is presented in Appendix C. 

In addition to the AID indicators other output indicators 

have been designed by the author for a sample of the 

Jordanian programs relevant to social and economic develop

ment. Output indicators such as those presented in Table 8 

can give the evaluators an approximation of the results of 

the programs and, consequently, help them in evaluating 

their effectiveness. The development of these indicators, 

however, requires the opinions of experts in the various 

fields (education, medicine, finance, and so on) and the 

program personnel's cooperation. 

Programs cannot be evaluated for effectiveness in 

the absence of valid output measures. However, in the lack 

of these measures or in the face of difficulty of developing 

them, the auditor must turn to evaluation by process. This 

idea is expressed clearly by Jerome McKinney as follows: 

8, United States Agency for International Develop
ment, Evaluation Handbook, Second Edition (Washington, 
D. C., 1974), p. 54. 



Table 8. Objectives and Output Indicators for a Sample of Jordanian Programs 

Operations Required 
Program Objectives by Law Output Indicators 

1. Research and 
Extension Program 
(Ministry of 
Agriculture) 

Agriculture plays 
an important role 
in the Jordan 
economy. 7 0% of 
GNP comes from 
agriculture. 
Nevertheless, this 
primary sector is 
still unable to 
satisfy the 
country's needs for 
agricultural 
products. There
fore, this program 
is established to 
achieve the follow
ing objectives: 
(a) to increase the 
productivity per 
unit of land and 
(b) to decrease the 
cost of production 
and improve the 
quality of products 
to meet marketing 
and processing 
requirements. 

1. Studying the 
problem of agricul
tural products in 
different areas of 
the country. 

2. Conducting 
research on high-
yield, disease 
resistant products, 
date of planting, 
agricultural 
practices, soil 
fertility and the 
improvement of 
seeds. 

1. The increase of 
the productivity 
per unit of land 
because of the 
program. 

2. The number of 
farmers who 
received the 
research reports. 

3. The number of 
research reports 
issued. 

4. The proportion 
of acreage being 
planted with 
improved seeds. 

5. The amount of 
improved seeds 
distributed. 



Table 8.—Continued Objectives and Output Indicators for a Sample of Jordanian 
Programs 

Operations Required 
Program Objectives by Law Output Indicators 

2. Tourism Program 
(Ministry of 
Tourism and 
Antiquities) 

In view of the 
important role of 
tourism in Jor
danian economy and 
its contribution 
toward increasing 
foreign exchange, 
the tourism program 
is established to 
achieve the follow
ing objectives: (a) 
activating domestic 
and external 
tourism to increase 
tourist traffic and 
prolong the stay of 
tourists, (b) 
development of the 
tourist potential 
on the East bank 
of the Jordan River 
and diversifying 
tourist activities, 
and (c) encouraging 
the private sector 
to develop and 
diversify tourist 
facilities. 

1. The development 
of tourist sites in 
Aquaba Coast, Petra, 
Jeresh, and Amman 
(ancient Roman 
cities). 

2. Training 
employees who are 
engaged in tourism 
services. 

3. Relaxing fron
tier formalities 
and customs regu
lations for 
visitors. 

4. Establishing 
a hotel training 
center for train
ing in hotel 
management. 

5. Maintaining and 
preserving archaeo
logical sites in 
Amman, Jeresh, the 
Desert Castles, and 
Petra. 

1. Numbers of 
tourists visiting 
Jordan after the 
completion of the 
program compared 
with the number of 
tourists at the 
beginning of the 
program. 

2. Duration of 
visits of the 
tourists because of 
the program. 

3. Increase in the 
income from tourism 
sector. 

4. Number of per
sons trained in 
tourist services. 

5. The level of 
achievement of 
trained persons as 
indicated by tests 
of the hotel train
ing center. 



Table 8.--Continued Objectives and Output Indicators for a Sample of Jordanian 
Programs 

Operations Required 
Program Obj ectives by Law Output Indicators 

3. Program of 
Compulsory Educa
tion (Ministry of 
Education) 

The objective of 
this program, as 
stated by Ministry 
of Education Law 
of 1964, is to 
give all children 
aged from ages 6 
to 14 a chance to 
to receive free 
education by 1975. 

1. This enrollment 
goal requires more 
schools, more 
equipment and more 
text books, and 
other curriculum 
materials for boys 
and girls in both 
urban and rural 
areas. 

2. Taking all pos
sible measures to 
cut down the per
centage of dropouts 
from the elementary 
and preparatory 
levels of education 
and to keep pupils 
in the compulsory 
level for at least 
nine years. 

1. Number of class
rooms constructed. 

2. Ratio of the 
number of children 
aged 6 to 14 years 
enrolled in schools 
to the number of 
children of this 
age group in the 
national population. 

3. Number of stu
dents graduated 
from the prepara
tory stage. 

4 . Percentage of 
dropouts. 

5. Student-teacher 
ratio. 

6. Grades of the 
students as shown 
in public examina
tion held at the 
end of this stage. 



Table 8.—Continued Objectives and Output Indicators for a Sample of Jordanian 
Programs 

Operations Required 
Program Obj ectives by Law Output Indicators 

4. Health Program The purpose of this 1. Establishment of 1. Percentage of 
for Rural Areas program is to pro health centers in eligible persons 
(Ministry of vide health ser rural areas. who receive medical 
Health) vices (controlling 

diseases, treat 2, Utilization of 
care. 

ment, and providing the best methods 2. Number of 
health education) for providing the centers established 
for rural areas medical care. in each area com
located far from pared with popula
hospitals. 3. Distribution of 

medical materials 
to provide health 
education. 

tion . 

3. Population-
physician role. 

4. Percentage of 
successful cases. 

5. Housing Pro
gram for Low and 
Middle-Income 
Families 
(Housing 
Corporation) 

The program is 
established to 
assist in solving 
housing problems in 
Jordan which are 
created as a result 
of the following 
factors: (a) high 
percentage of 
population growth 

1. Studies shall 
be conducted on the 
development and 
processing of local 
building materials 
for reducing housing 
costs. 

2. Construction 
of the housing 

1. Number of units 
constructed and the 
quality of these 
units. 

2. Percentage of 
eligible people 
receiving the units 
produced, 



Table 8.--Continued Objectives and Output Indicators for a Sample of Jordanian 
Programs 

Program Objectives 
Operations Required 

by Law Output Indicators 

(2.9%); (b) Migra
tion from rural 
areas to cities; 
(c) high cost of 
construction. The 
main objectives of 
this program is to 
construct 5,000 
units of which 
3,500 will be for 
low-income families 
and 1,500 units 
for middle-income 
families, 

units according to 
specifying building 
standards and the 
establishment of 
loans for needy 
families who desire 
to purchase these 
units. 

3. Number of units 
produced compared 
to the number of 
units needed. 
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Briefly put, it can be said that since objectives 
cannot always be matched with direct program out
put, surrogates for program accountability may 
(have to) be resorted to which can be termed 
accountability by process. This refers to the 
general procedures and method of operation bv 
which a delegated assignment is carried out." 

The auditor, in the absence of output measures, 

should then examine the program procedures and practices to 

find out what has been done to achieve the program's 

objectives and how efficient the program was in achieving 

these objectives. For example, in an educational program 

where output measures are difficult to establish because 

of the intangible benefits of education, the auditor must 

turn to evaluation by process to judge its worth; that is, 

evaluation by examining the value of teaching method and by 

testing the efficiency of the procedure and other activities 

that took place to raise the students 1 general level of 

educational attainment. 

The auditor, furthermore, should be concerned at 

all times with minimizing unnecessary or wasteful practices 

in the use of program resources. He should look for and 

report on uneconomical practices or inefficiencies as: 

1, Procedures which are ineffective or more costly 

than justified. 

9. Jerome McKinney, "Process Accountability: 
Challenge for Change in Dealing with the Public Sector," 
The Federal Accountant, Vol. XXVIII, No. 1 (March, 1974), 
p. 47 . 
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2. Duplication of effort by employees, which, if 

eliminated, could increase efficiency. 

3. Performance of work which serves little or no 

useful purpose. 

4. Inefficient or uneconomical use of equipment. 

5. Overstaffing in relation to work to be done. 

6. Faulty buying practices, 

7. Accumulation of unneeded or excess quantities of 

property, materials or supplies. 

8. Wasteful use of property."*"^ 

The following questions are presented in The Journal 

of Accountancy to aid the auditor in designing his work 

program for evaluating the economy and efficiency of a 

program: 

1. To what extent does the work to be studied 
lend itself to measurement? 

2. Have criteria for measuring economy and effi
ciency been established (e.g., does the 
entity have existing productivity standards)? 

3. Has the measurable data related to the estab
lished criteria been accumulated? 

4. To what extent will the measurable data be 
readily available to the auditor? 

10. United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Programs, 
Activities & Functions, p. 11, 
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5. Is routine reporting of productivity a 
current or feasible practice? 

6. To what extent is cost data available?"'""'" 

Step Five—Design of the Evaluation 
Research Study 

Study design is fundamentally concerned with the 

research methodology the auditor is going to apply for 

collecting evidence on program achievements using the output 

indicators developed in Step Four. Table 9 presents a 

classification of evaluation research adapted from one by 

12 Campbell and Stanley. The Symbol X refers to the 

implementation of the treatment while 0 stands for the 

process of observation or measurement of desired results. 

Furthermore, X's and O's in a given row refer to the same 

specific persons, while parallel rows represent equivalent 

or matched samples of persons. 

Design 1: The One-Step Case Study. In design 1, 

results are observed and measured after the program being 

evaluated is completed, This design is weak because there 

is no base line measurement with which to compare the post 

program measurement, and there is no control group to assure 

that the observed results are the results of the program or 

11, "General Accounting Office Standards," The 
Journal of Accountancy (August, 1974), pp. 80-88. 

• 12, D, T. Campbell and J, C. Stanley, Experimental 
and Quasi-Experimental Designs for Research (Chicago: Rand-
McNally, 1963). 
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Table 9. Variation in Evaluation Research Design 

1. The one-step Case Study XO 

2. One Group Pretest/Posttest Design 

3. The Static Group Comparison X 0 
1 
0 

2 

4. Pretest/Posttest Control Group Design 

treatment. This design is, however, the most common design 

in auditing. 

ing to design 2, an observation or measurement is made 

before the program starts and again after it is completed. 

This design is more reliable than design 1 because it 

enables the evaluator to find out the changes resulting 

from the program by comparing the "before" and "after" 

measurements. However, exogeneous factors and the lapse 

of time may affect the results of this type of research. 

For example, some people may improve with or without 

exposure to the program, 

Design 3: The Static Group Comparison, In design 3, 

two groups are compared, one having been exposed to the 

Design 2: One Group Pretest/Posttest Design. Accord-
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program and the other not. If the exposed group shows a 

significantly higher incidence of the desired condition, 

it is assumed to be attributable to the program. The 

weakness of this design, however, is that it affords no way 

of knowing that the two groups were equivalent before the 

program. 

Design 4: Pretest/Posttest Control Group Design. 

Design 4 (the classic experimental design) requires the 

selection of two comparable groups before the program 

starts. Such equivalence is best obtained by selecting 

these two groups randomly. Then, a "before" measure is 

made for the two groups to determine the baseline measures 

from which change is to be evaluated. One of the groups 

(the experimental group) is exposed to the program being 

evaluated, while the other (the control group) is not. At 

the end of the program, an "after" measure is made for the 

experimental and control groups. Then three comparisons 

are made: (1) the experimental group is compared with 

itself before and after the treatment (the implementation of 

the program); (2) the control group is compared with itself 

before and after the "non-treatment" period; and (3) a 

comparison is made between the results of 1 and 2 to find 

the difference due to treatment (implementation of the 

program), The test of program's effectiveness is indicated 
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by the statistical significance of the difference between 

the results of the comparisons 1 and 2. 

The control group design (number 4) as applied to 

evaluation is presented in Figure 5. The control group 

design is theoretically the best method for achieving useful 

information on program results because it can isolate the 

effect of the program from the effect of other factors that 

operate with or without the program. However, this design 

is hard to apply in underdeveloped countries such as Jordan 

because skilled specialists are not available to implement 

this kind of design. Besides, political and administrative 

circumstances may inhibit setting up control groups for a 

program of social or economic nature, and it is obviously 

impossible for social action programs to achieve experimental 

isolation comparable to the conditions in laboratories 

because of uncontrollable exogenic factors. An alternate 

research design, study design 2, is not applicable to Jordan 

because of the lack of baseline measures, These measures 

are not incorporated in the Jordanian programs' design. 

Accordingly, it is impossible to apply study design 2 and 

compare the baseline measures with the measures after the 

program is given to find the difference due to the program. 

Consequently, the only research design for program evalua

tion which can be applied in Jordan at this stage of 

development is design 1; that is, the observation or 

measurement of results after completion of the program 
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Treatment^ 
or 

Program 
Given 

Baseline 
Measure 

Measure 
Again 

Difference due to 
time and treatment 

Make comparison to 
find difference due 
to treatment " 

Collected by 
some random 
selection 
method 

Sample 

Difference due to 
to time only 

Baseline 
Measure 

Measure 
Again 

Treatment 
or 

Program 
not given 

Control group 

Experimental 
Group 

Target 
population 
to be 
studied 

Sample 

Figure 5, The Control Group Design as Applied to Evalua
tion *->- Source: United States Agency for Inter
national Development, Evaluation Handbook, 
Second Edition, p. 36. 
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because information on program results are the only data 

available in the records of government agencies. 

Step Six—Collecting Evidence on Program 
Results 

After the evaluation research design is selected 

(study design 1 in Jordan), the auditor has to carry it out 

to collect information on the actual results of the program. 

The data collected should be couched in terms of output 

indications developed in Step Pour. For example, in 

education programs where achievement test scores of students 

and the number of students graduated or enrolled are used 

as output indicators, the auditor should collect information 

related to these indicators. 

Standards for Evaluating the Quality of Evidence. 

Evidence may be defined as a particular type of information 

used to reach conclusions about the program's condition or 

any piece of information which helps prove or disprove any 

matter relevant to a question about the program or to 

influence some belief respecting it. Mautz and Sharaf 

define evidence as follows: "Evidence provides the means by 

which we can achieve that state of assurance described as 

'knowing' as opposed to merely 'believing.' It is thus the 
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key to truth, which may be described as conformity with 

n • - .i13 reality. 

It is rarely possible to collect evidence on pro

gram performance without devoting substantial time and 

effort to it. However, the evidence collected should meet 

the basic tests of sufficiency, competence, and relevance. 

These three criteria for evaluating the quality of 

evidence are defined by the GAO standards as follows: 

Sufficiency is the presence of enough factual, 
adequate, and convincing evidence to lead a 
prudent person to the same conclusion as the 
auditor. Competent evidence should be reliable 
and the best attainable through the use of 
reasonable audit methods. The following pre
sumptions are useful in judging the competence 
of evidence: (a) Evidence obtained from an inde
pendent source provides greater assurance of 
reliability than that secured from the audit 
organization; (b) Evidence developed under a 
good system of internal control is more likely to 
be reliable than that obtained where such control 
is weak or unsatisfactory; (c) Evidence obtained 
by the auditor through physical examination, 
observation, computation and inspection is more 
reliable than evidence obtained indirectly, and 
(d) Original documents are more reliable than 
copies. Relevance refers to the relationship of 
the information to its use. The facts and 
opinions used to prove or disprove an issue must 
have logical sensible relationship to that issue. 

The evaluation of the evidence against sufficiency, compe

tency, and relevance enables the auditor to determine which 

13, -R, K. Mautz and Hussein Sharaf, The Philosophy 
of Auditing (American Accounting Association, 1961), p. 70. 

14, United States General Accounting Office, 
Standards for Audit of Governmental Organizations, Program, 
Activities and Functions, pp. 35-36, 
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evidence should or should not be considered to judge the 

program's performance. 

Sources and Techniques of Collecting Evidence on 

Program Achievements. Evidence on program performance can 

be gathered in different ways and from different sources. 

Some possible sources applicable to Jordan include the 

following: 

1. Documentary evidence: This source can be divided 

into two types: internal and external documentary 

evidence. 

a. Internal documentary evidence is evidence pre

pared inside the agency and includes records, 

documents, and reports which disclose the pro

grams' performance. The agency, accordingly, 

should design a system which produces informa

tion on the results of its programs, This 

source of information should then become a part 

of the post auditor's evidence on programs' 

effectiveness. In Jordan, each Ministry's 

information system collects a fair amount of 

data on the achievement of its programs. For 

example, the author found a reasonable amount of 

information on the Ministry of Education 

records and publications on the accomplishments 

of the business education program evaluated in 
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Chapter VIII. One criticism of information 

collected by the Jordanian Ministries is that 

records are sometimes out of date and behind 

in some entries. 

b. External documentary evidence is evidence 

prepared outside the agency and includes a great 

body of statistical data concerning all economic 

and social activities in Jordan, These data are 

collected by the Department of Statistics, the 

National Planning Council, and the Royal 

Scientific Society. These agencies conduct 

studies and issue reports on the progress of 

different programs in Jordan in such areas as 

agriculture, manpower, population, and industry. 

These available data if utilized by the 

evaluutor will provide him with a valuable 

information on program results. It must be 

recognized, however, that statistics in less 

developed countries are not always reliable and 

must be used with caution. 

Testimonial Evidence: This source includes the 

following: 

a, Personal interviews: The auditor can obtain 

information on programs by personal interviews 

with the people who are personally involved in 

the program (program officials or persons 
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affected by the program such as the participants 

or employers of the participants). The auditor 

should realize the persons being interviewed may 

have personal goals which conflict with the 

objectives of the interview. Immaterial, 

irrelevant, and incorrect information may be 

given to the auditor. The auditor should 

consider all of these factors in developing his 

interview techniques and in evaluating results, 

b. Questionnaires: In social and educational pro

grams, obtaining information from program 

beneficiaries is usually necessary. In this 

case, a questionnaire may be sent to the program 

participants, or to those who graduated from the 

program, to find out their opinions about the 

program. For example, the results of an 

educational program, such as the participants' 

changes in abilities, achievements, and atti

tudes, can be collected by questionnaire sent to 

program graduates. Also, if the program seeks 

to alter public values or attitudes, an appro

priate source of program results is the public 

view which can be obtained through sending a 

questionnaire to the sample of the public. 

Administering a questionnaire- requires highly 



skilled specialists in order to collect valid 

and reliable data. 

c. Letters and confirmations: Information used as 

evidence in an evaluation report is sometimes 

obtained through letters and confirmation. When 

the auditor is requesting specific information 

by letter, he should make sure the questions to 

be answered are stated as clearly as possible 

so that the respondents will not misunderstand 

what information he wants. 

Physical Evidence: This source includes evidence 

which can be obtained by observation and photo

graphs, These sources may be defined as follows: 

a. Observation: The auditor can obtain a substan

tial amount of information on program results 

through observation which includes (1) physical 

counts and (2) the "walk-through" audit. For 

example, the auditor inspects building and lands 

he examines roads being constructed, and visits 

training classes being conducted. The auditor 

should develop good observational habits to 

convince others that what he has seen is 

accurate and reliable. Observations can be 

quantified. For example, if the purpose of the 

program is to improve and encourage the use of 

clinics in schools, counts can be made of the 
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attendance, and if the purpose is to build up 

voluntary organizations, the size and frequency 

of their meetings can be counted. The observa

tional data will be more valuable if the 

purposes of observations are clear and they are 

recorded systematically. In general, observa

tion is an important source of evidence. As the 

auditor walks through the operations of the 

program, he observes conditions as they are, 

frequently raises questions about some aspects 

of the program. The observation of the program 

results and operations will lead the auditor to 

examine and explore many items that he would 

never think to discover merely sitting behind 

the desk in the office. 

Photographs: Photographs can be good indicators 

of program results and may tell more than 

thousands of words. Photographs are a valuable 

source of information in agricultural programs 

and public service programs. For example, 

photographs for the main streets and roads of a 

city after the completion of a program (one 

designed, for example, for construction of new 

roads, maintenance of existing roads, and 

regulation of traffic) may show much about 

change in the streets of the city, 
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The following example 

results can be gathered for a 

industrial vocational program 

Project Purpose 

Project Operation 

Results 

5 Buildings constructed 
and equipped 

20 teachers trained 

Students selected 

Competence of 
graduates 

shows how evidence on program 

hypothetical project in an 

To establish, equip, and 
staff an industrial institute 
and train 500 industrial 
mechanics. 

Training 20 teachers (6 of 
these abroad), setting up 
organization, constructing 
and equipping buildings, 
developing curriculum and 
teaching materials, and 
training students. 

Kinds and Sources of Data 

Observations and photographs 
made at the institute and 
interviews with the institute 
personnel. 

Extent of training and per
formance which the auditor 
obtains from the records of 
training agencies. 

Number of students selected 
and their level of achievement 
at entrance which the auditor 
gets from files in the 
institute, 

Records of graduating classes; 
competence indicated by 
records of examinations and 
by interviews with employers 
of selected graduates. 

Step Seven-<-Analyzing and Interpreting the 
Performance Data Collected 

When the data on program results have been 

gathered, the next task is to put them into a form suitable 
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for analysis. The analysis may require simple computations 

and averaging or may be so complex as to require the 

service of a statistician or mathematician. 

The analysis and the interpretation of the data 

help the auditor to find out the actual results of the 

program he is evaluating. Then he makes a comparison 

between the actual results of that program and its objec

tives. As a result of this comparison, the auditor may find 

one of the following two situations: (1) goals are being 

achieved—a satisfactory condition, (2) goals are not being 

achieved—an unsatisfactory condition. Some examples of 

each condition may be as follows: Goals being achieved: 

1. The work experience which the program provided to 

the participants was worthwhile. 

2. The health services provided by the Health Program 

were adequate and a high percentage of eligible 

people received health care, 

3. A suitable educational gain was provided tu students 

enrolled in a special elementary educational 

program, 

Goals not being achieved: 

1, The persons admitted into the agency's program were 

not eligible to participate in the program, 

2. The extension and research program did not apply 

the best research methods to increase productivity 
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of the unit of land and to raise the quality of 

agricultural products. 

3. The training program did not equip the students with 

skills and knowledge necessary for employment. 

If the auditor finds that the condition of the pro

gram is satisfactory, that is, the program has effectively 

achieved its results, he reports on the program's success. 

But if he finds that the condition of the program is un

satisfactory, he goes to the following step--Step Eight. 

Step Eight--Defining the Significance and the 
Impact of the Unsatisfactory Condition of the 
Program on Social and Economical Development 

The ultimate goal of most programs in Jordan is to 

contribute significantly to social and economic development, 

that is, to utilize all potentials and scarce resources, 

to increase the level of employment by creating more jobs 

and training programs, to raise the level of the GNP, to 

redistribute public services (medical, social, and educa

tional) among different population groups, to reduce the 

trade deficie, and to enhance the general budget's dependence 

on domestic financial sources for the purpose of achieving 

social and economic self-sufficiency. 

The evaluator can probably accumulate evidence on 

the social and economic significance of the unsatisfactory 

condition of the program by further examinations of 

available data published by other governmental agencies in 
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addition to the data he has already collected at the 

agency concerned. Reports published by the Ministry of 

National Economy, the Department of Statistics, the National 

Planning Council, and the Royal Scientific Society all deal 

with the trends in social and economic development. 

As a result of examining the social and economic 

development data, the auditor may find that the impact of 

the unsatisfactory condition is either not serious or 

serious and undesirable. If the impact is not serious, the 

auditor goes to step nine (finding the underlying cause) 

and reports his findings to the Minister or to the head of 

the Department of the Ministry or agency. But if the 

impact is serious, he also goes to step nine, but he reports 

his findings to the Parliament and to the related Minister. 

Some serious and undesirable impacts of programs may be as 

follows: 

1. As a result of not achieving the goals of the 

Tourism Program, the income of this sector did not 

increase as it is planned. 

2. Inadequate housing for low-income families results, 

either directly or indirectly, in poor health, poor 

education, and poor general welfare, 

3. As a result of not reaching the target group of an 

elementary educational program, illiteracy is not 

decreasing in the country. 
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Step Nine: Developing the Underlying Cause for 
the Unsatisfactory Condition 

When the auditor finds that the program falls short 

of achieving its goals, he should review those policies, 

procedures, practices, and controls which affect the attain

ment of the program's goals and objectives. 

Reviewing Procedures and Practices. Procedures and 

practices are the instructions the organization's management 

have given to employees to guide them into directing their 

efforts toward achieving the organization's goal. The 

review of the procedures and practices is conducted to 

determine the following: 

1. Whether the procedures and practices are consistent 

with the organization's goal and appropriate to its 

circumstances, 

2. Whether procedures and practices are provided in a 

timely and understandable fashion. The absence of 

clearly expressed procedures causes confusion and 

results in adverse effects on performance, 

3. Whether the procedures and practices are being 

followed, When a function is not being performed 

efficiently or economically, it is often because the 

procedures and practices established by management 

are not followed. The failure of employees to 

follow prescribed procedures and practices is 
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perhaps the most common reason for a program's 

failing to achieve its goals. 

4. Whether procedures and practices are well-designed, 

complete, and adequate in coverage. It is usual 

to find that some essential steps in achieving the 

specified goals have not been established, and as a 

result, the program's general goals are not being 

achieved. 

5. Whether the procedures and practices are documented, 

To be effective, procedures and practices followed 

should be documented; therefore, the auditor has 

to ask for copies of these documents, 

The search for underlying causes can be expanded to 

include the following: 

Evaluation of the Management Information System. The 

system should be designed to provide management with 

information that is timely, valid, and complete in order to 

make decisions. The criteria for an effective management 

information system are: 

1. Accuracy and reliability of information, 

2. Speed of performance (the production of information 

as quickly as possible), 

3. Usefulness of the information to management needs. 

Information needed falls into two.major classes, 

each of which is dependent on others. These classes 
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are: (a) strategic operations which relate to the 

decisions that promise the biggest payoffs, and 

(b) operational information which relates to day-

to-day need and is most useful in assessing status 

at the lowest organizational level. 

The problem of management information systems in 

governmental agencies in Jordan is that these systems lack 

speed of performance and produce unreliable and incomplete 

data. This fact is emphasized by Richard Eney: "The 

problem of evaluation in under-developed countries is that 

they don't have the information necessary for evaluation and 

they don't have the way of getting it. This would neces

sitate the development of indicators to measure the program 

,.15 
outcomes. 

Evaluation of the Organization Structure. In some 

cases, weaknesses in the organization structure are the 

major reasons for not achieving the desired results of a 

program, The organization structure forms the basis on 

which responsibility and authority are assigned and dele

gations issued. In examining any organization structure, 

there are some features which the evaluator normally expects 

to see built into the structure: (1) clear definitions of 

15, Richard Eney, Evaluation Officer, Department 
of State, Agency for International Development, personal 
interview, August, 1974, 
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roles and duties of personnel to prevent duplication of 

work, overlapping of functions, or the omission of 

functions; (2) clear lines of responsibility and authority 

so that each person knows what he is responsible for and to 

whom he is accountable; and (3) logical grouping of 

responsibilities to insure that no one person has too wide 

or too narrow a span of responsibility so as to impair 

operational efficiency. 

In addition, the causes of failing to achieve the 

program's goals may come from other sources: (1) lack of 

capabilities of personnel to perform their assignments; 

(2) improper or wasteful use of funds; (3) ineffective or 

wasteful use of employees and physical resources; and (4) 

noncompliance with applicable laws and regulations. 

Identifying the underlying cause is a very important 

part of the evaluator's work and should receive his best 

efforts. If he does not do a good job of identifying under

lying causes, he may not be able to make good recommenda

tions and be able to obtain effective corrective action. 

Step Ten: Reporting on Evaluation 
Findings 

Contents of the Report. When the findings have 

been developed in the manner described in the previously 

mentioned nine steps, the auditor is in a position to write 

his report. This report should include the following: 



1. The purpose and the scope of the review. 

2. Information on the authorization and administra

tion of the program. 

3. The legislative objectives of the program. 

4. The condition of the program, whether satisfactory 

or unsatisfactory, supported by evidence. 

5. The impact of the condition on social and economic 

development. 

6. Causes of the condition. 

7. Suggestions and recommendations for corrective or 

preventive action. 

8. The Agency's or Minister's comments on the 

auditor's recommendations and suggestions. 

Criteria for a Good Reporting System. The existing 

reporting system of the Audit Bureau as discussed in 

Chapter V is not adequate for reporting on program result 

reviews. Therefore, many factors should be considered in 

improving the system. Such factors include: 

1, Distribution of the Report: Written reports on 

program results should be submitted to the 

Parliament and the appropriate officials of the 

Governmental Agencies and Ministries who are 

responsible for taking action on audit findings and 

recommendations, 
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2. Timeliness: Reports should be issued as promptly as 

possible to make the information available for 

timely use by management and by legislative 

officials. 

3. Report's Language: Reports must be written in the 

language of users, not of the auditors. That is, 

the report should be clear and complete so that the 

users may understand it. 

4. Objectivity: Findings should be presented in an 

objective and unbiased manner so that the reports 

are fair and not misleading, 

5. Adequate support: All findings and conclusions in 

reports should be supported by sufficient evidence 

to allow the reader to reach the same conclusion as 

the auditor. 

In general, the criteria for a good reporting system 

include promptness, accuracy, fairness, usefulness (to meet 

the need of users), suggestiveness for corrective action, 

and sufficient evidence to support the auditor's findings 

and recommendations. 

The following example illustrates how the report 

on program result reviews can be organized and presented: 

Compulsory Education Program: 
(9 Years of Education) 

Authority The program, was authorized by 
the Ministry of Education Law 
of 1964, The administration 
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Goal 

Condition 

Impact 

Underlying Cause 

Recommendations 

of the program has to estab
lish schools, provide equip
ment and staff to implement 
the program. 

The prime goal of the program 
is to give children aged from 
6 to 14 in the country a 
chance to receive nine years 
of free education, 

1. 60% of the children of age 
6 to 14 in the population 
receive nine years of free 
education. 

2. Academic achievement of 
40% of the students graduated 
from the program is not 
appropriate for success in 
high school. 

Not all the areas of the 
country receive free educa
tion as emphasized by the law 
and, therefore, the fight 
against illiteracy is not 
successful. 

Reasons for the unsatisfactory 
condition of the program may 
be as follows: (1) lack of 
funds to construct schools 
in rural areas; (2) lack of 
qualified teachers; (3) 
lack of adequate facilities 
and needed books; (4) incom
plete procedures to implement 
the program activities. 

1, More funds should be 
appropriated to construct more 
schools, 

2, Teachers should be trained. 

16. Condition, Impact, Underlying Cause, and 
Recommendations are hypothetical and presented for 
illustrative purposes. 
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3. Books and other facilities 
should be provided. 

In summary, the evaluation of a program's effective

ness is a process which involves a sufficient accumulation 

of pertinent, significant information about the cause and 

effect of the condition and possible sources of corrective 

action. The evaluation process is oriented toward problem 

solving and requires specific knowledge and skills. The 

evaluation process is fully described by the following 

lines: 

Find out the cause of this effect 
or rather say, the cause of this defect, 

For this effect defective comes 
By cause. 

Hamlet 
William Shakespeare 

Figure 6 presents a summary of the steps discussed 

to develop the model for evaluating program accomplishments 

and achievement of the Jordanian governmental programs. 
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CHAPTER VII 

IMPLEMENTATION OP THE PROGRAM EVALUATION MODEL 

Jordan is a progressive and dynamic country. It 

responds positively to new ideas and advice for development 

even though it has limited natural sources. This spirit 

was emphasized by His Majesty King Hussein in his speech 

before the Conference of Foreign Consultants and Local 

Specialists who participated in developing the three year 

plan (1973-1975): "We are an open book, and we have open 

minds to brotherly and friendly advice and assistance. 

The raison d'etre of this conference is to amplify this 

openness and prove its worth in Jordan. 

The president of the World Bank, in his address to 

the annual meeting of 19 67, mentioned that Jordan is among 

a small number of countries which doubled their GNP in less 

than a decade. He went on to predict that this accomplish-

2 
ment could be repeated in the next decade. In addition, 

while the First United Nations development decade aimed at 

attaining an annual growth rate of 5% of GNP in developing 

countries, Jordan was able to achieve an average rate of 

1. The National Planning Council, Three Year 
Development Plan (1973-1975), p. v. 

2. Ibid., p. 2, 
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3 growth of 9% per annum. This rate of growth of GNP is 

reported and commented upon by The Christian Science 

Monitor newspaper: 

Despite Jordan's precarious position, and in 
part because of it, King Hussein and his two 
million people have accomplished more in the 
past two decades than almost any other Arab 
nation. Their industry, energy, and resource
fulness developed a country whose national 
product was growing at the tremendous rate of 
9 percent each year.^ 

The King's statement, the speech of the President 

of the World Bank, and the Christian Science Monitor's 

comment show that Jordan wants and needs new ideas for 

development. Evaluation of the accomplishments of develop

ment programs, as a diagnostic tool, is one of the means 

which contribute to the social and economic development. 

However, there are many constraints and difficulties in 

applying the evaluation porcess in Jordan. Here are some 

of these problems and constraints and suggestions for re

moving them: 

Constraints on Implementation of the 
Evaluation Model in Jordan 

1. Lack of an adequate accounting system: The govern

mental agencies of Jordan presently lack an account

ing system that measures and communicates the 

3, Ibid., p. 3. 

4. The Christian Science Monitor, December 1, 
1967, p. 4. 
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results of social and economic programs. As a 

result of this inadequacy, reliable data for 

evaluation are not readily available. The 

Jordanian auditor who will be concerned with other 

than the financial aspects of managerial performance 

are entering a new world, and will face the condi

tion of scarce "hard" evidence. This is due to the 

following reasons: (a) the auditors will not find an 

accounting system which records, analyzes, and 

reports the results of social and economic pro

grams; (b) they will not find the generally 

accepted principles of accounting to use as 

comparison standards; and (c) it is likely that 

much, and perhaps even most, of the relevant 

evidence about performance and accomplishment 

exist only in the memories of the persons who have 

been involved either as governmental officials or 

as recipients of the benefits of the program. 

2, Broadness of the legislature objectives of the 

Jordanian government programs: In many cases, there 

is lack of a definitive statement of a program's 

purpose which is explicit, precise, and finite, 

The broadness of the program's objectives make it 

difficult to appraise its results and to judge its 

success or failure, 



Human relations problems: Human relations problems 

are constraints on program evaluation process in 

both developed and underdeveloped countries. But 

these problems are more significant in under

developed countries such as Jordan. This is 

because of the cultural differences between these 

countries. The people in Jordan are sensitive to 

criticism. With such an attitude, the program's 

staff will be reluctant to cooperate with auditors 

because of their belief that the auditor's main 

objectives are to criticize the program's adminis

tration and to point out deficiencies. 

The existence of exogenous and uncontrollable 

factors: The political and economical factors which 

are not controllable by the program managers add to 

the difficulties of conducting the evaluation 

inquiry. For example, the wars in the Middle East 

jeopardize the normal operations of the governmental 

programs and make the auditor's job more difficult. 

It is important to remember that the public sector 

is characterized by complicated systems in which 

institutional, economic, and political factors 

interact with one another. 

Lack of competent auditors in the Audit Bureau: 

Jordan, as most underdeveloped countries, lacks 

skilled auditors who are now able to perform the 
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evaluation process. Because of such a lack of 

competent auditors, the evaluation process should be 

introduced gradually until there will be enough 

qualified auditors. 

6, Officials' resistance to change: This constraint 

is related to the attitude of those people charged 

with the responsibility of administering the Audit 

Bureau of Jordan. These people prefer to preserve 

the status to which they have adapted themselves. 

Although they might privately admit the need for 

change, they are not willing to speak out or stand 

up for their conviction. Individuals in places of 

responsibility for decision-making seem to shrink 

away from such responsibility. They are afraid to 

"rock the boat," which might cost them their jobs. 

7, Lack of audit standards in Jordan: Audit standards 

are criteria for determining the capability of an 

audit system to provide output of a desired quality 

and character, As Littleton describes them, audit 

standards are "certain criteria for judging good 

5 auditing and good reporting." In Jordan, there 

are no audit standards which guide auditors in the 

public or private sector. The lack of such 

5. Ananias C, Littleton, Structure of Accounting 
Theory (Urbana, 111.: American Accounting .Association, 
1953), p, 113, 



227 

standards makes high quality financial and 

compliance auditing impossible in the public 

sector. Likewise, the application of effectiveness 

audit becomes more difficult. 

8. Insufficiency of financial resources of the 

Jordanian government agencies: The agencies' 

financial problems are closely related to the 

government's financiallimitations. Jordan depends 

largely on foreign aids. These aids could disappear 

at any time; their disappearance would jeopardize 

all the development programs in Jordan and make the 

implementation of the evaluation process more 

difficult, 

Recommendations to Remove the Constraints on 
Implementation of the Evaluation Model 

The following are suggestions and recommendations 

which should be followed in order to implement the evalua

tion model successfully: 

1, Improving the accounting system of governmental 

agencies to account for the benefits and costs of 

public programs: Since the earliest formulation of 

accounting theory, an attempt has been made to 

articulate the concepts of effort and accomplish

ment in order to provide the proper matching or 

comparison of data for performance evaluation. 

Accountants in the private sector have wrestled 



228 

with the matching concept for a long time, and a 

great theoretical structure has evolved around the 

measurement and relationship of effort and 

accomplishment. For business enterprise, effort 

is interpreted as expense of operation, and 

accomplishment is the resulting revenues. When 

the two are compared, a net income (or loss) figure 

is computed which serves as the basis for many of 

the important indicators of enterprise's per

formance. These indicators include earnings per 

share, return on investment, and profit on sales. 

In the public sector, however, the concepts of 

effort and accomplishment must be applied and 

interpreted differently. Effort is still repre

sented by operating expense, but the resulting 

benefits are seldom measured in terms of revenue. 

The objective of any government is not to earn 

revenue, but to provide benefits for the people. 

If effort and accomplishment are to be compared or 

related in government, the operating expenses must 

be matched with information thcit gives an indica

tion of public benefits. Only then can the auditors 

say something about the efficiency and effective

ness in government operations. 

The accounting system in the Jordanian govern

mental agencies should be designed to produce 
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reports which disclose the operating expenses and 

performance of the programs so that the auditor can 

find the data necessary for giving his judgment on 

program's efficiency and effectiveness. 

2. Improving the design of the Jordanian social and 

economic plans: A plan, which is useful for evalua

tion purposes, is a body of economic and social 

policies expressed in quantified targets and defined 

tasks. The following evaluative elements must be 

incorporated in the design of the programs' plans: 

(a) a definitive statement of the program's objec

tives which is explicit and precise, and (b) per

formance indicators which will permit subsequent 

evaluation of the program's defined objectives. 

3, Increasing the amount of information to assess 

program results and its significance on economic 

development: Overcoming this problem could be 

achieved by establishing a "data bank," a national 

information storage system whose function would be 

to collect quickly and correctly information on the 

results and accomplishments of governmental pro

grams. The establishment of a data bank would 

supply the auditor with greater quantities of data 

on governmental programs than he has had available 

previously. 
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If the previous recommendations are followed, the 

auditors of the Audit Bureau will find a suitable atmosphere 

to audit the program's results, However, there are other 

recommendations and suggestions which should be considered 

to increase the capability of the Audit Bureau to perform 

program evaluation. These suggestions are: 

1, Developing the organizational structure of the Audit 

Bureau on programmatic and functional lines. This 

new type of organization will substitute for the 

existing organization which is established in the 

major classes of governmental agencies and 

ministries. Under the revised organization, new 

auditing divisions may be established, each having 

government-wide responsibility for assigned programs 

or functions. For example, the following divisions 

may be established: 

a. Education, health and welfare division: This 

division will be responsible for auditing and 

evaluating manpower and education, health, and 

welfare programs. This division may he divided 

into three sections: the manpower and education 

section, the health section, and the welfare 

section. The purpose of establishing these 

sections is to concentrate all similar functions 

and programs under one section. For example, 

the manpower and education section will be 
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responsible for auditing and evaluating educa

tion and training programs irrespective of which 

agency is responsible for administering these 

programs. The division of the work of the Audit 

Bureau into specific functions for specific 

auditors will develop and strengthen the ability 

of these auditors to perform their jobs more 

effectively and allow for the growth and achieve

ment of a high degree of specialization in the 

subject matter of areas assigned to them, 

b. Division of financial and general management 

studies: The purpose of this division would be 

(1) cooperating with the Ministry of Finance and 

the Department of Budget to improve the account

ing and internal control systems throughout the 

government, (2) performing continuing studies 

to develop audit standards and procedures, and 

to improye the performance of the Audit Bureau. 

The above two divisions are discussed for illus

trative purposes. More divisions could be estab

lished to cover the whole functions and programs of 

the government. In general, this new type of 

organization will help achieve the following 

benefits: 
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a. Accelerating the growth of program and 

functional expertise among the auditors, 

thereby producing a high degree of specializa

tion . 

b. Provision for more opportunities for staff 

growth and advancement. 

c. Creation of new divisions which facilitate the 

timely completion of the auditor's work, 

2.  Providing training in evaluation methodology for the 

auditors of the Audit Bureau. Training is another 

important aspect of the whole question of extending 

the auditor's role in examining problems of manage

ment's performance. There are those who will 

question the Jordanian auditor's qualifications and 

his competence in conducting the effectiveness 

audit. The only answer to this question is 

demonstrated competence and that competence comes 

through training. Training of the Jordanian 

auditors may be provided locally by the help of 

the University of Jordan and the National Planning 

Council or obtained abroad in the United States or 

in Western Europe to take advantage of the evalua

tion experience of these countries, 

3, Increasing the number of auditors employed by the 

Audit Bureau and building an interdisciplinary staff 

of engineers, economists, public administrators, as 
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well as accountants. Graduates in these areas are 

available in Jordan. The figures of the Three Year 

Development Plan (1973-1975) show that about 15,000 

university degree holders are expected to graduate 

during the period 1973-1975. Of the graduates, 25% 

will have scientific background and 7 5% will have 

training in the arts, 

The necessity of employing specialists in fields 

other than auditing and accounting in the audit 

institutions was recommended by the Sixth Inter

national Congress of Supreme Audit Institutions in 

Tokyo, Japan, 1968, The reports and recommendations 

of the Sixth International Congress indicated that 

auditors throughout the world can, indeed, com

municate on common ground. The Sixth International 

Congress also made the following recommendations 

concerning the requirement of technical knowledge to 

evaluate economy and efficiency: 

1, The traditional knowledge of laws, public 
finance and accounting remain the basic needed 
skills for the audit institutions. 

2, Audits of economy and efficiency require 
highly specialized knowledge concerning all the 
technicalities involved in the operation. 

3, In order to safeguard independence, the 
audit institution should endeavor to employ 
technical specialists.^ 

6, Robert J. Tice, "International Approaches to 
Auditing," The GAP Review (Winter, 1969), p. 69. 
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4. Strengthening of the agencies' systems of internal 

control: Much effort should be devoted to 

strengthen the internal control systems throughout 

the government. In order to give such an effort 

leadership and direction, it is suggested that the 

Audit Bureau may conduct jointly with the Ministry 

of Finance and the Budget Department a program to 

improve the internal control systems. The purpose 

of this program is to study and evaluate the 

existing internal control systems and to develop 

better ones. 

As systems of internal control become more 

effective, the Audit Bureau should discontinue 

performing of the pre-audit of payments and release 

its human and financial resources to report on the 

efficiency and efficacy of the Jordanian government 

programs. 

5. Finally, the author recommends that Parliament 

should issue a law which gives the Audit Bureau the 

responsibility to conduct the evaluation process 

gradually. The law may ask the Audit Bureau to 

establish a Pilot Evaluation Program before it 

commits itself fully. The Audit Bureau may start 

evaluating the basic programs for social and 

economic development, such as programs in agricul

ture, education, and tourism. Then, gradually the 



235 

evaluation process can be expanded to cover all 

programs of the government. 

The Pilot Evaluation Program may be administered 

by a committee which includes the following person

nel: (a) The Head of the Bureau as a chairman; (b) a 

number of auditors selected by the Head from the 

Bureau; (c) consultants from the National Planning 

Council which has on its staff American evaluation 

officers whose responsibility is to evaluate the 

technical assistance projects to Jordan; and (d) 

consultants from the University of Jordan and the 

Royal Scientific Society which is established as a 

research institute in different areas of specializa

tion. 

In summary, the Audit Bureau can perform program 

evaluation process through making extensive use of con

sultants in various areas, through learning by the experi

ence of conducting audits and using the evaluation model 

proposed. 



CHAPTER VIII 

EVALUATION OF THE EFFICACY AND EFFICIENCY OF 
BUSINESS EDUCATION PROGRAM OF AMMAN-JORDAN 

In this age of "accountability in education," Jordan 

needs a careful evaluation of its educational programs. The 

educational administrators must be held accountable for the 

performance of their programs and responsible for achieving 

the educational objectives at reasonable costs. The 

Jordanian public is demanding evidence that students in 

public schools have been provided with skills necessary for 

employment and a useful life. The most public aspect of 

accountability would be independent evaluations that report 

educational results in factual, understandable, meaningful 

terms. 

The process of evaluating the efficacy and effi

ciency of the high school business education program in 

Jordan is concerned with whether the program leads to the 

results desired and whether these results are reached 

efficiently and economically. In order to conduct such 

kind of evaluation, the author sought answers to the 

following evaluative questions: 

236 
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1. Program Objectives: 

a. Are the objectives of the Business Program 

clearly and unequivocally stated and defined in 

precise and measurable terms? 

2. Administrative Procedures and Practices: 

b. What are the procedures for selecting students 

for business education in high schools? How 

adequate are these procedures? 

c. Do administrators of the program use their 

teaching specialists and other available 

resources without spending unnecessary funds? 

d. Does the Ministry of Education have an evalua

tion division to evaluate the business education 

program? 

e. To what extent are policies, procedures, and 

practices followed by the program administrators 

consistent with the applicable laws and regula

tions of the Ministry of Education? Can the 

system of internal control be relied upon to 

provide reasonable assurance that such policies 

are being followed? 

f. Have clear lines of authority and responsi

bility been established? Is there any duplica

tion of effort which serves no useful purpose? 
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g. Does the Ministry of Education have a well-

organized supervisory system for business 

education? 

h. Is the business supervisors' approach in dealing 

with teachers cooperative and democratic? 

3, Learning Outcomes: 

i. Are the business education graduates prepared 

with marketable skills fitting them for business 

employment? 

j, Are the graduate students knowledgeable about 

the philosophy and function of the Jordanian 

business and economic system? 

4, Employability of Graduates: 

k. Are the graduates of the program successful in 

obtaining employment? 

1, What percentage of the graduates have been 

employed in business or government offices for 

which they were prepared? 

5, Business Education Curriculum: 

m. Does the variety of business courses offered to 

students meet the needs of the Jordanian 

market? 

n. Is the business education curriculum con

tinuously revised so as to meet the changes that 

have occurred in the business'environment of 

Jordan? 
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o. Does the business curriculum develop vocational 

competency? 

p. Is the business curriculum developed as a result 

of careful planning and group cooperation? 

6. Equipment and Its Utilization: 

q. Is there a definite policy and plan for the 

purchase and replacement of equipment? 

r, Is there sufficient equipment provided to enable 

the teacher to do a good job? 

s. Do the teachers teach the care and use of 

equipment? 

7. Placement and Follow-up: 

t. Is there an organized plan for the placement of 

graduates from the program? 

u. Does the placement program give individuals 

sufficient assistance in finding job oppor

tunities? 

v, Are follow-up studies of graduates conducted to 

be used as bases for curriculum change and pro

gram improvement? 

8. Guidance Practices: 

w. Do the business education secondary schools use 

consultation services to guide students? 

x. Are business teachers engaged in guidance 

activities? 
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9. Qualifications and Professional Growth of Teachers: 

y. Do the business teachers keep up to date by 

participating in the training programs of the 
0  

Ministry of Education and by reading current 

business education periodicals? 

z, Do business teachers have practical experience 

in the field of business? 

Answers to questions such as the foregoing provide 

the basis for evaluating the program of business educa

tion in Jordan, particularly the program's activities in 

Amman district for the years 1971, 1972, and 1973. However, 

in order to find answers to the previous evaluative ques

tions, quantitative measures of performance should be 

developed so that these questions become operational and 

helpful for evaluation. For example, the question, "Do 

Administrators of the program use their teaching specialists 

and other available resources without spending unnecessary 

funds?" can be operational by developing measures such as 

teacher-student and classroom-student ratios because these 

ratios measure the efficiency with which the human and 

physical resources are being used. Also the question about 

the success of graduates in obtaining employment can be 

quantified by applying such measures as reduction of 

unemployment among secondary education graduates, the 

earning of program graduates compared to the earnings of 
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secondary academic education graduates, and the percentage 

of program graduates employed in business and government 

offices. 

Procedures of the Program Evaluation 

For the purpose of collecting evidence on the 

program's performance and, consequently, for judging the 

efficacy and efficiency of the Jordanian business education 

program, the following research techniques were followed: 

1. Documentary Analysis:"*- The following documents 

were studied: 

a, The Ministry of Education publications identify

ing the program's objectives, operating policies 

and procedures, and its organization structure 

as well as the relevant records and documents 

which show the actual results of the program. 

b, Pertinent legislation such as the Ministry of 

Education Law of 1964 which lays down the basis 

for establishing vocational education in Jordan. 

c, The publications of the Ministry of National 

Economy, Department of Statistics, and National 

Planning Council which are related to the 

program, 

1. The author obtained some of the documents from 
the Embassy of Jordan and the other documents and reports 
were mailed to the author by the Head of Business Education 
Section, Ministry of Education, Amman/Jordan, 
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2. Literature Review: The literature on evaluation of 

the efficiency and efficacy of business education 

programs in underdeveloped and well developed coun

tries was studied. 

3. Letters and Confirmations: Some of the information 

used as evidence to evaluate the program was 

obtained through a letter directed to the head of 

the Business Education Section, Mr. Araf Dahabra. 

The letter contains questions on the following 

aspects of the program: the program objectives, 

business teachers' qualifications, follow-up 

procedures, and business curricula (see Appendix E). 

In addition to these sources of information, the 

author, a native of Jordan, introduced his personal 

experience as a supervisor of the business education program 

in Amman into the evaluation process. The author worked as 

a supervisor of business education during the years 1968 and 

1969 before joining the University of Jordan as an instruc

tor in the Accounting Department. 

In general, the evaluation of business education 

involved the collection of both primary and secondary data 

that were useful for analysis and conclusions, The 

secondary data were abstracted from various sources such as 

the International Yearbook of Education, World Survey of 

Education, United Nations Educational, Scientific and 
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Cultural Organization, 1971, Ministry of Education Annual 

Reports, Jordan Statistical Yearbook, and the Jordan Three-

Year Plan. 

The primary data were obtained from the program 

reports and records and from correspondence with the head of 

business education in Jordan. A summary of the findings 

obtained from the primary and secondary sources is presented 

under the following headings: (1) the educational system of 

Jordan, (2) administration and operation of the business 

education program, (3) philosophy and objectives of business 

education in Jordan, (4) specification of business education 

objectives, (5) development of program performance indi

cators, (6) condition of the program, (7) the impact of the 

program condition, (8) causes of the condition of the 

program, (9) recommendations and suggestions to the Minister 

of Education for improving the Business Education program. 

The Educational System of Jordan 

According to the Ministry of Education Law of 1964, 

the Ministry of Education is the government agency in which 

is vested the authority to establish public schools, 

supervise and administer various kinds and levels of 

education; to supervise and control all private, national, 

and foreign educational institutions in Jordan, and to 

encourage cultural activities, The various educational 

institutions in Jordan can be grouped into three categories: 
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(1) government or public schools which are established and 

financed by the Ministry of Education, (2) private schools 

which include national schools established and administered 

by Jordanian individuals or agencies, and foreign schools 

which, whether secular or religious, are established and 

administered by non-Jordanian individuals or educational 

bodies, and (3) UNRWA (United Nations Relief and Works 

Agency) schools for Arab refugee children from Palestine. 

In this study, the author is concerned with the governmental 

institutions of education. 

The main objectives of general education in Jordan 

as stated by the Ministry of Education Law of 1964 are as 

follows: 

1, Preparing the child to develop into a good 
citizen who believes in (a) God, country, and 
King, (b) adherence to all rights, duties, and 
obligation of citizenship, (c) practical 
realization of moral ideals in all fields of 
behavior, individually and collectively, and 
(d) individual initiative and positive construc
tive behavior, fruitful cooperation with others, 
and pursuit of the democratic way in all human 
relations. 

2, Understanding the physical, social, and 
intellectual aspects of environment starting from 
the home, the school, the village, the town or 
city, the district, the country as a whole, the 
Arab home land, and the world community in general. 

3, Helping the individual to grow physically, 
intellectually, socially, and emotionally with due 
consideration given to individual differences and 
the development of the creative powers of gifted 
students, and the provision of educational oppor
tunities for the retarded, so that they might grow 
within their given capacities. 
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4. Raising the living standard of the individual 
and the community and increasing the national 
income by means of the diversification of the 
education which takes into consideration differ
ent individual interests and aptitudes, and 
meeting the present and future needs of the 
country in all aspects of its economic life. 

Control of public education in Jordan is exercised 

by the Ministry of Education which issues regulations 

governing the establishment of government schools, the 

appointment and training of teachers, the preparation of 

curriculum, the public examinations, the choice of text

books, school holidays, and so on. The Ministry ensures the 

implementation of their regulations through its educational 

districts which have administrative and technical super

visors . 

During the last decade, Jordan has made significant 

accomplishments in the field of education. Among the most 

important factors which have contributed to these achieve

ments are those listed below: 

1, Jordanians' faith in the value of education as the 

best way to social and economic development: The 

Jordanians view education as a production activity 

and an investment in human resources essential for 

the development of the country's economy. In fact, 

Jordan is well known for exporting educators to the 

neighboring oil-producing Arab countries. 

2. Najati M. Al-Bukheri, Education in Jordan 
(Amman: Jordanian Press Foundation, 1972), pp. 11-12. 
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2. Efforts of the Ministry of Education to offer equal 

educational opportunities to the greatest number of 

people: Article 11 of the Ministry of Education Law 

of 1964 states: "Education in Jordan is free and 

3 compulsory in the first nine grades," 

3. Establishment of the University of Jordan as the 

state university to meet the needs of the Jordanian 

society as well as the needs of the individual 

s tudents. 

As a result of efforts of the Ministry of Education 

and the faith of Jordanians in the value of education, the 

number of students enrolled in all the different schools and 

institutes administered by the Ministry of Education 

increased from 241,892 students in the scholastic year 

1963/1964 to 481,115 in the scholastic year 1972/1973.4 If 

we add to this number the enrollment in the national private 

schools, the foreign private schools and the UNRWA schools, 

the total number of students enrolled in Jordan becomes 

688,698 in 1972/1973. In addition, there were about 35,000 

3, Jordan, Ministry of Education, "Collection of 
Laws and Regulations Pertaining to the Ministry of Educa
tion," Risalat Al-Mualim, The Educational Journal of the 
Ministry of Education (September, 1966), p. 51. 

4, Jordan, The Ministry of Education, S tatistical 
Yearbook of Education in All Schools of Jordan for the Year 
1972/1973 (Amman, 1973), p. 80. 

5, Ibid., p. 3, 



247 

students enrolled in different universities in the year 

1971/1972 of which 26,616 students were enrolled in foreign 

universities, and the rest were enrolled in the University 

of Jordan. The World Bank reports indicated that the 

enrollment ratio of the third level students in Jordan (the 

university level) is 18 per cent. This ratio is one of the 

highest in the world.^ 

The above mentioned figures illustrate that the 

number of students in Jordan is increasing rapidly to the 

extent that every fourth person in Jordan is a student. 

Schools of all levels are found everywhere, even in the 

remote desert stretches in the southern and eastern part of 

the country. 

The education of females provides another example of 

the change in the population's attitudes toward education. 

Villagers who were traditionally opposed to the education of 

girls do not object now to the fact that their duaghters 

sit in coeducational village schools, in one classroom 

side-by-side with the boys of the village. The Ministry of 

Education statistics show that the number of girls enrolled 

in the scholastic year 1972/1973 was 294,579 or 42,77% of 

the total enrollment as shown in Table 10. 

The educational programs and activities of the 

Ministry of Education are annually financed by the share 

6. Al-Bukheri, Education in Jordan, p. 42, 
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Table 10. Distribution of Students in Jordan by Cycle, 
Area, and Controlling Authority and the 
Corresponding Percentages for the Year 1972/1973 

Cycle, Area & 
Authority 

All Students Female 
Cycle, Area & 

Authority Enrollment g. o Enrollment Q. O 

Cycle: 
Kindergarten 23,099 3 .35 10,537 45. 62 
Primary 482,869 70.11 217,982 45 . 14 
Preparatory 117,602 17 . 08 45,199 38 . 43 
Secondary 
(General) 51,084 7 . 42 16,298 31. 90 
Secondary 
(Vocational) 4 ,697 0 .68 1,175 25 . 02 
Higher 8, 871 1.29 3,137 35. 77 
Handicapped, 
Maladj us ted 476 

r*-o
 
o
 215 45. 17 

Bank: 
East Bank 459,672 66.75 197,403 42. 94 
West Bank 229,026 33. 25 97,176 42. 43 

Authority: 
Public 
(Government) 481,115 69 .86 201,016 47. 54 
U,N,RrW,A, 78,583 11.41 32,235 41. 78 
Private 129,000 18.73 61,328 41. 02 

Total 688,698 100,00 294,579 42. 77 

Source: Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1972/1973, p. 3. 
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of the Ministry of Education in the total National Budget. 

Table 11 illustrates that the amount of funds allocated for 

education has increased since the scholastic year 1963/1964. 

The percentage of the National Budget allocated for educa-

tion is, however, declining. 

Table 11. Comparative Figures of the Ministry 
and Percentage to the State Budget 

of Education 

Percentage of 
National Budget 

Scholastic Allocated for 
Year Education 

National Budget 
in JDs 

Sum in JD 
Allocated to 
Ministry of 
Education 

1963-64 8.3 43,535,000 3,604,250 

1964-65 8.2 47,547,902 3,912,986 

1965-66 7.3 58,622,113 4,361,675 

1966-67 6.8 52,110,715 3 , 581, 085 

1967-68 C
O
 

h-
1 69,030,150 5,576,145 

1968-69 6.5 84,651,030 5,474,565 

1969-70 6.2 89,162,877 5,536,080 

1970-71 7.4 93,231,350 6,890,320 

1971-72 6,7 106,626,800 7,132,675 

1972-73 5.6 124,860,000 6,476,850 

Source: Jordan, Ministry of Education, 
Yearbook of Education in all Schools of Jordan 

Statistical 
for the Year 

1972/1973, p. 20. 
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Structure of the Educational System in Jordan 

One of the main objectives of the Ministry of Educa

tion is diversification of education at the secondary 

level. Article 17 of the Ministry of Education Law of 1964 

makes this aim clear: "The Ministry of Education shall 

diversify the secondary education as follows: (1) academic 

education which includes scientific and literary education, 

and (2) vocational education which includes agricultural, 

7 industrial and business education. 

In addition, the Ministry of Education provides 

education in different fields and at different levels. 

Figure 7 presents the structure of the educational system in 

Jordan. As shown in the figure, the elementary cycle is 

followed by three years of the preparatory cycle (junior 

high school). The nine years of the elementary and 

preparatory cycles constitute the compulsory years of 

education in Jordan, At the end of the compulsory years of 

education, all students sit for the General Preparatory 

Education Examination. According to the Ministry of 

Education Law of 19 64, those who do not pass this examina

tion are not entitled to any further education in the 

schools of the Ministry of Education. Those who pass are 

entitled to pursue their education in the three-year 

7. Jordan, Ministry of Education, "Collection of 
Laws and Regulations Pertaining to the Ministry of Educa
tion, "p. 53. 



r 9 1C 11 12 13 15 19 20 21 

v v v V 

Colleae 

al 

Child 

.ral 

Co 

Lit-

Coll e< ie.no 

Trepsrator; 

Colleae o 

iOOl  

Co 

m 
Education 

Colloce cf 

College of sing 

Collece cf Sharia "Islamic Law" 

"K3 O 

Figure 7. Educational System in Jordan 72-73 K) 
cn h-> 



252 

secondary cycle education schools (senior high). Higher 

secondary education is provided either by secondary general 

schools (academic schools) or secondary vocational schools. 

The latter include agricultural, industrial, and business 

schools. Industrial and agricultural secondary schools are 

for boys while business secondary schools are for both boys 

and girls, 

Students of both types of secondary schools 

(academic and vocational) sit for the General Secondary 

Education Examination. Those who pass the examination are 

entitled to pursue their education in institutes of higher 

learning both in Jordan and abroad. However, the two types 

of education have different objectives. The major objec

tive of the secondary academic education is to prepare 

students for higher education while the secondary vocational 

education is intended to prepare students to take up middle-

level positions in the Jordanian economy; positions such as 

office clerks, bookkeepers, automobile mechanics, and so on. 

Administration and Operations of Business 
Education Program in Jordan 

The Ministry of Education is responsible for 

administering the program; it issues the necessary regula

tions which govern all facets of the program. The Ministry 

also has final authority on all major educational decisions 

concerned with implementing the program. . For example, the 

curriculum and textbooks are prescribed by the Ministry to 
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be used in all high schools throughout the country. The 

teachers are trained and appointed by the Ministry, and it 

also organizes and administers the General Secondary 

vocational Examination for students who complete the three 

years of training in business secondary schools. 

The central office of the Ministry of Education 

consists of twelve directorates: administration, academic 

education, cultural relations, personnel, educational 

planning, examinations, curriculum, teacher training and 

certification, education technology, West Bank educational 

affairs, the World Bank projects implementation unit, and 

vocational education. Each director of these directorates 

is responsible for some centrally organized aspects of 

education in Jordan. For example, the director of Voca

tional Education Directorate is responsible for planning, 

organizing, and directing vocational education. Serving 

under the director of vocational education in the central 

office of the Ministry of Education are several assistants, 

each of whom is the headman for a particular section of 

vocational education such as agricultural, industrial, home 

economics, and business education, The heads of these 

sections help the director of vocational education to 

formulate the general policy of vocational education in 

Jordan. The general policy formulated by the director and 

his assistants has to be approved by the Central Education 

Committee whose members are the Minister of Education 
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(acting as chairman), the undersecretary, and all directors 

of the educational directorates. 

According to the regulations of the Ministry of 

Education, the functions of the Business Education Section 

are summarized as follows: 

1. Planning and expansion of business education at the 

secondary and higher levels, according to the 

country's needs. 

2 .  Establishing the procedures and regulations for 

the admission of the students to the secondary 

business schools. (A special committee of the 

Ministry of Education appointed by the head of 

business education section tours the districts of 

the country to interview the applicants and select 

the most promising ones.) 

3. Cooperating with the curriculum Directorate to 

prepare the curricula for business education schools 

and to make any changes in the existing curricula to 

achieve the objectives of business education in high 

schools, 

4. Cooperating with the Directorate of Educational 

Training for conducting workshops for business 

teachers so that their teaching methods will be 

improved and the goals of business education will 

be realized. 
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5. Cooperating with the Directorate of Examinations 

to administer and supervise the General Secondary 

Vocational Examination. 

6. Making visits to business secondary schools and 

other higher institutions of business in the country 

in order to find out their needs and supply them 

with the necessary equipment. 

7. Cooperating with the Directorate of Personnel for 

selecting qualified business teachers and adminis

trators . 

8. Consulting with the Budget Section of the Direc

torate of Educational Planning to prepare the annual 

budget for the business education program. 

9. Conducting follow-up studies; the follow-up of 

vocational graduates section has to conduct follow-

up studies of the graduates to find out what 

g 
problems they have faced in their jobs. 

At the local level, the Head of the Business Educa

tion Section is assisted by local supervisors whose offices 

are located at the educational districts of the country. At 

present, the East Bank of Jordan is divided into ten educa

tional districts, and the West Bank, under Israeli occupa

tion since June, 1967, to five. Each of the educational 

8, Jordan, Ministry of Education, Functions of 
Business Education Section (Amman, 1972), pp. 1-2, 
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districts has a director who makes many educational deci

sions such as: (1) planning all school expansion projects 

in the district within the general educational plan prepared 

by the Ministry of Education, (2) planning the school 

budget for the district, (3) organizing the supervisory 

activities of the inspectors in the district, and (4) 

organizing local on-the-job training courses for teachers 

9 in the district. In addition, each of the educational 

districts has its own technical supervisors (inspectors of 

education). Each supervisor is responsible for supervising 

a particular subject such as chemistry, agriculture, 

history, business education, and so on. There are three 

local business education supervisors in the East Bank of 

Jordan. Each supervisor covers designated geographic 

sections of the country as follows: the first supervisor's 

office is located in Amman city and he is responsible for 

the Amman and Blaka educational districts. The second 

supervisor's office is located in Zarka city and he is 

responsible for the Zarka, Madaba, Karak, Ma'an, and 

Tafileh educational districts. The third supervisor's 

office is located in Irbid city and he is responsible for 

the Irbid, Mafrak, and Jarash educational districts, 

9, Al-Bukheri, Education in Jordan, p, 9. 
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According to the regulations of the Ministry of 

Education, the major functions of each supervisor include 

the following: 

1. Visiting schools and classrooms to observe how 

well rules and regulations are being followed. 

2. The improvement of instruction through direct 

observation of classroom procedures and demonstra

tion of teaching techniques focused upon finding 

out the teacher's particular weaknesses. 

3. Participation in many educational decisions such 

as the selection and training of business teachers 

and the preparation of business curricula, 

4. Preparation of monthly reports on the results of 

his visits to schools. These reports are submitted 

to the head of business education section in the 

central office of the Ministry of Education. 

Figure 8 presents the organization structure of 

business education in Jordan. Students are selected to the 

business secondary schools from those who passed the general 

preparatory education examination. The students admitted 

to the business secondary schools receive education for 

three academic years (9 months each year). During these 

years, the students take different courses in business and 

general education, Table 12 shows the courses required for 

business students to graduate. At the end of the three 
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Table 12. Number of Weekly 
General Courses 
Schools 

Periods for 
Required in 

Business 
Business 

and 
Secondary 

1st Year 2nd Year 3rd Year 

General Education Courses: 

Religious Education 
Arabic Language 
English Language 
History (Arab World) 
Geography 
Mathematics 
Physical Education 

3 
6 
7 
3 

2 
2 

3 
5 
6 
2 
2 
1 
2 

3 
5 
6 
2 
2 
1 
2 

Total 23 21 21 

Business Courses: 

Bookkeeping 
Secretary and Management 
Business Mathematics 
Business Communications 

Typewriting in Arabic 
and English 
Business Law 
Principles of Economics 
Office Machines 

3 
3 
1 
2 

(in Arabic) 

4 

3 3 
3 3 
1 1 
2 2 

(in Arabic) (in 
English) 

4 4 
2 2 
2 2 

1 

Total 11 11 18 

Grand Total 36 38 39 

Source: Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1972/1973, p. 229. 



260 

years, all business students sit for the General Secondary 

Vocational Examination. Those who pass this examination are 

certified for jobs in private companies, banks, and govern

mental agencies. 

Philosophy and Objectives of 
Business Education Program 

In order to implement the system of nine-year 

compulsory education (Article 11 of Education Law of 1964), 

highest priority has been given by the Ministry of Educa

tion to the expansion of the elementary and preparatory 

schools, Natural growth in these lower schools has caused 

a great number of students' desiring an academic education. 

As a result of this increased enrollment, the academic 

curriculum has become so generalized as to fail to provide 

students with specialized vocational skills. Graduates of 

the academic schools are, therefore, unqualified for 

specific vocations. This system of compulsory education 

requires, therefore, diversification of secondary education 

in such a manner that it is able to supply Jordan's needs 

for skilled labor and to reduce the high percentage of un

employment among academic school graduates who cannot 

qualify for college, At present, the ratio of vocational 

to the total enrollment of the secondary cycle is approxi

mately 11%, a percentage which the Ministry of Education 

considers unsatisfactory for economic development. Hence, 

by 1980, the Ministry of Education is aiming at achieving 
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a ratio of 30% of the total enrollment at the secondary 

level to be in vocational schools and 70% in the academic 

schools. 

At present, business education in the Jordanian 

secondary schools consists of both general education and 

vocational preparation for business and office occupations. 

According to a pamphlet issued by the Ministry of Educa

tion/Directorate of Curricula, the major objectives of 

business education in Jordan are: 

"1. To provide opportunities for individuals to 

develop skills and knowledge essential for employ

ment in business and government offices and to 

encourage students to pursue a business career. 

2. To provide knowledge and understanding about 

business, the economy and society of Jordan, and 

other necessary related subjects that will enable 

the individuals to become more productive and 

... 10 responsible citizens. 

Accordingly, these are two broad objectives of 

business education in Jordan: First, to prepare students 

for advantageous entry into business employment, a voca

tional objective and, second, to prepare for any business 

10, Jordan, Ministry of Education, A Pamphlet on 
Curriculum of Business Education (Amman, 19 73), p. 2. 
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experiences which are a part of everyone's life, a general 

obj ective. 

Specification of Business Education Objectives 

The objectives of business education as stated by 

the Ministry of Education pamphlet are worded in a general 

manner. For evaluation purposes, it is essential not only 

that the major objectives of the program be clearly defined 

but that they should be stated in operational terms, that 

is, in terms of concrete behavior or in specific 

accomplishments. In order to make the objectives of 

business education in Jordan more specific, we need to 

consider the program as a system with three different 

levels of objectives as shown in Figure 9. The ultimate 

objective of the business education program (to develop 

productive and responsible citizens) is a long-run 

objective and it will take decades to determine whether 

these objectives have been achieved, Therefore, the 

evaluation must be limited to determining whether or not 

the immediate and intermediate objectives of the program 

have been realized, 

Development of Program Performance Indicators 

Three types of indicators are used to judge the 

program's success or failure, These indicators are: 

1. Operations indicators: Government•programs such 

as business education require specific amounts of 
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work in order to accomplish the program's objec

tives. Thus, it is useful to know the level of work 

accomplished. Specific indicators of the level of 

work accomplished include: (a) the work completed 

such as courses given and number of students taught, 

and (b) the product produced such as the number of 

students graduated from the program, 

2. Performance indicators: Such as (a) knowledge 

increased or skills developed of the participants 

of the program as measured by the grades of the 

students in the General Secondary Vocational 

Examination, and (b) the percentage of graduates 

who enter into the occupation for which they were 

prepared, 

3. Other indicators: There are other percentages 

and ratios which give an indication of the condi

tion of the program. These include (a) drop out 

rates, (b) student-teacher and student-classroom 

ratios (these ratios give some indication of the 

efficiency with which the resources of the program 

are being used), and (c) ratio of students enrolled 

in business secondary schools to total students 

enrolled in the secondary cycle, which indicates 

whether or not the diversification of secondary 

education has been achieved. 
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Condition of the Program 

1. Diversification of secondary education: Table 16"'""'" 

shows the number of students enrolled in the 

Jordanian secondary schools (academic and voca

tional) . Table 17 points out the ratios of 

students' enrollment in academic, business, 

agricultural, and industrial education to total 

students enrolled in the secondary cycle. 

As shown in Table 17, Column 5, the student enroll

ment of the vocational schools ranged from 9% to 11% 

during the period from 1967-1973. For example, in the year 

1972/1973, the enrollment in business secondary schools is 

5.8% of the total secondary school population, the agricul

tural 1.2%, the industrial 3.3%, and the academic 89.7%. 

These ratios give evidence that most of the secondary 

education in Jordan is still academic and, therefore, that 

the Ministry of Education's objective of diversification of 

secondary education has not been achieved. The data on 

student enrollment in vocational and academic education for 

the period from 1970-1973 (which are shown in Table 17) are 

presented in Figure 10. 

Table 18 provides more evidence of the failure of 

the Ministry of Education to motivate the students to enroll 

in business secondary schools in Amman District, The table 

11, Tables 16 through 22 are shown in Appendix D. 
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shows that the ratio of enrollment in academic secondary 

education to enrollment in business secondary education was 

15/1. This ratio is very low, particularly if we consider 

that most of the industries, companies, and governmental 

agencies are concentrated in this district, the Amman 

District. If the growth rate in vocational education 

remains the same, that is, 1.1% (from 9.2% in 1967 to 10.3% 

in 1973) during the coming years, the Ministry of Educa

tion will not achieve the ratio of 30 per cent of the total 

enrollment at the secondary level in vocational schools and 

70 per cent in academic schools. 

The impact of not achieving this objective 

(diversification of secondary education) is that unqualified 

personnel will continue to graduate from high schools. 

Consequently, the Jordanian labor market will continue to 

have a shortage in needed vocational skills, a condition 

that will frustrate economic development. 

2, Students' achievements in the program: The students' 

achievements can be used as one of the indicators 

for judging the program effectiveness. Wilbur B. 

Brookover and others clearly recognize this kind 

of measurement as valid; 

It should be recognized that the devices to 
evaluate the effectiveness of educational 
programs are essentially the same as the 
devices used to measure individual achieve
ment, The quality of an educational program 
is thus based on the mean (or some other 
measure of central tendency) and the range 
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of achievement among individuals who have 
been exposed to the program. 

In addition, many educators believe that if the 

students' achievement is satisfactory, there is a 

good indication that the educational program is 

successful. But the kind of indicator they use is 

the students' grades as a measure of their achieve

ments. Professor James W. Popham and T, R. Husek 

discussed in an article entitled, "Implications 

of Criteria--*-Referenced Measurement," the students' 

grades as indicators of achievement when they 

examine the two types of tests used to measure 

students' accomplishments: norm-referenced tests 

and criterion-referenced tests. Norm-referenced 

tests are those which are used to ascertain an 

individual's performance in relationship to the 

performance of other individuals by using the same 

measuring device. The meaningfulness of the 

individual's score emerges from the comparison with 

others tested. It is because the individual is 

compared with some normative group that such tests 

of achievement or intellectual ability can be 

classified as norm-referenced tests. 

12, Wilbur B. Brookover, Richard J, Gigliotti, 
Ronald D, Henderson, Bradley E. Niles, and Jeffrey M. 
Schnider, "Quality of Educational Attainment, Standardized 
Testing, Assessment and Accountability," National Society 
for the Study of Education (1974), pp. 179-180, 
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Norm-referenced tests are, accordingly, devised to 

facilitate comparisons among individuals. The primary 

purpose of these tests is to make decisions about indi

viduals and they are used where a degree of selectivity is 

required by the situation. For example, where there are 

limited openings in a training program, the manager of the 

program selects the best potential trainees by using a 

norm-referenced test. One of the major problems of these 

tests is that they provide no information about the absolute 

level of proficiency of the individual. They tell that one 

student is more or less proficient than another. They do 

not tell how proficient either of them is with respect to 

the particular task involved. 

Criterion-referenced tests, on the other hand, are 

those which are used to ascertain an individual's status 

with respect to some performance standard. It is because 

the individual is compared with some established criterion, 

rather than other individuals, that these tests are described 

as criterion-referenced. The meaningfulness of an indi

vidual score is not dependent on comparison•with others 

tested, But the purpose is to know what the individual can 

do, not how he stands in comparison to others. The indi

vidual in this kind of test has to display skills to pass 

the examination irrespective of how well others perform on 

the examination. 
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Criterion-referenced tests, furthermore, are 

devised to make decisions both about individuals and about 

educational programs. In the case of decisions about 

individuals, one might use a criterion-referenced test to 

determine whether a learner had mastered a criterion skill 

considered necessary to pass the examination. In the case 

of decisions regarding educational programs, one might 

design a criterion-referenced test which embodied a set of 

instructional objectives supposedly achieved by the 

participants of the program. By administering the 

criterion-referenced test to the learner after they had 

completed the program, one could reach a decision regarding 

13 
the efficacy of the program. 

Popharn and Iiusek also pointed out that norm-

referenced tests are not the most suitable devices for 

evaluation of educational programs since their emphasis is 

on producing heterogeneous performance; sometimes this 

emphasis diverts them from adequately measuring the 

programs' intended objectives. They recommended that 

criterion-referenced tests are the best tool for program 

i ^ • 14 
evaluation. 

13. James W. Popham and T. R. Iiusek, "Implications 
of Criterion-Referenced Measurement," Journal of Educational 
Measurement (Spring, 1969), pp. 1-8, 

14. Ibid., p, 9. 
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The General Secondary Vocational Examination which 

the Jordanian business students have to pass before gradua

tion is a criterion-referenced test. It is designed to 

identify an individual's educational status with respect to 

established standards of performance. These standards of 

performance are established by experts of the Ministry of 

Education who worked in the Directorate of Examination and 

by business education administrators. In other words, 

the purpose of the Ministry of Education for administering 

the General Secondary Vocational Examination is not to 

evaluate the student's achievement in terms of a comparison 

between his performance and performance of the other members 

of the group, but to specify minimum levels of performance 

15 
that a student is expected to attain before graduation. 

According to the regulations of the General 

Secondary Vocational Examination, the students who meet the 

predetermined performance standards will pass the exam and 

will be granted the General Secondary Business Education 

certificate. The Ministry of Education reports the results 

of the vocational examination. Table 19 presents the 

results of the General Secondary Examination for both 

vocational and academic education. Specifically, it shows 

15. This information is based on the experience of 
the author who used to be a member of the Ministry of 
Education Committee whose functions were to establish these 
standards and to write the questions for the General 
Secondary Vocational Examination during the years 1968 and 
1969 . 
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that the passing percentage in the General Secondary Voca

tional Examination dropped radically from 66.2% in 1969/1970 

to 54.8% in 1970/1971. Moreover, the figures for the last 

three years (1971-1973) indicate that a high percentage of 

students (specifically between 42.42% and 45.20%) are not 

reaching the minimum standards of achievement required by 

the Ministry to insure students' educational competence. 

According to the Ministry of Education regulations, 

the grading system of the General Examination, held for all 

students at, the end of the secondary cycle, are classified 

as follows: 40-50 weak, 60-69 fair, 70-79 good, 80-89 very 

good, 90-100 excellent. Table 20 shows that the Grand 

Mean of scores for students (who passed the examination) in 

business courses is 63.7 in 1970/1971, 65.4 in 1971/1972 

and 61.4 in 197 2/1973. These averages indicate that the 

achievement of business students is, according to the 

Ministry's grading system, only fair since these averages 

fall within the 60-69 range. 

The use of the students 1 scores in the General 

Secondary Vocational Examination for measuring students' 

achievement is not, however, a precise and complete measure 

because the students' performance is influenced by many 

factors other than the teaching activities. These factors 

are as follows: 

1. Level of students' abilities and their intelligence, 

2. Previously acquired studying habits of the students. 
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3. Available teaching facilities and learning 

resources. 

4. The students' motivation for learning. 

5. Family influences and accidental events such as 

illness and emotional upset. 

6. The possibilities of mistakes being made in the 

administration and scoring of a test and reporting 

its results. 

7. Students' preparation in basic skills and pre

requisite subject matter. 

The author, therefore, used these test scores as 

only one indicator for assessing the program's worth. 

Consequently, other indicators such as employment of 

graduates, drop out rates, student-teacher and student-

classroom ratios, and others are discussed to evaluate 

the program more completely. 

3. Employment of Graduates: One of the means of 

evaluating a program such as the business education 

program of Jordan is to find out the number of 

graduates employed and the level at which they were 

employed. But the data on the employment of 

graduates were not available in the Ministry of 

Education information system. Also, these data are 

not available in the publications of the Department 

of Statistics, Therefore, the author cannot make a 
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judgment whether the program has achieved its inter

mediate objective which is to facilitate the employ

ment of graduates and to meet Jordan's need for 

skilled labor. The lack of data on employment of 

graduates is emphasized in the answers of the head 

of the business education section.^ 

4. Dropout rates of the students in the program: 

Dropout rates in business secondary schools are 

shown in Table 22. The dropout rates are 17.4 per 

cent in the first secondary grade, 11.6 per cent in 

the second secondary grade, and 8.6 per cent in the 

third secondary grade. Also, these ratios are 

significantly higher than those in the academic 

secondary schools which are presented in Table 20 

for the same year and the same grade. The reasons 

for a higher dropout rate in business secondary 

schools include the following: (a) financial 

problems: most of the students enrolled in business 

secondary schools are from either low or middle 

class families who cannot afford to send their sons 

or daughters to colleges; therefore, the students 

are sometimes burdened by need to help financially 

16, The author received this information in a 
letter in July, 1974 from Mr. Aref Dahabra, Head of Business 
Education in Amman, Jordan, Mr, Dahabra was responding to 
the author's request for information on the business 
education program. 
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at home; (b) counseling and guidance problems: 

lack of counseling and guidance services in business 

secondary schools of Jordan leads to higher dropout 

rates. Providing guidance for each student in the 

problem of personal living and educational choice 

is a vital factor in the educational process and 

17 helps in reducing the dropout rates. 

5. Student/teacher ratio in business secondary schools: 

The student/teacher ratios are computed to show 

how efficient the Ministry of Education was in 

utilizing its human resources. These ratios are 

caluclated using the data shown in Tables 23 and 

24 (Table 13 and 14). 

The student/teacher ratios for business secon

dary schools are satisfactory (ranging from 20/1 to 

25/1) especially if we consider that the salaries 

of teachers in Jordan are low. A teacher with a 

bachelor degree makes $120 a month. A similarly 

educated individual would make $300 a month in the 

private sector. Also, the statistics of the 

Ministry of Education show that the average number 

of students per class unit in secondary business 

17, Huda J. Nasir, "Education in the Middle East/ 
Jordan," Perspective on World Education, ed. Carlton E. 
Beck (W. C. Brown Company, 1970), p. 248. 
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Table 13. Student/Teacher Ratio for the Program in the 
East Bank 

Scholas tic 
Year 

Number of 
Business Students 
in East Bank 

Number of 
Business Teachers 
in East Bank 

S tudent/ 
Teacher 
Ratio 

1970/71 1,636 67 25/1 

1971/72 1,379 62 23/1 

1972/73 1, 621 79 20/1 

Table 14. Student/Teacher Ratio 
District 

for the Program in Amman 

Scholas tic 
Year 

Number of 
Business Students 
in Amman District 

Number of 
Business Teachers 
in Amman District 

Student/ 
Teacher 
Ratio 

1970/71 590 25 22/1 

1971/72 555 27 20/1 

1972/73 626 31 20/1 
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1 R 
schools in 1972/73 is 32, a figure that is 

generally satisfactory for business classes at the 

secondary level. 

The condition of the business education program of 

Amman-Jordan can be summarized, then, as follows: 

1. The Ministry of Education did not motivate the 

students to enroll in secondary business education 

or other secondary vocational education. Therefore, 

the objective of diversification of secondary 

education has not been achieved. 

2. The students' achievement was not satisfactory as 

measured by the results of the General Vocational 

Secondary Examination. The passing percentage for 

students who took this exam did not exceed 56 per 

cent in the last three years, and the average of 

student scores in business courses was 63 for these 

years, 

3, Dropout rates in business secondary schools were 

high because of financial problems of the students 

and lack of counseling services in the schools. 

4, Data on the employment of graduates were not 

available. Therefore, the author cannot determine 

18. Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1972/1973, p. 65, 
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whether the graduates were successful in obtaining 

full-time employment. 

The Impact of the Condition of the Program 

The impact of the unsatisfactory condition of the 

program can be summarized as follows: 

1. Due to the inability of the Ministry of Education 

to diversify the secondary education as planned, 

the Jordanian labor market is still suffering from 

shortage in skilled labor and a surplus in unskilled 

graduates of secondary academic education. 

2. The achievement of business students has a great 

effect on securing employment. That is, the 

achievement of the immediate objective (development 

of skills and knowledge in business occupations) 

is prerequisite to the achievement of the inter

mediate objective (employment). 

There is a causal relationship between educational 

achievement and employment opportunity. This relationship 

is clearly posited by Henry M. Levin and others who state 

"that the quality and quantity of a person's schooling will 

directly affect the range of educational choices available 

to hirn . , , [and that] educational level has a strong 
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19 
effect on occupational achievement." By quality of 

education, Levin and other writers mean students' per

formance on tests. 

Since the quality of education for business students 

in Jordan is unsatisfactory, it follows, according to 

Levin and others that the employment of graduates will also 

be unsatisfactory because they will not be adequately pre

pared for the kind of job they want. 

Causes of the Condition of the Program 

The causes which contribute to the program's 

unsatisfactory condition are discussed as follows: 

1. Lack of motivated students for business education: 

The students who complete the preparatory stage are 

not motivated to apply to business education 

schools; instead they apply for academic secondary 

schools. This is a problem with which the Ministry 

of Education should be concerned. There are 

usually more vacancies than applicants. Also, those 

who are trained in business are, in most cases, not 

among the best students as indicated by their scores 

on the General Preparatory Educational Examination. 

How can the Ministry of Education persuade more 

19, Henry M. Levin, James Guthrie, George 
Kleindorfer, and Robert Stout, "School Achievement and 
Post-School Success: A Review," Review of Educational 
Research, Vol, XCI, No, 1 (1971), p, 9, 
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students to enter the program? How can the Ministry 

of Education persuade more of the good students to 

enter the program? These are questions requiring 

some kind of research and careful thinking. Before 

any more business education schools are established, 

answers to these questions should be supported on 

scientific and empirical bases. 

Inadequacy of the content of the business education 

curricula: The business education curricula in 

Jordan suffers from the following defects: 

a. According to the regulations of the Ministry 

of Education, the business education curriculum 

is designed at the state level and prescribed 

uniformly for all business schools and depart

ments. Such procedures deny teachers and 

principals freedom in building the business 

curricula, a freedom necessary to build 

curricula responsive to the needs of individual 

20 schools and students, 

b. The content of business curricula is not geared 

to the needs of the Jordanian market. The course 

content of the secondary business schools 

consists of concepts and models which are often 

inapplicable to the conditions found in Jordan. 

20. Nasir, "Education in the Middle East/Jordan," 
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This is because most of the persons who 

participate in preparing the curricula are 

academic people and do not have practical 

experience in the Jordanian business environ-

21 ment. 

c. Most of the curricular revision attempted so 

far in Jordan has been of an ad hoc character-

not generally prescribed by careful research and 

not followed by such necessary supporting 

measures as the preparation of learning 

materials, the orientation of teachers, or the 

preparation of needed physical facilities and 

text books, Basic to the success of any attempt 

at curriculum improvement is the preparation 

of suitable textbooks, teachers' guides, and 

other teaching and learning materials. In 

addition to this requirement, it is necessary to 

make the teacher understand the chief features 

of the new curriculum with a view of developing 

improved competence in teachers, better teaching 

skills, and a greater awareness of the teaching-

learning process in a changing educational 

environment. 

21. The author received this information in a letter 
in July, 1974 from Mr. Aref Dahabra, Head of Business 
Education in Amman, Jordan. 
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3. Lack of appropriated funds for adequate schools and 

equipment: The major obstacle to Jordanian educa

tion, whether academic or vocational, is the lack of 

government funds for adequate school plants and 

facilities. Also library facilities and modern 

equipment for business education (for example, 

typewriters and business machines) are inadequate. 

All of Ihese shortages make the teachers' job a 

difficult one in Jordan and, consequently, lowers 

22 the students' academic achievement. Table 15 

shows the funds appropriated to academic and voca

tional education during the years 1971, 1972, and 

1973. 

Table 15, Funds Appropriated to Academic and Vocational 
Education (in JDs) 

1971 1972 1973 

Academic Education 
(Elementary, Preparatory 
and Secondary) 5,432, 250 5,294, 200 5,700, 500 

Vocational Education 248, 515 249, 470 394 , 400 

Business Education in 
Amman District 70, 100 76, 456 82, 900 

Source: Jordan, Ministry of Education, Report of 
Jordan's Delegation to the General Conference of the Arab 
Organization of Education Held in Cairo (Ministry of 
Education, 1974), pp. 23-24. 

22. Nasir, "Education in the Middle East/Jordan," 
p. 248. 
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4, Lack of counseling services in business secondary 

schools: One of the main problems which the Ministry 

of Education faces in Jordan is the complete 

absence of an educational guidance and counseling 

program. In the Jordanian business secondary 

schools, no one is officially recognized as a 

guidance officer, and no guidance program exists 

to help students make their educational choices. 

Therefore, the percentage of dropout in business 

secondary schools is high. 

5. Weaknesses in the Management Information System of 

the Ministry of Education: The basic data available 

in the Information System are: (a) statistics on 

students' enrollment, teachers, and schools; (b) 

the results of the General Secondary Vocational 

Examination; and (c) comparative statistics of 

vocational and academic secondary education for the 

last ten years. 

The system, however, is not designed to 

accumulate data on the employment of graduates and 

the program's costs. The Ministry of Education does 

not have a cost-accounting system and a resource-

distribution system that compares costs and 

resources to the outcome of business education. 

Therefore, the cost-benefit analysis approach is 

not possible to apply in evaluating this program, 
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Weakness in administrative procedures and local 

supervision practices: In Jordan, educational 

philosophy and instructional methods are not always 

developed in a spirit of cooperation. Supervisory 

personnel do not always understand clearly their 

task. Therefore, there is some inefficiency in 

school administration because of vague understanding 

of individual responsibilities and a lack of clear 

lines of authority. There is some overlapping of 

duties which results in waste and inefficiency. 

Specifically, the local supervisory system suffers 

from the following problems: 

a. The local supervisor inspects schools, visits 

teachers and issues reports on them. The 

supervisor's purpose of inspection of schools 

and classrooms is for control. Emphasis is 

usually given by the supervisor upon observing 

rules, regulations, and on maintaining existing 

standards, In addition, the supervisor focuses 

his report on the weaknesses of.the teachers, 

not on providing them with professional guidance 

to help them develop their teaching abilities. 

b, The Jordanian supervisor is generally a 

corrective and authoritarian kind of super

visor. The corrective kind of supervision is 

also known as a fault-finding expedition. In 
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this case, the supervisor visits a school to 

pick holes here and there and is always on the 

lookout of bringing teaching inadequacies to the 

attention of the head of the business education 

administration. Such supervision does not serve 

any useful purpose. It simply makes the 

teachers unhappy. Any supervisor must remember 

that progress depends upon a combination of 

encouraging teachers to do good work and 

removing their teaching defects. The authori

tarian type of supervision frequently makes 

statements such as, "I told him to do this." 

This practice kills the creative ability of 

teachers and is a hindrance in improving the 

educational process. 

The number of supervisors is not sufficient to 

supervise business education efficiently. There 

is a definite point of diminishing returns in 

the number of supervisors that an educational 

system can usually utilize. Too many super

visors is a waste of human resources, Few 

supervisors have the same serious consequences. 

Three local supervisors and one state supervisor 

(the head of business education section in the 

Ministry of Education) are not sufficient to 

cover all the educational districts throughout 
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the country. As a result of the limited number 

of business education supervisors, the super

visor may make suggestions that have not been 

thoughtfully considered and are not always 

feas ible. 

In addition to the problems in the local supervisory 

system, the Ministry of Education does not conduct 

follow-up studies or evaluate the business education 

program. A follow-up study of graduates is a 

research technique by which it is possible to find 

out how well the school prepared the students for 

their business jobs. In failing to conduct follow-

up studies, the administration of the program 

violated regulations required by the Ministry of 

Education. Also, the Ministry of Education did not 

evaluate the worth of its programs and activities, 

either academic or vocational. Accordingly, the 

business education program has not yet been 

evaluated and the Ministry of Education does not 

23 
know how effective and efficient this program is. 

7. Business teachers' lack of practical experience: 

The number of business teachers in the year 1972/ 

1973 was 79, Of these, 31 have Bachelor Degrees in 

23. The author received this information in a 
letter in July, 1974 from Mr, Aref Dahabra, Head of 
Business Education in Amman, Jordan, 
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business, 46 have a college degree in Liberal 

Arts, 4 have a certificate from a teachers' 

training institute, and 4 have completed two years 

of college. 

The head of business education in his letter 

emphasized that what business teachers lack is 

practical experience. This makes them concentrate 

in their teaching on the theoretical aspects they 

learn in college more than on the practical aspects. 

Accordingly, the training offered by business 

secondary schools and the type of preparation 

desired by employers are not the same because the 

teachers of business subjects are not fully 

acquainted with business conditions in Jordan and 

the real requirements of the Jordanian employers. 

Recommendations and Suggestions to the Minister 
of Education for Improving the Business 

Education Program 

For the purpose of improving business education and, 

consequently, vocational education, the following recom

mendations and suggestions are offered to the Minister of 

Education: 

1. There is the need to develop specific measurable 

objectives in the high school business education 

program. The Minister of Education should require 

the Directorate of Vocational Education to develop 



288 

specific and quantitative goals which clearly state 

the expected, results of the program in terms of 

students' performance and employment rates. 

There is the need to study the market requirements 

in Jordan and employers 1 needs before designing the 

business curricula. In order to adapt the curricula 

to the Jordanian environment the following factors 

should be considered: 

a. Curricular material must be constantly revised 

and reorganized in the light of findings of 

occupational surveys and follow-up studies if 

the program is to meet the country's changing 

educational needs. . There is a great need to 

conduct follow-up studies of graduates to 

determine what changes in curriculum content 

should be considered. Follow-up findings 

should be the main sources of curriculum change, 

rather than suggestions and recommendations of 

textbooks in business education. 

b. According to the regulations of the Ministry 

of Education, business curricula are prepared 

or modified by educational experts without 

consultations with teachers or employers, But 

in order to develop curricula which meet the 

country's needs, a committee should continually 

prepare or modify business curricula. This 
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committee should consist of educational experts, 

teachers, and employers from the community and 

the surrounding areas in which the graduates 

will be employed. The Ministry of Education 

should be aware of this need and give business 

teachers the opportunity to participate in the 

preparation of curriculum and the selection of 

textbooks. 

c. One of the major objectives of business educa

tion in Jordan is the preparation of students 

for employment. This preparation is greatly 

affected by changes that occur in the business 

environment. If students are to be well-

prepared for a job, business courses must be 

brought into harmony with the changes that have 

occurred and will occur in the business environ

ment, In order to adjust business curricula 

to the Jordanian business environment, new 

courses should be introduced such as courses 

in bookkeeping machines and cooperative office 

education. The bookkeeping machine class is 

necessary because the routine office bookkeeping 

tasks in some Jordanian banks and cooperatives 

are not handled by modern machines, 

A course in cooperative business education is one of 

the most important educational experiences any 
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vocational student can have. The cooperative 

office education course may be designed for senior 

students. Through a cooperative arrangement between 

the school and employers, the student spends part 

of his day in school and the rest of it working in a 

business office where he is paid an apprenticeship 

wage. 

In summary, business curricula should be 

developed or revised as a result of careful research, 

follow-up studies, and group cooperation (educators, 

experts, and employers). Also, the curriculum 

content should be oriented toward developing voca

tional competency of the students and the skills 

necessary to employment requirements, 

There is the need to improve the efficiency of the 

supervisory system of business education programs. 

In order to improve the functions of business 

supervisors, the Minister of Education might issue 

new supervisory guidelines which emphasize the 

following concepts: 

a, Supervision should be directed away from such 

practices as directing, telling, demonstration 

of teaching techniques, and surprise visits by 

supervisors. Rather, supervision should be 

directed toward such things as workshops and 
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faculty meetings in which the supervisor acts as 

a consultant or advisor. 

The supervisor should not be a judge or a critic 

who finds fault with teachers, but a counselor 

who helps them develop into more effective 

teachers. In other words, the supervisor's 

prime function should be to provide friendly and 

professional guidance to teachers. 

The type of supervision which should be followed 

is that which aims at liberating the teacher 

from set procedures and making him self-reliant 

and enthusiastic in his work. This is the 

creative type of supervision, 

The real purpose of any supervisor is to provide 

assistance rather than inspection. The concept 

of supervision should be changed from inspection 

of schools and classrooms to cooperative educa

tional leadership, that is, the cooperation of 

teachers, principals and supervisors to develop 

the curriculum, evaluate the textbooks, and 

improve teaching activities. 

The type of supervision should be changed from 

corrective to preventive and from authoritative 

to democratic or participatory type of supervi

sion that helps the teacher to anticipate new 

situations and to find ways and means to remove 
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them. Democratic supervision recognizes the 

dignity and worth of the individual. Also, it 

helps the teacher exercise self-direction 

through his participation in the formulation of 

methods and procedures for improving instruc

tion . 

4. There is the need to provide job placement services 

and to conduct follow-up studies; the concept of 

modern vocational education has changed from a 

process that is limited to the classroom to a 

process which should extend in space beyond the 

classroom and that should continue in time beyond 

graduation. This change in the philosophy of educa

tion has produced the belief that placing the 

students in jobs and following them up to find out 

their problems with their jobs are as important as 

preparing students for jobs. The Ministry of 

Education, as the agency of education in Jordan, 

should have educational responsibilities that 

extend beyond the school building and that continue 

after graduation day. 

The enrollment in business schools is not large 

enough to justify having a placement service in each 

school. Therefore, the author believes that the 

placement of graduates should be centralized in one 

placement office in the Ministry of Education, 
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Accordingly, the follow-up of vocational graduates 

section in the Ministry of Education (as shown in 

Figure 9) may be changed to placement and follow-

up of the vocational graduates section. This 

section will perform the following functions: (a) 

to help graduates of business and other vocational 

schools find jobs related to their high school 

training, that is, to match students' abilities to 

job requirements, thereby meeting the needs of both 

employer and employee; (b) to conduct follow-up 

studies. The purposes of these studies are: (a) 

to determine whether business courses adequately 

prepare business graduates for their jobs, (b) 

to assess the graduates' success or failure in the 

job and why they were successful or handicapped, 

(c) to find out what knowledge and skills should 

receive more emphasis in the curriculum (the 

following findings may show that the curriculum 

should be revised or that better teaching methods 

are needed), (d) to survey the occupational status 

of the graduates since graduation, and (e) to seek 

the employer's appraisal of the strengths and weak

nesses of the graduates whom they employed (in order 

to improve the business education program it is 

necessary to know what the employers expect of 

business graduates on the job). 
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Three possible methods of making follow-up 

studies in business education are: (a) questioning 

the graduates by a questionnaire instrument, (b) 

questioning the employer by the same method, and (c) 

interviewing the graduates and employers. 

5. There is the need to improve the management informa

tion system of the program. Management information 

of the program should be designed to provide infor

mation on the following items: 

a. Costs of program performance: the term "cost" 

refers to the financial measure of resources 

consumed in accomplishing a specified objective. 

The Ministry of Education accounting system must 

produce reliable data on the costs of business 

education program. The development of adequate 

cost information requires the maintenance of 

accounts on the accrual basis instead of the 

cash basis which is now applied in the Ministry 

of Education, When considering the costs of 

educational programs, care should be exercised 

to include both public and private costs. 

Public costs include those expenses such as 

salaries, supplies, and depreciation. Private 

costs are those incurred by the student and in

clude books, supplies, and foregone earnings. 
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The availability of reliable cost informa

tion is of great value in promoting in respon

sible officials and employees, desirable atti

tudes of cost-consciousness which are so 

important to conducting operations economically. 

Unless relevant cost information of business 

education is produced and reported within the 

management information system, evaluation of the 

efficiency of the program cannot be fully 

achieved. 

Employment of graduates of the program: the 

employment of graduates in the occupation for 

which they were trained is always considered by 

vocational educators the most tangible measure 

of the success of the business education program. 

But in Jordan, there is no accurate, available 

information on what percentage of business 

students obtain employment and whether it is 

employment appropriate to their training. Some 

other aspects of this employment problem are 

related to the initial involuntary unemployment 

which the graduate undergoes before he gets his 

first job, A second point is the frequency of 

the change of jobs, Still more important is 

the place of his work, whether in Jordan or 

abroad, and lastly, the relationship between 
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the training background of the graduate and the 

nature of his present job. These are basic 

issues about which we have to have information 

in order to evaluate fully business education in 

Jordan. 

There is the need to establish an evaluation 

section in the Ministry of Education: The Direc

torate of Educational Planning is the natural place 

to locate a central evaluation section because it 

already has the responsibility for budget prepara

tion and the analysis related to program planning 

and basic research. Placing the new evaluation 

section in the Directorate of Educational Planning 

is necessary because planning and evaluation are 

interdependent. Evaluation cannot take place when 

planning has not been thoroughly undertaken. In 

other words, unless planning is adequate, there is 

little basis on which to develop outcome measures 

or criteria to measure the program effectiveness. 

Also, good planning depends on the findings of 

evaluation. If the new evaluation section is 

located in Directorate of Educational Planning, the 

organization chart of this Directorate is shown on 

Figure 11. 

The primary function of this section is to 

evaluate the Ministry of Education's programs and 
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activities, that is, to provide recommendations 

and suggestions to the heads of the other Direc

torate in the Ministry in order to strengthen and 

improve their educational programs. 

In order to have a successful evaluation section, 

the following requirements are necessary: 

1. A full-time staff should be assigned to evaluation 

to ensure that it receives the continuing attention 

it deserves. 

2. An evaluation section should have official support. 

The Minister of Education and the Heads of the 

Directorates may make strong statements about the 

necessity for program evaluation. 

3. Adequate funds should be allocated to this section 

in order to conduct the evaluation process, 

4. The evaluation section should have qualified 

personnel. A major obstacle to evaluation in 

Jordan is the lack of qualified personnel in 

evaluation techniques. Trained personnel in 

evaluation techniques are necessary for the new 

evaluation section. Such qualified personnel are 

essential in defining program objectives and output 

measures in developing evaluation work plans, in 

designing studies, and methodologies, in carrying 
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out studies, and in disseminating findings and 

recommendations. 

7. There is the need to establish a guidance program 

in business secondary schools. The Minister of 

Education should issue new regulations which 

emphasize that it is the responsibility of the 

school to maintain an adequate program which pro

vides guidance and counseling for each student in 

educational and personal problems. 

Each school should have its own guidance 

director or counselor whose job is to assist 

students in solving educational or vocational 

problems. 

8. There is the need to increase the funds appro

priated to vocational education in general, and to 

business education in particular. The funds 

appropriated during the last three years to business 

education were not enough to provide adequate school 

facilities and equipment. Table 15 showed that the 

money allocated for vocational education in 1971 was 

JD 248,515 and for business education in Amman 

district was JC 70,100, The amount appropriated 

for vocational education in this year (1971) only 

constitutes 3,6% of the total budget of the Ministry 

of Education and the amount for business education 

was merely 1,1%, Clearly, these appropriations are 
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inadequate, particularly if one takes into account 

the economy's need for vocational training. 

In order to accomplish the objectives of vocational 

education of which business education is a part, and to 

apply these suggested recommendations, more funds should be 

appropriated to business education. On the assumption that 

the Ministry of Education is going to establish more 

vocational schools to achieve its enrollment objectives, 

then it will face a financing problem because vocational 

education is costly for the reason of its requirements of 

special machinery, physical plants, and so on. One solution 

to the financing problem is the possibility of obtaining 

funds from local sources in addition, to the governmental 

budget. Several developing countries, particularly Latin 

American countries, have a system of financing called the 

training tax or training levy. Since vocational schools are 

serving Jordanian employers, it is reasonable to ask these 

employers to pay their share of the cost for maintaining 

these schools. This is a suggestion which needs further 

study, 



CHAPTER IX 

SUMMARY AND CONCLUSIONS 

The Parliament of Jordan needs independent and ob

jective information on governmental programs if it is to 

determine their effectiveness, efficiency, and significance 

in making substantial contributions to social and economic 

development. The purpose of this study, then, is to provide 

the auditors of the Audit Bureau with a model which they may 

used to generate information needed by the Parliament, 

specifically in the following areas: 

1. The verification of the worth and accuracy of the 

data and reports on the accomplishments of the 

various agencies. 

2. An appraisal of the programs' procedures, practices, 

and its organizational structure. 

3. A determination of the programs' conditions by a 

comparison between what they are supposed to accom

plish and what actual results are achieved. 

4. An assessment of the programs' social and economic 

values. 

The proposed model for program evaluation consists 

of the following steps: 
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1. Obtaining data on program authorization: The 

auditor has to review the laws and regulations 

related to the goals of the program to gain an 

understanding of its expected results. 

2. Collecting information on different aspects of the 

program: In order to familiarize himself with the 

program, the auditor has to collect information on 

its domain, duration, administration, operations, 

target group, area of influence, environmental con

straints, and intervening variables. 

3. Formulating precise and measurable objectives of the 

program if management has failed to do so: An 

auditor needs such objectives in order to evaluate 

a program's effectiveness. 

4. Developing measures of effectiveness if they have 

not already been produced by management: The 

auditor has to have these measures which are attain

able, realistic, usable, valid, reliable, and 

acceptable to all the parties involved in the 

evaluation process. 

5. Designing the evaluation research study: The re

search design which is applicable to Jordan is "the 

one-step case study," that is, the kind of study in 

which results are evaluated after the completion of 

the program. The lack of base line data necessi

tates the use of this design. 
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6. Collecting evidence on the program's actual achieve

ments : This kind of evidence may be obtained from 

documentary, testimonial, and physical evidence. 

7. Analyzing and interpreting the performance data 

collected: The auditor needs to analyze this kind 

of data if he is to determine the program's condi

tion—satisfactory or unsatisfactory. 

8. Defining the significance of the program's un

satisfactory condition: The auditor can obtain 

relevant data from the Department of Statistics, the 

National Planning Council, the Ministry of the 

National Economy, and the Royal Scientific Society. 

9. Identifying the underlying causes for the unsatis

factory condition of the program: The auditor can 

make this investigation by testing the effectiveness 

of the program's procedures and practices and by 

evaluating the management information system and the 

organizational structure of the program. 

10. Reporting the evaluation findings: The auditor's 

report should be submitted to the Parliament and the 

appropriate officials of the government responsible 

for taking action on the auditor's findings. The 

report should include the purpose of the review, the 

legislative objectives of the program, its condition 

supported by evidence, the significance of its con

dition, the causes of this condition, the 
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recommendations for improving program, and, finally, 

the comments of the agency's officials on the 

auditor's recommendations. 

Several constraints and obstacles to the application 

of the proposed model should be recognized. These con

straints are as follows: 

1. The lack of an adequate accounting system in the 

Jordanian governmental agencies that measures and 

communicates the results and costs of social and 

economic programs. 

2. The broadness of the legislative objectives of the 

Jordanian government programs. 

3. The existence of political and cultural factors 

which are not controllable by the program managers; 

resistance to social change and officials' sensi

tivity to criticism are obstacles to effective 

evaluation. 

4. The lack of competent auditors in the Audit Bureau 

who can perform the evaluation process. 

5. The involvement of the Audit Bureau in"'pre-audit of 

governmental payments. This kind of activity by the 

Audit Bureau makes the application of post-

effectiveness audit more subjective because the 

Audit Bureau cannot audit and evaluate itself. 
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6. The lack of audit standards: The absence of such 

standards makes high quality financial and compli

ance auditing impossible in public sector. Like

wise, the application of effectiveness audit becomes 

more difficult. 

The following recommendations are provided to remove 

the above-mentioned obstacles. 

1. Broadening the functions of the accounting systems 

of governmental agencies to account for the costs 

and benefits of public programs. 

2. Improving the design of the Jordanian economic and 

social plans so that they will include programs with 

precise and measurable objectives. 

3. Establishing a "data bank" whose function would be 

to collect information on the results of govern

mental programs. 

4. Providing training in evaluation methodology for the 

auditors of the Audit Bureau in order to improve 

their competence in evaluation techniques. 

5. Employing specialists in fields other than accounting 

and auditing in the Audit Bureau for the purpose of 

assisting the auditors in designing program measures 

of effectiveness and in structuring statistical or 

mathematical analyses to manipulate the data 

collected. 
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6. Strengthening of the governmental agencies' systems 

of internal control: As systems of internal control 

become more effective, the Audit Bureau should dis

continue pre-audit of government payment. By doing 

so, the Audit Bureau will (a) release much of its 

human and financial resources to post-audit of 

program results, and (b) the post-audit function 

will be more objective because the Bureau will dis

continue auditing itself. 

7. Development of audit standards: One of the require

ments for the auditing profession and for its identi

fication as contrasted with a craft is the existence 

of standards as criteria for good auditing and good 

reporting. Consequently, a set of audit standards 

covering financial, compliance, efficiency, and 

effectiveness audits should be developed in Jordan 

in order to achieve the following goals: (a) to 

realize a uniformity of quality auditing, (b) to 

broaden the scope of auditing in Jordan to include 

auditing for efficiency and effectiveness, and (c) 

to raise the level of competence and achievement in 

the auditing profession. 

The quality of the work of the Jordanian government 

auditor can be improved if he complies with the GAO's 

general standards, examination and evaluation standards, and 
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reporting standards presented in Chapter 3 of this study. 

However, before the application of the United States' audit 

standards to Jordan can be made, research is needed to find 

out adjustments necessary to the particular requirements 

of Jordan's auditing system. 

In spite of the constraints on conducting the eval

uation process in Jordan, the author evaluated the effi

ciency and effectiveness of Business Education Program in 

Jordan. The results of this evaluation were recommendations 

offered to the Minister of Education. These recommendations 

are presented in Chapter 8 of this study. 

The following general principles of evaluation serve 

as conclusions of the research effort and are offered as 

guidelines for improving the evaluation of programs' 

effectiveness in Jordan: 

1. A clear description of the program's legislative 

objectives must first be made in order to establish 

measures that will indicate in empirical terms the 

degree to which these objectives have been accom

plished. 

2. Evaluation of effectiveness should require that 

management provide the auditor with complete basic 

data such as precise program objectives and output 

measures. 
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3. Good measures of effectiveness must be attainable, 

realistic, understandable, valid, reliable, and 

acceptable. 

4. Good evaluation of effectiveness necessitates the 

consideration of efficiency because legislative 

objectives should be achieved without spending more 

resources than necessary. 

5. Good effectiveness evaluation always requires a 

comparison between desired legislative results and 

actual results achieved. 

6. Evaluation is ultimately an appraisal of a program's 

worth, not merely a measurement of its accomplish

ments . 

7. Evaluation of effectiveness must include not only 

the program's active variables designed to produce 

results but also environmental variables (legal, 

political, cultural, and economic) and intervening 

variables (psychological motivation of employees, 

changes in administrative personnel, and so on). 

8. Evaluation of effectiveness should aim at construc

tive recommendations rather than destructive criti

cism. 

9. Evaluation of effectiveness should be a continuous 

process which constantly provides feedback informa

tion for planning economic development. 
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Good reporting in evaluation of effectiveness 

requires promptness, accuracy, fairness, usefulness, 

suggestiveness for corrective action, and sufficient, 

competent, and relevant evidence. 



APPENDIX A 

LIST OF THE OFFICIALS OF GAO INTERVIEWED 
IN AUGUST, 1974, WASHINGTON, D.C. 

1. Ahart, Gregory, Director of Manpower and Welfare 
Division, GAO. 

2. Delfico, Josef, Operations Research Analyst, Financial 
and Gen ral Management Studies Division, GAO. 

3. Eney, Richard H., Evaluation Officer, Department of 
State, Agency for International Development. 

4. Fogel, Dick, Audit Manager, General Government Divi
sion, Justice Audit, GAO. 

5. Ganoier, Leo, Audit Manager, Resources and Economic 
Development Division, GAO, Department of Housing and 
Urban Development. 

6. Hedrick, James L., Assistant Director, System Analysis, 
Financial and General Management Studies Division, GAO. 

7. Herbert, Leo, Director of Office of Personnel Manage
ment, GAO. 

8. Kelly, James E., Supervisory Auditor, GAO, Office of 
Education. 

9. Lauve, Ron, Assistant Director, GAO, Manpower and Wel
fare Division, Department of Health, Education, and 
Welfare. 

10. Morse, Ellsworth H., Jr., Assistant Comptroller General, 
of the United States. 

11. Murphy, John, Audit Manager, Resources and Economic 
Development Division, GAO, Department of Housing and 
Urban Development. 

12. Procaccini, Robert, Audit Manager, Resources and 
Economic Development Division, GAO, Department of 
Housing and Urban Development. 
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13. Roman, Theodore, Supervisory Auditor, Health Programs, 
GAO, Office of Economic Opportunity. 

14. Stugard, Harold, Assistant Director, Manpower and 
Education Programs, GAO, Office of Education. 

15. Subalusky, Prank, Assistant Director, Resources and 
Economic Development Division, GAO, Department of 
Housing and Urban Development. 

16. Woods, Richard J., Assistant Director, Resources and 
Economic Development Division, Agricultural Programs. 

17. Zylks, John D., Audit Manager, GAO, Manpower and Wel
fare Division, Department of Labor. 



APPENDIX B 

REQUESTED INTERVIEW WITH OFFICIALS OF GAO 

Washington, D.C. 
August, 1974 

SUBJECT: Evaluation of Federal Programs in the United 
States 

PURPOSE: I am a graduate student at The University of 

Arizona, presently in the process of writing a dissertation 

to explore the Comptroller General's statement: "Our audits 

don't just make sure the figures add," says Elmer B. Staats 

who, as Comptroller General, heads the GAO. "They see that 

the job gets done the way Congress intended: effectively, 

efficiently, and economically and within the laws enacted by 

Congress."^ 

My reasons for requesting this interview with the 

GAO Evaluators is to find out the methodology used to assess 

results of governmental programs in the United States 

(effectiveness audit) and to learn from their experience on 

the practical problems in evaluation and their suggested 

solutions. This information will be used as guidelines in 

further research to determine the necessary adjustments for 

1. "Where Government Can Cut Spending," Nations 
Business—The Chamber of Commerce of the United States 
(December, 1966). 
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applying the GAO evaluation methodology by the Audit Bureau 

of Jordan which is now concerned with financial auditing. 

Questions Offered For Discussion 

1. Do you believe that program evaluation is within the 

auditing profession? (In other words, can auditors be 

evaluators?) 

2. Why do we need program evaluation to be conducted by 

the GAO since the executive branch agencies are doing this 

function by themselves? Is this duplication justified? 

3. Due to the lack of evaluation theory, many writers 

and evaluators say that, "There is no such thing as a single 

'correct' methodology for auditing program results, and 

there is no tailor-made audit plan which can be applied for 

all programs." Do you agree with this statement? What 

major steps do you recommend to be considered in conducting 

any program results review? 

4 .  The United States Comptroller General states that, 

"Two formidable problems confront GAO in evaluating social 

programs: (a) lack of clarity, specifically stated goals 

2 
and objectives; and (b) lack of useable performance data." 

With reference to this quotation, please comment on 

the following: (a) Are there other problems you faced 

2. Elmer B. Staats, "Evaluating the Effectiveness 
of Federal Social Programs," The GAO Review (Fall, 1973), 
p. 2. 
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during conducting the evaluative inquiry? (b) how did you 

overcome these problems? 

5. The review of the Comptroller General's reports on 

evaluation of program effectiveness reveals that construc

tive recommendations are directed to agencies' officials and 

some suggestions to the Congress to consider. What are the 

procedures followed by the GAO to be sure that these recom

mendations and suggestions are put into effect? 

6. Does the GAO audit the results of educational pro

grams, when it is not possible to measure their outcome 

quantitatively? 

7. The evaluation process depends largely on the type 

of measures we have available to determine the attainment of 

program objectives. What characteristics should these 

measures have so that the GAO evaluator can render an 

opinion on the program efficiency and effectiveness? Is it 

the responsibility of the evaluator to develop such good 

measures? 

8. How does GAO report on the results of its findings 

concerning program evaluation? 

I am very thankful for your cooperation and valuable 

time. 

Sulayman Atieh 
The University of Arizona 
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August 8, 19 74 

Officials of GAO 
Washington, D.C. 

Gentlemen: 

Sulayman Atieh, who is a Ph.D. candidate at The University 
of Arizona, wishes to interview various officials at the 
GAO. 

He is interested in measuring the results of effectiveness 
audits and, in general, program evaluations within the GAO. 

Any help or time which you may be able to give him will be 
greatly appreciated. 

Sincerely, 

/s/William B. Barrett 

Head of the Department 

SBB/kw 



APPENDIX C 

SELECTED OUTPUT INDICATORS 

This list was developed by the U. S. Agency for 

International Development for evaluating programs in under

developed countries. 

1. Marketing and Distribution: 

*Number firms participating in sales training program 
*Number national sales training seminars held 
*Number product-use pamphlets produced 
*Number training films produced 
Number warehouses erected 
*Number trainers trained 
*Number training meetings conducted (in sales tech

niques, technical use of product, and management 
procedures) 

Number of trained farm organization supervisors on duty 
*Number education meetings (for fertilizers, pesticide) 
Number of farm organizations 

2. Credit: 

Increase in field staff 
Number rural banks established 
Number bank branch offices opened 
Number of import and distribution loans 
Value of import and distribution loans 
Number of loan applications received 
Number of loan applications processed 
Number of loan applications approved 
Proportion of cultivators receiving loans (number 

recipients of loans divided by number of 
cultivators) 

*These are input measures showing progress in a 
course of action toward a target but are not target outputs 
themselves. 
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3. Crop Production: 

*Hectares improved variety planted 
Seed standards developed 
Seed growers' association established 
*Number farmers trained in new tecniques 
*Tons seed grain imported 
Tons seed grain produced locally 
*Seed storage facilities constructed and equipped 
Private sector seed importation system developed 

(number of importers) 
Number tons of yield harvested (milled) 

4. Land Reform: 

Number hectares aerial photographed (or surveyed) 
Number of titles registered or distributed 
Necessary legislation passed 
Per cent farmers on own land 

5. Manpower Development: 

Number occupational employment surveys completed 
Number on-the-job training systems in operation 

6. Communications: 

Newspaper circulation per 1000 
Number pieces mail per 1000 
Radio-TV per 1000 
Cinema attendance per 1000 
Total number telephones in country 
Number telephones in major cities 
Number telephones outside major cities 

7. Institutional Maturity: 

Political viability demonstrated 
Professional status recognized 
Technical competence proved 
Survival capacity demonstrated 
Ability to attract financial resources shown 
Capacity to innovate demonstrated 
Services being used in community 

8. Labor: 

Number collective bargaining contracts 
Number members in unions divided by number of 

wage earners 
Changes in real wages and benefits 
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9. Education: 

Number classrooms built 
Number graduates of teacher training colleges 
Number prototype libraries established 
Number returned participants assigned to appropriate 

positions 
Per cent literate adults in population 
Per cent children able to pass UN reading test 
School enrollees: ratio to school-age population 
Number of drop-outs: % drop-outs by grade and age 
Access to education—number of members of minority 

group; girls, numbers and per cent of total 
Student-teacher ratios 
Number of teachers in position 
Literacy rates--changes for total population and per 

cent over 15 years old 
Number textbooks written, printed, revised, distributed 
Per cent vocational education graduates placed 
Earnings of vocational education graduates vs. 

untrained 
Budget support from local or central government 



APPENDIX D 

TABLES OF STATISTICAL INFORMATION ON THE 
BUSINESS EDUCATION PROGRAM IN JORDAN 
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Table 16. Comparative Statistics on Student Enrollment in Secondary Schools by 
Type of Education for the Scholastic Years 1967/68-1972/73 (East Bank 
of Jordan) 

Column 

6 = 1+5 

1 2 3 4 5 Total of 
all 

Students in 
Secondary 
Education 

Scholastic 
Year 

Academic 
Secondary 
Education 

Business 
Secondary 
Education 

Agricultural 
Secondary 
Education 

Industrial 
Secondary 
Education 

Total 
Vocational 
Education 

Total of 
all 

Students in 
Secondary 
Education 

1967/1968 16,514 848 232 576 1,656 18,170 

1968/1969 15,690 1,265 245 578 2,088 18,778 

1969/1970 17,038 1,429 278 598 2,305 19,343 

1970/1971 22,312 1,636 270 597 2,503 24,815 

1971/1972 23,118 1,379 269 699 2,347 25,465 

1972/1973 24,974 1, 621 366 895 2 ,882 27,856 

Source: Jordan , Ministry of Education, Statistical Yearbook of Education 
in all Schools of Jordan for the Year 1972/1973, p. 80. 



Table 17. Percentages of Students Enrolled in Vocational and Academic Secondary-
Schools Compared to the Number of Students Enrolled in the Secondary 
Cycle (East Bank of Jordan) 

Column 

1 2 3 4 5=(2+3+4) 
6=1+5 

Total 
(Per Cent) 

Scholastic 
Year 

Academic 
Secondary 
Education 

Business 
Secondary 
Education 

Agricultural 
Secondary 
Education 

Industrial 
Secondary 
Education 

Total 
Vocational 
Education 

6=1+5 

Total 
(Per Cent) 

1967/1968 9 0,8 4 •T
. 

1.3 3,2 9.2. 100% 

1968/1969 88, 9 6. 7~ 1.3 3.1 11.1 100% 

1969/1970 89.2 7.3 1.4 3.1 10 . 8 100% 

1970/1971 89.9 6. 6 1.1 2.4 10.1 100% 

1971/1972 90.15 5.4 1.05 2.7 9.85 100% 

1972/1973 89.7 6.1 1.2 3 . 3 10.3 100% 

Source: Jordan , Ministry of Education, Statistical Yearbook of Education 
in all Schools of Jordan for the Year 1972/1973 • 
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Table 18. Number of Students, Teachers, Schools, and Class 
Units in Amman District for Business and Academic 
Secondary Education 

'Type of 
Education 

Scholastic 
Year Schools 

Class 
Units Students Teachers 

Academic 1971/72 23 192 8405 322 
Secondary 
Education 1972/73 26 205 9173 331 

Business 1971/72 3 17 555 25 
Secondary 
Education 1972/73 3 18 625 31 

Ratio of enrollment in Academic Secondary Education 
to enrollment in Business Secondary Education in 1971/1972 = 

8405 _ 15 
555 1 

Ratio of enrollment in Academic Secondary Education 
to enrollment in Business Secondary Education in 1972/1973 = 

9173 _ 15 
625 1 

Source: Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1972/1973, p. 86." 



Table 19. Comparative Statistics on the Results of the General Secondary 
Examination for Academic and Vocational Education (East Bank of 
Jordan) 

Scholastic Year 

1967/68 1968/69 1969/70 1970/71 1971/72 1972/73 

Participants: 
Academic: 
Total 10,069 12,391 15,605 15,305 15,951 20,249 
Literary 6,348 7,157 9,438 8,373 8,852 11,944 
Scientific 4,191 4,661 5,412 ' 5,756 5,914 7,260 

Vocational: 
Industrial 218 300 413 369 348 338 
Agricultural 93 98 105 144 140 120 
Business 169 175 237 663 697 587 

Passed: 
Academic: 
Total 7,561 8,515 11,549 11,130 10,472 14,624 
Literary 4,180 4,782 6,933 5,978 5,583 8,425 
Scientific 3,100 3,401 4,169 4,462 4,160 5,507 

Vocational: 
Industrial 108 145 211 212 228 260 
Agricultural 71 71 79 119 107 94 
Business 102 116 157 359 394 338 

Percentage: 
Academic: 
Total 68.3 68.7 74.0 72.7 65. 5 1 2 .  22 
Literary 65,3 66.8 73.5 71.4 63.1 70.54 
Scientific 74. 0 73. 0 77 . 0 77.5 70.3 75.85 



Table 19.—Continued 

Scholastic Year 

1967/68 1968/69 1969/70 1970/71 1971/72 1972/73 

Vocational: 
Industrial 49.5 48.3 51.1 57. 5 65.5 76.92 
Agricultural 76.3 72 . 4 75.2 82.6 76.4 78.33 
Business 60.4 66.2 66 . 2 54 . 8 56 . 5 57. 58 

Source: Jordan, Ministry of Education, Statistical Yearbook of Education 
in all Schools of Jordan for the Year 1972/1973, p, 318. 
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Table 20. Means of the Scores in Different Business Courses 
for Students Who Passed the General Secondary 
Vocational Examination in Amman District 

Subj ect 
1970/71 
(Mean) 

1971/72 
(Mean) 

1972/73 
(Mean) 

Bookkeeping 62 , 80 65. 90 65 . 68 

Business Mathematics 68 . 03 54 . 60 54 .76 

Secretary & Management 67 . 80 76. 03 57 . 03 

Business Communication 57 . 00 64 .80 58 . 40 

Principles of Economics 58.70 62.60 63 . 90 

Typewriting in Arabic 
and English 68 . 00 68. 60 68 . 80 

Total Means/No. of 
Subj ects 

382.33 
6 

392.53 
6 

368.57 
6 

Grand Mean 63.70 65.40 61. 40 

Source: Jordan, Ministry of Education, Records of 
the Directorate of Examination. 
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Table 21. Enrollment Figures and Percentages for the 
Promotion, Repetition, and Dropout Rate of 
Students in the Academic Secondary Cycle in 
1970/71 (East Bank of Jordan) 

Grade 
First 

Secondary 
Second 
Secondary 

Third -
Secondary 

Enrollment 70-71 13,070 7, 550 7,324 

Promoted to 
Higher Grade 10,17 5 7,090 7,190a 

Repeaters of 
the Same Grade 1, 019 116 413 

Dropouts 1, 879 344 726 

Promotion Rate 77.83% 93.91% 84.46%a 

Repetition Rate 7 . 80% 1.53% 5. 63% 

Dropout Rate 14.37% 4 . 56% 9. 91% 

aSuccess ratio in General Secondary Examination. 

Source: Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1971/1972, p. 121. 
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Table 22. Enrollment Figures and Percentages for the 
Promotion, Repetition, and Dropout Rates of 
Students in Business Secondary Education in 
1970/1971 (East Bank of Jordan) 

Grade 
First 

Secondary 
Second 
Secondary 

Third 
Secondary 

Enrollment 7 0-71 563 517 556 

Promoted to 
Higher Grade 450 437 356 

Repeaters of 
the Same Grade 15 20 200 

Dropouts 98 60 48 

Promotion Rate 80% 84 . 5% 55.5%a 

Repetition Rate 2.6% 3 . 9% 35.9% 

Dropout Rate 17. 4% 11. 6% 8 . 6% 

aSuccess ratio in General Secondary Vocational 
Examination. 

Source: Jordan, Ministry of Education, Statistical 
Yearbook of Education in all Schools of Jordan for the Year 
1971/72. 



Table 23. Comparative Statistics of Business Education by Schools, Departments, 
Teachers, Students, and Sex (East Bank) 

Students by Grade 

Scholastic First Second Third 

Year Sex Schools Departments Teachers Secondary Secondary Secondary Total 

1967/68 Total 7 12 347 255 196 848 

Male 5 10 315 223 196 734 
Female 2 2 82 32 — 114 

1968/69 Total 1 6 16 694 327 244 1265 
Male - 5 11 472 259 213 944 
Female 1 1 5 222 68 31 321 

1969/70 Total 3 5 4 9  531 600 298 1429 
Male 1 4 30 294 402 236 932 
Female 2 1 19 237 198 62 497 

1970/71 Total 5 3 67 563 517 556 1636 
Male 3 2 4 1  324 289 372 985 
Female 2 1 26 239 228 184 651 

1971/72 Total 4 5 62 492 450 437 1379 
Male 2  3 35 227 246 254 727 
Female 2  2 27 265 204 183 652 

1972/73 Total 4  5 79 824 433 359 1621 
Male 2  3 44 390 213 206 809 
Female 2  2 35 439 220 153 812 

Source: Jordan, Ministry of Education, The Statistical Yearbook of Education in all Schools 

of Jordan for the Year 197 2/1973, p. 270. 



24. Comparative Statistics of Business Education Schools in Amman District 
by Students, Teachers, Class Units, and Sex 

Students Class Unit." 

lactic r irst Second Third First Second 1 n .i i* d 
eacners Total Secondary Secondary Secondary 1 'otal Secondary Secondar y Secondary 

^ ̂  t a i 2 5 590 180 192 218 16 Q 4 2 
Male 10 27 5 68 87 120 6 3 2 
Tenia It? 15 315 112 105 98 10 6 2 1 

1971•72 Total 27 5 55 20-! 175 166 17 7 5 5 
Male 12 225 7 4 75 76 i 3 2 2 
Female 15 330 130 100 90 10 4 3 3 

1972/73 Total 31 C25 322 171 132 18 9 5 4 
Male 13 2 56 120 68 68 8 4 2 2 
Female 18 369 202 103 64 10 5 3 2 

Source: Jorda n, Ministry of Education, Statistical Yearbook of Education in all Schools of Jordan 
icr -.he Year 1972/73, p. 238; Stati stical Yearbook of Education in all Schcc Is of Jordan i for the : Year 



APPENDIX E 

A LETTER OF INQUIRY DIRECTED TO THE HEAD OF 
BUSINESS EDUCATION IN JORDAN 

May 20, 19 7 4 

Mr. Aref Dahabra 
Head of Business Education Section 
Directorate of Vocational Education 
Ministry of Education 
Amman-Jordan 

Dear Sir: 

It is my pleasure to write to you asking for informa
tion about business education in Jordan. I am presently 
writing a dissertation on the evaluation of the accomplish
ments of the Jordanian governmental expenditure programs 
(effectiveness audits). 

One of the basic chapters of the dissertation is an 
evaluation of the efficiency and effectiveness of a high 
school business education program in Jordan. I need your 
assistance as an educator, the Head of Business Education, 
and a responsible citizen so that I can conduct this 
evaluation process. I will be very grateful if you answer 
the following questions: 

1. What are the main objectives of business education 
in Jordan? 

2. Do you consider the vocational objective of business 
education the basic objective? 

3. Has the business education curriculum reflected 
labor market needs? 

4. Is the business education curriculum developed as a 
result of careful planning and cooperation? 

5. Are follow-up studies of the program's graduates 
conducted according to the Ministry of Education 
regulations? 

6. Do you believe that preparation of business teachers 
is adequate in general education and basic business 
courses? 

7. How adequate has been the business experiences of 
business teachers? 

8. Is there an organization plan for placement of 
graduates? 
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9. As a Head of business education, are you satisfied 
with the achievements of business students in the 
General Vocational Secondary Examination? 

10. What are other ideas and comments that you wish to 
present regarding the strengths and weaknesses of 
business education in Jordan? 

Thank you for your help. 

Sincerely yours, 

Sulayman Hassan Atieh 
University of Arizona 
U.S.A. 
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