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Foreword

T his book is one in a series that covers issues in restructuring edu-
cation systems. As part of education and public sector reforms,
many countries are decentralizing the financing and administra-

tion of education services to regional, local, or school levels. The goal of
this series is to assist policymakers to refine strategies and to choose
between possible options for system restructuring.

Reforming a system is not a one-time event, but a continual process
of change, assessment, and alteration according to the needs of partic-
ular times and particular countries. Good education rests in the hands
of the teaching force, and system changes require changes in teacher
development practices. In many cases teachers, professional organiza-
tions, unions, and government do not agree on the purpose and out-
come of reform.

As a collaborative effort between Education International (as repre-
sentatives of teachers worldwide) and the World Bank, the preparation
of this manuscript has stimulated a thoughtful dialogue on the ways in
which changes in teacher management can help improve teaching and
learning. We appreciate this collaboration and look forward to further
joint efforts. It is clear that the process of change will be ongoing and
that there are no easy answers in seeking to achieve the goal of the
Jomtien World Conference of 1990: education for all.

David de Ferranti
Vice President

Human Development Department
TIhe World Bank
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1
Introduction

In almost every developing country teachers are the largest group of
workers in the civil or public service and the largest item in the edu-
cation budget. As the management and delivery of education comes

under increasing public scrutiny, the question of how best to manage
teachers is receiving much attention. For management, the goal is to
have qualified and motivated teachers assigned where they are most
needed, with low levels of turnover and attrition and an incentive sys-
tem that encourages teachers' commitment and professionalism. For
parents, the ideal is to have hardworking teachers who provide high-
quality education to their children. Simple though these goals may
seem, they are far from being achieved in many countries.

A main issue in achieving the goals of administrators and parents is
how to manage teachers to maximize their effectiveness as educators.
In particular, it is important to decide at which level of administration
the supervision and management of teachers should rest. In most
developing countries, centralized management structures in the edu-
cation sector have been the norm, usually for logical and compelling
reasons. In some countries a centralized system was inherited at inde-
pendence; in others it was adopted to promote a national identity and
to satisfy social expectations for rapid and easy access to education.
Following independence, there was often an implicit belief that central
planning and state involvement were necessary to overcome inherited
social and economic deficiencies. In some countries it was seen as
appropriate for a centralized body such as the ministry of education to
manage teachers to ensure the fair and equitable allocation of what is
often a scarce resource. Thus in these countries the setting of teaching
standards and the establishment of teacher training, recruitment, pay,
conditions, promotion, and discipline are controlled from the center.

As education systems have expanded and lessons have been learned
in both industrial and developing countries, it has become clear that
centralization is not always the best approach for developing and over-
seeing an effective teacher-management system. Centralized structures
have proven to be particularly weak in dealing with day-to-day admin-
istrative tasks such as responding to grievances and keeping records. In

1



2 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

addition, there has been a shift in social attitudes toward parents' rights
to be involved in their children's education. Changes in public opinion
about the role and ability of government and the spread of democracy
and popular participation have contributed to this shift. Many com-
munities are now demanding a greater say in how their schools are run
and how teachers perform; education unions are seeking to give indi-
vidual schools, teaching teams, and classroom teachers greater scope
for creativity; and govemments are actively looking for viable ways to
devolve authority for teacher management to different levels of the sys-
tem. All of these aspirations have to be balanced against the need for
equity for pupils and education personnel.

In some countries attempts have already been made to decentralize
many of the managerial responsibilities of the education system to var-
ious levels of local government and even to the schools themselves. In
this report we explore what can be learned from international experi-
ence in decentralizing teacher management. In particular, we examine
what has prompted governments to decentralize their teacher man-
agement functions, how they have done so, and which decentralization
mechanisms have been most effective. We identify the factors that seem
to influence success or failure, the gaps in existing knowledge, and
research priorities for the future. Our aim is to assist World Bank staff
and clients involved in policymaking, planning, and project manage-
ment in the education sector.

The information in this report is based on a review of the literature
on decentralization and teacher management. We focus on basic for-
mal education, mainly the primary and junior secondary levels of
schooling. We do not deal with preprimary or postsecondary educa-
tion or with technical, vocational, or nonformal education, although
we do occasionally refer to those levels. We acknowledge that the issue
of decentralization (and of privatization with which decentralization
is often muddled) pertains to levels of education, but those levels war-
rant separate analysis and are thus not included in the scope of this
study.

In chapter 2 we explain the rationale for decentralizing teacher man-
agement, present three models of decentralized teacher management,
explore the different functions of teacher management and how these
functions are handled in centralized and decentralized systems, exam-
ine the design of decentralization reforms in various countries, and dis-
cuss the political feasibility and legal implications of decentralizing
teacher management. In chapter 3 we further address key issues from
the overview of experience in chapter two. Finally, in chapter 4 we
draw some conclusions, make recommendations for planners and pol-
icymakers, and identify future research priorities.
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Experience to date in decentralizing teacher management is limited
and our knowledge of the long- or even the medium-term effectiveness
of decentralization is sparse. We are, therefore, unable to say with cer-
tainty what difference all the changes described in this report will make
for the quality of teaching or learning, or to recommend a single set of
guidelines on the degree to which teacher management should be dis-
tributed between central and local management. Instead, we examine
the options and approaches taken so far and present the available evi-
dence. Our goal is to generate further debate and to encourage more
monitoring and evaluation of existing efforts. We hope that this report
will help to guide policymakers in refining strategies in ways that will
improve teaching and learning in the classroom.



2
Overview of Experiences

T his chapter explores the rationale for decentralizing respon-
sibility for managing teachers and other aspects of the edu-
cation system. It presents three models of decentralized

teacher management devised from the worldwide experience of
decentralization. It then uses these models to explore how differ-
ent functions of teacher management are handled in centralized
and decentralized systems and to examine the design of decen-
tralization reforms in several countries. Finally, it discusses the
political feasibility and legal implications of decentralizing
teacher management. Presentation and exploration of these mod-
els does not suggest that the diversity of experiences in the world
can be reduced to ideal models. On the contrary, as the ensuing
chapters will show, there is a rich range of options for teacher
management.

Context for Decentralizing
Teacher Management

Decentralization of teacher management does not take place in iso-
lation. Instead, it is usually part of a process of educational decen-
tralization motivated by one or more forces. A review of the World
Bank's role in helping countries to implement decentralization
found that administrative, political, financial, and pedagogical
rationales have driven such reforms. A recent paper reported that
the World Bank's policy favoring this reform rests on a weak ana-
lytical basis (Prud'homme 1994).

While the decentralization of education continues to attract con-
siderable interest and support, there is an increasing demand to
extract lessons from experience and to critically challenge assump-
tions about decentralization. Because teachers are so important to
the educational process, we need information on their manage-
ment under decentralized education systems.

4



OVERVIEW OF EXPERIENCES 5

Models of Teacher Management

In centralized models of education, teachers are usually government
employees and subject to highly regulated and hierarchical manage-
ment systems. These systems determine standards and qualifications
and control recruitment, promotion, leave, transfers, discipline, and
lines of communication. Salaries are often fixed or negotiated centrally.

We have identified three models of decentralized teacher manage-
ment; these models can be found in both industrial and developing
countries. We recognize that the models do not represent all of the pos-
sible approaches to decentralization, but they will serve for discussion
here. In fact, a mixed model is probably the norm in most countries.
The three models that we identify here are:

* The administrative model, in which teacher management is decentral-
ized to lower levels of government or to the education system itself.

* The grassroots model, in which teacher management is the respon-
sibility of community representatives.

* The alternative model, which is generally used in innovative,
nonmainstream programs, often in response to a shortage of quali-
fied teachers or of resources with which to pay them. The alternative
model usually exists alongside, but does not replace, the general
public education system.

The Administrative Model

The administrative model of teacher management is popular in large
countries with several levels of government, but it has also been applied
to small countries (see box 1). The body that employs the teachers varies
in this model, although most central governments opt to retain respon-
sibility for hiring teachers, usually giving them the status of civil
servants.

Thus a central ministry of education has responsibility for such nor-
mative functions as setting standards for teachers, setting salary and
staffing levels for publicly paid teachers, and allocating budget
resources to lower levels of administration. While teachers are usually
employed by the government, a teaching service commission (or other
body independent of the civil service) may approve the appointment of
teachers. The legislative framework for teacher management is usually
established centrally. Responsibility for negotiating with teachers orga-
nizations is also retained at the center. Teacher training often takes
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Box 1. The-Administrative Model in Nicaragua

Since 1993 the Ministry of Education in Nicaragua has been decentraliz-
ing the administration of primary and public secondary schools to local
school-management boards. Legal responsibility for public education,
including the employment of teachers, rests with the Ministry of
Education, but certain functions of teacher management are being dele-
gated to other levels of the system. The education system is organized
into four administrative levels: the central, departmental, local or munic-
ipal, and school levels.

The central level controls teacher preparation, establishes staffing lev-
els, funds teacher salaries, and sets standards for teacher qualifications
and pedagogical performance. It also drafts regulations and financial
controls for such programs as the Teacher Performance Incentive Scheme,
which is administered at the school and municipal levels. In addition, the
central level allocates budget resources to the other levels for administer-
ing different functions.

The departmental level is responsible for supervisory functions and
therefore provides pedagogical support to teachers and monitors com-
pliance with standards. It receives consolidated reports on the incentive
scheme and determines the amount to be allocated to each municipality
every month. The departmental level also verifies that reports are accu-
rate and makes spot checks on schools to monitor teacher attendance. In
addition, it implements in-service teacher training in cooperation with
the central level.

The administrative functions delegated by the center to the local or
municipal level are discharged mainly by the Municipal Education
Councils established by the Ministry of Education and composed of vari-
ous local representatives. The executive office of the municipal council con-
sists of technical and administrative employees. The municipal council
pays teachers' salaries (with central funds) and is responsible for approv-
ing teacher appointments, transfers, leaves of absence, and dismissals, in
accordance with the relevant central laws and regulations. It also oversees
the teacher incentive scheme and issues payments to eligible teachers.

Parents make voluntary contributions to primary schools. These con-
tributions are used (supplemented by the central government where nec-
essary) to pay incentives to teachers. Teachers are accountable for what
happens in their classrooms, and their attendance is monitored by a del-
egate of the school council and reported to the Municipal Education
Council. Teachers are expected to sign a daily attendance sheet that is
maintained by the school council delegate, who ratifies the entry. The
school council also informs teachers weekly of their status in relation to
incentives. School heads are expected to provide internal pedagogical
support to teachers.

Source: World Bank 1995c.
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place in colleges controlled by the ministry of education. The regional
or district offices of the ministry fulfill supervisory functions and are
often responsible for appointments, transfers, promotions, leave, and
discipline. They frequently also organize in-service training, provide
pedagogical supervision and support to teachers, and monitor
standards.

Local government (such as municipalities or district councils) or
other authorities (such as churches) may be given administrative
responsibility for such functions as paying salaries (usually funded
from the center) and providing teachers' housing. In some cases the
local governments may be responsible for advising regions and dis-
tricts on promotion, discipline, and even the appointment of teachers.
The school head is usually responsible for the appraisal and initial dis-
cipline of teachers.

The Grassroots Model

In the grassroots model, the approach to teachers varies depending on
the values and focus of the reform. The opposite poles of this model can
be quite different in motivation and in form. When parents are treated
as consumers to whom the teachers are accountable, school boards are
given significant power, as is the case in the United Kingdom. The
United Kingdom's approach represents the "free market" end of the
spectrum. New Zealand also adopted this approach in its decentraliza-
tion initiative (see box 2). When, on the other hand, the emphasis is on
partnership, parents, teachers, and community leaders are more equal
in terms of power and responsibility. This partnership strategy is the
"democratic" end of the spectrum. The free-market approach tends to
diminish the role of elected local bodies, such as the local education
authorities in the United Kingdom. The democratic approach, while
still a school-level approach, retains a role for local authorities, as in the
recent decentralization initiative in Sweden (Kogan 1992).

At the school level the principal, often with a school council or com-
mittee, is responsible for the hiring, promotion, discipline, dismissal,
in-service training, and appraisal of teachers. The school board is usu-
ally the teachers' official employer, even if teacher salaries are paid
from public funds. Sometimes, especially in market-driven systems,
the school is also responsible for setting salary levels. An intermediate
layer of teacher management, such as a regional or district body, may
be responsible for promotions, transfers, appeals, and pedagogical
supervision and support. Few countries manage without this middle
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Box 2. The Grassroots Model: School-Based Teacher
Management in New Zealand

Before 1989 the education system in New Zealand was highly centralized
and fragmented. Under the central Department of Education, there were
regional offices, associated boards, and various councils and committees
with responsibility for different aspects of teacher management. Most
schools were publicly financed and had little say over teachers or other
educational resources.

The reforms introduced in 1989 aimed to change this arrangement. All
intermediary bodies were disbanded. Boards of trustees were established
in all schools with the power to hire and fire staff. They were also given
the power to allocate their operational grant. Initially, however, the
boards did not control teacher salaries, which were set and paid by the
central government. Existing national collective contracts for teachers
also remained in place but school heads became responsible for assessing
staff performance.

From 1992 to 1995 the New Zealand government conducted an
experiment in so-called bulk funding in 69 of the 2,810 schools in New
Zealand. The central government used a formula to determine a fixed
sum per school for teacher salaries. This sum was then given to the
schools, and they could decide how to use it. The scheme aimed to give
schools greater flexibility in the number and range of teachers they
employed. It also gave them the power to allocate some money away
from teacher salaries to other inputs such as technology. The scheme
was not popular with many schools or with most teachers, and
although it was promoted by the government, it was resisted. School
boards did not want so much responsibility for teacher management.
It was decided to give schools the option of retaining centrally funded
teacher salaries or moving to bulk funding. The vast majority of schools
have opted to continue to have their teachers paid by the central
government.

After the intermediary bodies were disbanded, several other support
structures, some relevant to teacher management, were put in place.
These structures include a qualifications authority, which is an indepen-
dent body that works under contract to the minister of education and is
responsible for setting and reviewing the standards for qualifications
across the economy. There is also a teacher registration board and an edu-
cation review office, which monitors schools. The New Zealand School
Trustees' Association provides guidance to school boards on employ-
ment and personnel matters. The colleges of education, also under con-
tract to the Ministry of Education, offer professional and advisory support
to teachers and school managers.

Source: Sinclair 1995; Wylie 1995.
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layer, although New Zealand does. In the system that uses the democ-
ratic approach, a local body may set teacher salaries (as in Sweden).

The central government is usually responsible for regulatory func-
tions such as setting qualification standards, monitoring teaching stan-
dards, determining class size and salary levels, and establishing the
legislative framework. Control over accreditation may be devolved or
retained centrally. Broad national parameters on teacher salaries are
often centrally negotiated with teacher unions. Sweden follows this
practice even though salaries there are set locally. Preservice training
may be under the ministry of education or it may be contracted out to
an independent body.

The Alternative Model

The alternative or small-scale model is used mostly in local initiatives
rather than in national programs. It mobilizes support from communi-
ties and nongovernmental organizations, including funding, for teach-
ers. The support is provided directly by an NGO or through the local
education authorities. Frequently, those who are employed to teach in
these programs lack formal teaching qualifications. Although the
programs are rarely considered permanent, some of the best ones can
yield useful lessons for the formal public education system (see box 3).

In this model the school or the community is given responsibility for
hiring, disciplining, and paying teachers and for supervising their
attendance. Standards are usually established at the local level for
teacher qualifications, pupil-teacher ratios, pay scales, incentives, con-
ditions of employment, pedagogical supervision, and in-service train-
ing. All of these standards are set independently of the national norms.
Preservice training is provided by local academic institutions, the local
government (for example, municipalities), or NGOs. At the center the
ministry of education may establish certain regulations, such as those
governing teacher qualifications, and set minimum salary levels for
teachers at alternative schools. But these standards usually do not meet
the national standards and scales for qualification and salaries.

Teacher Management Functions

Although there is considerable variation in the teacher management
structures used in different countries, little data are available about
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Box 3. The Alternative Model: The Basic Education Expansion
Project in Mali

In the 1980s Mali's education system was centralized and suffered from
severe resource constraints that affected the training and hiring of teachers
and the number of schools available. In the Kolondieba district, for exam-
ple, the gross primary enrollment rate in 1991/1992 was 14 percent; for girls
the rate was only 8.5 percent. The Basic Education Expansion Project was
set up in 1990 to expand access to primary education in Mali by the US
Agency for International Development (USAID) using simple interventions
to provide basic formal instruction. The project, which has been supported
by USAID and Save the Children/USA, was developed in conjunction with
an education project sponsored by the World Bank, USAID, and other
donors.

The project aims to lower the requirements for entry into the teaching
profession and to shorten the duration of teacher training to one month of
initial training and two weeks of in-service training each year. Hiring is done
by local villagers. Few of the new recruits to teaching have had more than six
years of formal schooling and some have just had literacy training. This level
of training was, however, felt to be adequate for providing a restricted cur-
riculum centered on literacy and numeracy taught in the local language.
Teachers' salaries are paid by the village from fees and contributions from
the village association. The average salary in the program is US$12.80 a
month, while the average salary for state teachers is US$110 a month.
Teachers are accountable to the villagers. The attendance of teachers and stu-
dents is reported to be high (for students it is more than 95 percent in 60 of
the 62 schools participating in the project).

Pedagogical supervision and support is provided by Save the Children
project staff, who visit weekly, and by a representative from the local educa-
tion authority, whose fuel costs for travel are met by Save the Children.
There is some dissatisfaction with the approach to supervision used by the

the effects of different structures on teacher performance. An effective
teacher management system must assure teachers that they will be
adequately and regularly paid, that they will enjoy conditions of ser-
vice appropriate to their profession, that they will have access to con-
tinuing professional development, that they will be able to progress
along a clear and objective career path, and that they will be governed
by a set of regulations and procedures that are reasonable, transpar-
ent, and fairly implemented. Above all, the system must make ade-
quate provision for training and preparing teachers for the classroom.
A good system will also provide teachers with recognition and feed-
back on their contribution, include appropriate performance incen-
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program, which is basically unstructured observation and feedback. It is
planned to strengthen this aspect of the program through further training,
which Save the Children will provide in collaboration with the training insti-
tutes of the Ministry of Basic Education.

Since the project was established, enrollment has increased, although
dropout rates are high because many primary students are older than the
norm for their grade. A survey of dropouts revealed that many were adoles-
cents, some of whom left to pursue income-generating opportunities outside
the village, or in the case of girls, to get married. Academic achievements of
the students in the participating schools has not been evaluated systemati-
cally. The 1995 national education policy in Mali was influenced by this pro-
ject. For example, the national program advocates and promotes the local
recruitment and training of teachers.

Innovative projects of the kind initiated in Mali raise certain issues.
Teachers in the project may well organize collectively to bargain for better
pay and status. Pressure from parents may be exerted to expand the cur-
riculum and to hire more highly qualified teachers. Teachers in the state sec-
tor and their unions may be concerned by the threat that the project poses to
the civil service status and level of pay of state teachers. While their pay level
is well above what the teachers in the project receive, it is not relative to the
cost of living in Mali. An added concern is that the costs of teacher training
and pedagogical supervision in the project have to be met by external sources
and are therefore not sustainable or widely replicable. Questions can also be
raised about the fact that state support to basic education is mainly helping
urban families, while rural families in the project must contribute their own
funds and rely on external assistance. Most official schools, which are fully
funded by the government, are in urban settings, while unofficial schools in
rural settings are funded by families or by assistance from external agencies
such as Save the Children.

Souirce: De Stefano 1995.

tives to foster and reward good teaching, take into account teachers'
rights to contribute to and influence the decisions that affect them,
and promote good relations and communication between teachers
and other stakeholders in education, such as parents and educational
management.

As we have seen, there have been reform programs in many coun-
tries, both industrial and developing, that have decentralized the
responsibility for teacher management to a lower level of government,
to the local community, or to the school itself. In this section we look at
how various aspects of teacher management have been affected by
decentralization in these countries.
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Teacher Professionalism, Standards, Certification,
and Preservice Training

Teachers are the key resource in any nation's educational system. In prin-
ciple, decentralizing teacher management gives local stakeholders more
autonomy. But the removal of a heavy central control structure often also
leads to less professional support for teachers. In addition, central con-
trol may be replaced by increased accountability requirements, as has
happened in the United Kingdom and New Zealand. Parents and local
authorities may provide some supervision, but this supervision rarely
extends to pedagogical issues such as expertise in teaching methods. The
net result of decentralization is that the system becomes more dependent
on teachers to deliver high-quality teaching in the classroom, requiring
them to be even more responsible and professional.

Decentralization reforms should, therefore, include strategies to
increase the ability of teachers to uphold high-quality teaching stan-
dards. One positive approach gives teachers more control over the
accreditation, licensing, and advanced certification of teachers and over
the setting and monitoring of ethical standards of practice. This
approach is increasingly popular in both industrial (for example,
Australia and the United States) and developing countries (for exam-
ple, Mauritius and Ghana). Traditionally, professional accreditation has
been weaker for teachers than for other established professions.
Experience suggests that standards are higher and more rigorously
enforced when professional associations accredit professionals. In the
United States professional standards boards have recently been estab-
lished in twelve states and at the national level. In Australia a teaching
council was established in 1993 to develop a system of professional
standards and national teacher registration (Darling-Hammond 1995).
The General Teaching Council of Scotland, which is made up of fifty
members of whom thirty are teachers elected by their peers, is respon-
sible for keeping a register of approved teachers for evaluating and
approving all teacher training courses, and for removing from the reg-
ister teachers who bring the profession into disrepute (Halliday 1995).
Under the Professional Support Program, the Association for the
Development of Education in Africa, along with many countries in
Africa are considering the possibility of establishing professional
teacher councils or teaching service commissions (Commonwealth
Secretariat/Donors to African Education 1995).

Policymakers in systems undergoing decentralization should seri-
ously consider devolving responsibility for setting standards for entry
into the profession and for upholding good practice to professional
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teachers organizations. Such devolution should be possible if the
administrative or the grassroots model is being used. The situation is
different for the smaller innovative programs typical of the alternative
model, which often use unqualified teachers. The current and future
status of these unqualified teachers is a cause of concern to professional
teachers and should be addressed through innovative in-service train-
ing and upgrading programs. The government can more effectively
maintain its overall responsibility for regulating standards by devolv-
ing some responsibility to professional bodies.

Setting standards for entry into training programs, length of train-
ing, content of training, and exit from programs are key functions in
regulating teacher training. Throughout the world teacher training is
usually determined by national ministries of education, even in federal
states such as Brazil and Nigeria (although not in the United States),
where the states have some responsibility for teacher preparation.
Responsibility for training teachers can be devolved to various bodies,
such as the General Teaching Council in Scotland. Sometimes stake-
holders (such as teachers unions, parents' organizations, and profes-
sional bodies) demand to have some influence over teacher education.
One way to involve them in the process is to establish advisory bodies
such as the National Council for Education in Zambia and the National
Education Committee in Nepal. Such bodies usually do not have any
authority, but they can offer ideas and make proposals. In some cases
the body is permanent, but in other instances a temporary commission
or task force fulfills this function. Getting the balance of influence right
between the politicians and the bureaucrats on the one hand and the
teachers and other stakeholders on the other is an ever-shifting process,
as is determining the relative weight to be given to national, regional,
and local interests. Country-specific circumstances, such as the diver-
sity of Indonesia's culture, the enormous size of China, and the legacy
of apartheid in South Africa, also come into play in devising standards
and certification for teachers.

Teacher training programs are usually provided at colleges or univer-
sities. Sometimes these institutions enjoy considerable latitude in design-
ing their teacher training programs within the definitions set down by
the education ministry. In countries such as Malawi and Zimbabwe, in
which the ministry of education operates the training colleges, it has con-
siderable control over the curriculum. In other countries, such as the
Philippines, the provision of teacher education is fragmented.
Approximately 80 percent of all initial teacher preparation in the
Philippines is provided by the private sector, mostly at poorly regulated
teacher training institutes. Enrollment in these programs greatly exceeds
demand for newly trained teachers. While the standards for accredita-
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tion are set by the central government, the system is voluntary and only
about 20 percent of the training institutes participate. Responsibility has
devolved in the Philippines without any proper regulatory mechanisms
to set standards. Attempts are now being made to reduce the numbers of
teacher training institutes, to upgrade those that remain, and to set higher
overall standards for teachers (World Bank 1995c).

Even in highly decentralized systems of education, the ministry of
education usually has a role in setting standards, establishing levels of
teacher qualification and certification, and providing block grants to
schools. In cases where a government does not pay the teachers'
salaries, it may nevertheless set standards for the minimum qualifica-
tions of those teachers, as does Kenya. Such standards are not, how-
ever, always complied with. In 1982 community schools in Kenya,
called harambee schools, had much higher percentages of untrained
secondary school teachers (87.3 percent) than did government schools
(15.4 percent) (Lillis and Ayot 1988). In China the government sets min-
imum salary levels, which are sufficiently high to attract qualified
teachers. This policy reduces the risk of cheaper but underqualified
teachers being hired (Cheng 1990). Centralized salary standards do not,
however, always work. Despite the efforts of the federal government in
Colombia to prohibit states from employing unqualified teachers, the
states did not comply. This problem highlights the importance of deal-
ing with the question of teacher supply separately from the issue of the
decentralization of teacher management.

In many countries the morale among teachers is low and it is difficult
to attract good candidates into teacher education programs. Teachers
complain that their image and status in society has fallen and that they
are no longer seen as professionals. Among the reasons put forward for
this decline are the fall in minimum qualification standards and the
shortening of teacher training programs. Teachers fear that surcharges
lower the standing of their profession and give the impression that any-
one can teach. Governments usually adopt shortened teacher training
programs when enrollment is dangerously low, when they cannot meet
the demand for qualified teachers, and when they cannot afford to pay
for fully qualified teachers. Concerns have been expressed that adopt-
ing shortened training programs will lead to the deprofessionalization
of teaching (see box 4). Many NGOs are rethinking their support of such
programs. Concerns have been expressed about the emergence of a
twin-track approach to education, in which NGO-sponsored projects
substitute for government-supported programs only to offer unquali-
fied teachers and a lower quality of schooling, usually to the poor.

Not all countries want to involve their local communities or schools
in certifying teachers or setting teacher standards. In France, for exam-
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Box 4. The Innovative Teacher Training Program in Rajasthan,
India

In the State of Rajasthan, India, the Shiksha Karmi program, funded by the
Swedish International Development Authority, recruits local residents to
teach in schools that lack professional teachers or that have teachers who do
not turn up for classes. The residents receive thirty days of intensive train-
ing and two days a month of in-service training. The government pays
stipends to these teachers. So far there has been some resentment from local
teachers but no organized opposition. The absence of organized opposition
may be because of the scarcity of teacher unemployment in the state and
because the program operates in remote villages, possibly saving profes-
sional teachers from being posted to these areas. If the program were, how-
ever, to be expanded, conflicts would become more likely

Source: Archer 1994.

ple, 70 percent of the population believes that regional governments
should be given more power in the financing and management of
schools, and 60 percent believes that regions should be given more
power in the recruiting of teachers. Only 12 percent, however, believe
that regions should have responsibility for granting teacher diplomas.
(Cremer, Estache, and Seabright 1994).

In most countries it is probably unrealistic to expect much local
involvement in setting standards or certifying teachers, except for alter-
native programs. Local involvement of this kind is probably also unde-
sirable. Certification should be done at a higher level by a recognized
body. In most countries the central government should oversee certifi-
cation, although in federal systems, the state may do so. But as the
examples given here have shown, there is scope for sharing responsi-
bility among stakeholders, including teachers, for standard setting and
teacher preparation.

Teacher Recruitment and Posting

Personnel issues are a sensitive area in any decentralization process. It
must be decided which aspects of teacher recruitment and posting
should remain the responsibility of the central government and which
could be more efficiently administered at a local level. The central gov-
ernment should almost certainly maintain some measure of control
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over the total number of teachers employed (and, therefore over expen-
diture levels) in the public sector. It is also appropriate for the central
government to set qualification standards. But the choice of individual
teachers and the decisions about the pattern of staffing in the schools
may be made locally, even at the school level.

The responsibility for hiring teachers, even in systems that are partly
decentralized, is often kept by the ministry of education or another cen-
tral body. However, in an increasing number of countries, such as
Tanzania and Nigeria, parents are becoming worried about teacher
absenteeism and are demanding to be more involved in the hiring of
teachers (Galabawa 1993; Gaynor 1995). In other countries, where the
question of who gets hired and promoted in the decentralized system
is political, teachers are lobbying for a return to centralized control over
their recruitment. For example, in many states in Brazil, teachers are
hired and fired at the discretion of local politicians (Plank 1993).
Similarly, it is common in Colombia and Pakistan for teachers to be
hired on the basis of their political loyalties (Hanson 1995).

In countries that have a shortage of teachers or many remote or dis-
advantaged areas where teachers are needed, difficult decisions must
be made at some level about how best to deploy teachers. Forcing them
to work in remote areas will probably not be effective, because teach-
ers' needs must be taken into account to ensure that they perform well
in the classroom. Teachers near to retirement age may want to serve in
their home areas, and teachers who are married to other teachers will
usually want to be posted with their spouse. These aspirations are legit-
imate and they must be reconciled with the needs of the education sys-
tem. In Zambia pupil-teacher ratios in urban areas are much lower than
in rural areas. Teachers who refuse a rural posting may find themselves
on unpaid leave until a vacancy arises in the urban area where they
wish to work. In Pakistan the Social Sector Coordinating Committee of
Cabinet directed that, as far as possible, only candidates who come
from a specific district should be appointed to schools in that district.
The committee also directed that qualification requirements be upheld
and that all appointments be made on merit.

A teacher shortage can also raise the problem of how best to distrib-
ute teachers across the country. Sri Lanka addressed the problem by
creating a national policy on teacher transfers (see box 5). This approach
is not uncommon, but it is not ideal because it leads to a high turnover
of staff and to the appointment of young and inexperienced teachers to
the most difficult postings. The approach is also difficult to administer,
as the governments of Botswana and Nigeria discovered when they
attempted to implement similar arrangements that obliged teachers to
spend some years in unpopular rural areas.
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Box 5. Decentralized Teacher Deployment in Sri Lanka

In Sri Lanka responsibility for deploying teachers rests at the provincial
level, while transferring teachers is the responsibility of provinces and
divisions. A division is an administrative unit, more localized than a
province, and usually encompassing about 40 schools. Because no one
focuses on the nationwide distribution of teachers, some provinces have
more teachers than they need, while others have too few. A new national
policy on teacher transfers was introduced in 1995, setting up transfer
boards at three administrative levels from zonal to line ministry. Schools
have been classified according to four categories based on whether or not
teachers find them desirable places to work. Minimum and maximum
numbers of years have been set for service at different types of schools. It
is hoped that this policy will ensure that teachers are more equitably dis-
tributed and that even the most remote schools will get qualified teachers.
In practice it appears that the more difficult postings are being given to
newly qualified teachers. As a result, schools with such postings are get-
ting teachers who are qualified but who have no classroom experience.

Source: World Bank 1995e.

Providing incentives is more effective than coercion, and many coun-
tries, such as the Gambia and Sierra Leone, have adopted this approach.
Incentives can include hardship allowances, housing or rent subsidies,
travel subsidies, special study leave, or enhanced promotional
prospects. The posting of married couples together and the cessation of
the practice of using rural postings as a form of discipline would increase
teachers' enthusiasm for their postings. But country experience shows
that incentives alone may not be enough. Botswana has found success
through a combination of coercion, incentives, and improvement to
facilities in rural schools. This combination has enabled the country to
staff all of its primary and secondary schools despite its highly scattered
population and many remote areas (Thompson 1995).

While there may be an argument for allowing parents and commu-
nities to have some say in hiring and firing teachers, the rights of teach-
ers must be safeguarded. Teachers may resist the introduction of greater
control and may ask their unions to protect themselves from this pos-
sibility, as teachers in Andhra Pradesh state in India did (Hannaway
1995). Such resistance can be overcome through dialogue and the devel-
opment of safeguards to meet teachers' objections. Part of their mis-
trust arises from a fear that decisions will be made by local people who
may not appreciate the complexities of teaching and who may be influ-
enced by economics or individual or local bias. Some countries, such as
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Jamaica and Ireland, have overcome this mistrust and have recruited
primary teachers locally for decades. Both of these countries have a his-
tory of church involvement in education, and teachers have long
accepted local church representatives as legitimate recruiters of teach-
ers. Teachers must be persuaded that school boards are equally appro-
priate recruiters of teachers.

In countries in which the demand for schooling has exceeded the
extent of public provision, parents and communities have stepped in
and hired teachers. In Chad, for example, where there is an acute short-
age of qualified teachers and difficulty in managing those already in
the system, about 40 percent of primary school teachers in 1991/92
were employed by communities (World Bank 1993). Parents may also
get involved in hiring teachers when alternative forms of education not
provided by government, such as denominational schooling, are estab-
lished. Studies in Ghana and Tanzania have found that parents and
principals would like to have more say in decisions about teacher
appointments. Principals would like to be involved in early screening
and in final decisions on postings (Mankoe and Maynes 1994). When
teachers are given some choice over the schools to which they are
posted, they are more likely to remain in their posts. Reconciling the
needs of different geographical areas while meeting, as far as possible,
teacher preferences is a major challenge for any level of administration.

The OECD conducted a national sample survey of the general popu-
lation in twelve countries that showed support for the involvement of
local people in the hiring of teachers. School-level decisionmaking was
most strongly supported for teacher selection and promotion. There was,
however, wide divergence among countries. In some countries, support
for school-level selection and promotion of teachers was low, underscor-
ing the need to avoid generalizations. Far less support was given to local-
level involvement in setting teachers' salaries and working conditions. In
Sweden 51 percent of those surveyed favored local control of school bud-
gets, but only 17 percent favored letting schools set teacher salaries. The
respondents' stated preferences did not necessarily follow national pol-
icy. French respondents supported local teacher selection, but that is not
the national policy or practice. There was similar support for local teacher
selection in the United Kingdom, where it is national policy. Table 1
reports the level of support among the respondents for local involvement
in selecting and promoting teachers and in determining their salaries
and working conditions (CERI and OECD 1995).

In Western countries where local authorities and school boards are
responsible for appointing teachers, vacancies are usually advertised in
the national media. In Ireland there are established appointment proce-
dures for recruiting primary teachers. These procedures are set out in
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Table 1. Decisionmaking at the School Level, 1993/94
(percentage of respondents who thought that it was "very important"for decisions to
be made by schools themselves)

Teacher selection Teacher salaries
Country and promotion and working conditions

Austria 31 18
Belgium (Flemish speaking) 39 26
Denmark 31 12
Finland 34 22
France 59 43
Netherlands 47 24
Portugal 51 37
Spain 20 13
Sweden 44 17
Switzerland 26 14
United Kingdom 50 32
United States 67 57

Source: CERI and OECD 1995.

the rules and constitutions of the boards that manage schools. The
teacher enters into a contract with the board of management. This direct
relationship between the teacher and the school has advantages for both
parties. Introducing this system of recruitment requires consultation
with all stakeholders and built-in safeguards to ensure that local teacher
recruitment complies with government regulations and controls.

Communities in developing countries may find it difficult to recruit
qualified local teachers or to mount wide recruitment campaigns to
attract candidates from other areas. In countries affected by this prob-
lem a regional or national register of qualified teachers should be main-
tained, and schools should have access to this register when recruiting
staff. A list of vacancies for each term might also be compiled and cir-
culated to schools and teacher training colleges.

The appointment of the school head is important for any school.
Some countries have sought to give parents a stronger voice in select-
ing the head, and some countries have devolved the hiring of princi-
pals to local school boards. For example, in the Minas Gerais state in
Brazil, principals are elected by the entire school community by secret
ballot. Three candidates who have passed a battery of objective exami-
nations compete in the selection. Eighty-five percent of primary school
principals in the state are now elected, breaking the cycle of patronage
that previously existed (de Mello and Neubauer da Silva 1993). Ghana
has recently increased the responsibility of district directors, and direc-
tors can now appoint school heads.
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Teacher Promotion, Transfer, and Dismissal

Salary is not the only determinant of teacher status or performance.
Teachers are also concerned about opportunities for promotion. The
career structure for teachers in basic education is pyramidic; there are
usually many teachers at the base and little scope for promotion to
higher levels. Promotion for teachers often means leaving classroom
teaching for administration. This pattern has a negative effect on teach-
ers' morale and downgrades the status of teaching. Some countries,
such as Australia and Ireland, are increasing the number and variety of
teaching posts by, for example, creating more graded posts of special
responsibility. These posts supplement the traditional promotional
posts of head and deputy head. The duties attached to these special
posts should be central to the schools' instructional and staff develop-
ment needs, rather than duties of a routine administrative nature.

The procedures for filling higher-level posts in education, both teach-
ing and administrative, are usually set by the central government, even
in countries in which other decisions are made at more local levels. In
some countries, such as Botswana, every promotional post is adver-
tised, while in other countries, such as Zambia, only headships are
advertised. The criteria for promotion to more senior positions should
be clear and understandable. Many teachers complain, however, that
the procedures for promotion are neither transparent nor fair. Even
when procedures are in place, teachers may not know about them
because there is no proper vacancy announcement system. In
Bangladesh, where transfers, promotions, and disciplinary measures
are decided by district committees, allegations of corruption and polit-
ical favor are common (IIEP/UNICEF 1994).

It is sometimes argued that seniority (length of service) should be
the only criterion for promotion. In systems in which parents and stu-
dents are given a say, reliance on seniority alone is unlikely to be accept-
able. Getting teachers to accept that they have to prove their merit to
get a promotion may require a lengthy process of dialogue and negoti-
ation. Teachers tend to be concerned about the damage that competing
for promotion can do to the spirit of cooperation in schools; they are
also often concerned about the influence of local political and personal
biases on appointments that are supposed to be made on merit.
Adequate guarantees to meet these concerns are required to ensure that
teachers accept the principle of promotion on merit. Involving teachers
in setting objective promotion criteria, ensuring that they are repre-
sented on promotion panels, and providing an appeals mechanism can
help to address these concerns.
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It may be necessary to transfer teachers to ensure that vacancies are
filled and that there is an equitable distribution of teachers across the
country. Promotions usually also involve transfers, creating particular
difficulties for married women teachers who are expected by society to
remain with their husbands. It is uncommon in most countries for hus-
bands to leave their jobs to follow their wives to new work locations.

If teachers disregard the standards that have been set to govern their
conduct, disciplinary procedures and even dismissal may be war-
ranted. In countries in which the central government is responsible for
discipline, delays, misinterpretations, and accusations of unfairness
often abound, and a tortuous process through district, regional, and
central levels has to be followed before a teacher can be fired. For exam-
ple, a recent review found the teacher discipline system in Ghana to be
inadequate. Regions and districts in Ghana can transfer teachers but
not dismiss them. Circuit supervisors of the ministry of education who
are assigned twenty-five schools in an area called a circuit, send a series
of warning letters to teachers in need of discipline. If the letters are inef-
fective, the teacher is summoned to appear before the district officer for
disciplinary action. There are often delays, which undermine the disci-
plinary process (Asire-Bediko and others 1995).

The state education secretariat in the Minas Gerais state in Brazil
allows schools to hold the personnel records of their teachers. Although
salary levels are established at the state level, schools manage and con-
trol the personnel matters of their own employees. This practice has
made it possible to respond faster to problems. The schools in Minas
Gerais are, however, fortunate because they were given funds by the
state to establish computer systems for personnel planning and control,
an advantage lacking in schools in most developing countries and even
in smaller schools in industrial countries (Amaral and others 1995). In
addition to access to technology, adequate support, such as funding to
employ support staff, should be given to schools to ensure that princi-
pals are not overburdened with administering decentralized teacher
management.

In Nicaragua municipal education councils employ teachers and
pay them (using funds from the central government), and have the
authority to hire and fire them within a legal framework that protects
their rights (see box 1). Teachers are initially apprehensive of the coun-
cils' firing powers but have come to accept that some teachers ought to
be dismissed. This acceptance was gained partly because the power of
dismissal was introduced as part of a wider package that improved
conditions for teachers. For example, delays in the payment of teacher
salaries were reduced from three months to ten days, and salaries were
increased by 22 to 100 percent.
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Based on the cases cited here, it is possible to extract some basic prin-
ciples that apply to discipline and grievance procedures. Those people
at the school or local level who are responsible for personnel must be
trained to follow proper procedures. Teachers should be able to con-
tribute to setting acceptable standards and there should be a grievance
procedure that allows teachers to register complaints with another level
of administration or with a special body. Decentralizing responsibility
for discipline without developing the ability to carry it out effectively
will inevitably lead to conflict.

In-Service Training and Professional Development

The World Bank has reported that in-service training can have a positive
impact on educational quality if it is appropriate, well organized, and
competently delivered (World Bank 1988). Research in Bangladesh,
Colombia, and Ethiopia suggests that relevant, regular, and practical in-
service training that is well implemented is a prerequisite for school excel-
lence (Dalin 1992). A study of in-service teacher training in selected World
Bank projects in Sub-Saharan Africa showed that directorates of the
Ministry of Education implemented most of the training projects. Many
people would argue that schools should be responsible for the ongoing
training of all teachers and be given assistance to fulfill this responsibility.
The task of organizing in-service training cannot, however, be given to the
school level alone. It makes sense on pragmatic and equity grounds to
organize such training at a regional or central level, depending on the
structure of the education system and geographic conditions.

Collegial working practices within and among schools are becoming
popular as a means of diminishing the isolation of teachers in their
classrooms. Such practices also help to circumvent the top-down, cen-
tralized approach to in-service training. The concept of cluster schools
has been introduced in Nepal, Thailand, and Zimbabwe. A cluster con-
sists of ten to fifteen schools, one of which is responsible for the peda-
gogic and administrative supervision of the other schools in the cluster.
Teachers in the clusters receive five days of regular monthly in-service
training at the core school. Sustaining this effort may be a problem. In
both Nepal and Zimbabwe teacher enthusiasm has waned because of
the workload involved. This problem reemphasizes the need to balance
school-level training with regional and central involvement in provid-
ing in-service training.

Teacher training, both preservice and in-service, is often badly orga-
nized, with few effective links between schools and teacher training
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institutes. This problem is compounded in countries such as Namibia,
Tanzania, and Zimbabwe, where two different ministries administer
teacher training and schools. In Mauritius regional education centers
have been established through a master plan for education. Those cen-
ters will plan and implement training programs, workshops, and sem-
inars for teachers and head teachers. Burkino Faso has introduced an
initiative to expand and decentralize professional training for teachers
(see box 6).

It is difficult for local groups to fund and organize in-service train-
ing. Most of the groups that have been able to do so have benefited
from an innovative program or external support. Nongovernmental
organizations can provide in-service teacher training in several coun-
tries. For example, in Uganda ACTIONAID relied on distance educa-
tion to provide in-service training to underqualified primary school
teachers in the Mubende district, where a 1991 survey found that 81
percent of teachers were untrained. Recognition of training by the
Ministry of Education was important for participants. There are now

Box 6. In-Service Training Initiative in Burkina Faso

Burkino Faso's in-service training initiative, started in 1991, was devel-
oped as part of a nationwide reform program, Education IV, which was
supported by the World Bank and other donors. The initiative arose in
response to an acute shortage of fully trained primary teachers, only 20
percent of the country's primary teachers in the profession had advanced
teachers' certificates. The program put special emphasis on in-service
training for rural teachers. Initial and in-service training was organized
and run by provincial inspectors. Teachers attended three-week seminars
at the beginning and the end of the school year and received supervision
and support from inspectors and school directors in the intervening time.
The supervisors received training to help them carry out their duties.
While the training offered through the program was administratively
decentralized, it was determined and controlled by central government.
In addition, training was directive in style despite encouragement from
the government to make it participatory. Training alone cannot solve all
problems. Under this project it has given a boost to professional morale,
but primary teachers in Burkina Faso also have to contend with problems
such as social isolation, lack of materials, limited professional stimula-
tion, and poor housing. In-service training and other initiatives of
Education IV do not sufficiently address fundamental structural con-
straints and this limits the scope for effective reform.

Source: MacClure 1994.
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plans to expand the project to cover the whole northern region in
Uganda. In India local NGOs and state govemments have collaborated
to provide teacher training through several innovative projects. For
example, in the Lok Jumbish project, training programs for teachers are
run by experienced NGOs and are funded by the state government.
Courses focus on increasing the participatory aspect of the education
process (Archer 1994).

Providing quality in-service training on a low budget can be chal-
lenging, but it is necessary to invest in the professional development of
teachers. One way to involve teachers in their own professional devel-
opment is to ask them to design and run in-service courses. The bene-
fits of such courses may be comparable to those of formally designed
programs because teachers have as much to learn from one another as
they do from outside sources.

Teachers unions in some countries provide in-service training. In
Ireland, for example, a pilot project was undertaken by the Irish
National Teachers Organization (INTO) in 1994. Over a six-month
period, 1,128 teachers participated in 58 in-service courses offered by
the organization and funded by the Irish Department of Education and
the European Social Fund. The pilot project, which has since been
expanded, developed structures at the local level to ensure that local
teachers were involved in devising strategies and in delivering the
training programs (INTO 1995). Some teachers organizations offer in-
service training in countries other than their own through cooperative
development projects. Canada, France, and Switzerland, for example,
provide training for teachers in developing countries. This support has
also helped teachers unions in developing countries such as Ghana to
organize their own in-service courses.

Bodies outside the education sector may also provide in-service
teacher training. As the movement to privatize education gains momen-
tum in countries such as Australia and the United Kingdom, the con-
tracting out of training to private enterprise is being promoted. The
experience of Hungary should, however, act as a warning against
adopting this approach in markets that are not dynamic.

Many would argue against the privatization of training, even in
strong markets. For example, it has been suggested that competition in
New Zealand is undermining quality as private providers aggressively
market "quick fixes" and public providers flounder because of spend-
ing cuts (Education Intemational 1997). A growing number of private
enterprises in Hungary are now offering in-service training for teach-

-ers and management training for school directors, just when uncer-
tainty about state funding has forced many of the country's county
pedagogical institutes to introduce fees and shorten courses. Many
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courses are on offer but little is known about their quality. A recent arti-
cle reported that a plethora of public, half-private, and fully private
enterprises are marketing their services to schools. These enterprises
are financed by several sources and use unregulated curriculums. In
the absence of a regulatory framework, choosing among these
providers can only be bewildering to schools and wasteful of scarce
resources.

Salaries, Incentives, and Conditions of Service

The power to set pay rates for teachers usually belongs to the central
government, and governments are understandably wary about decen-
tralizing power. In most countries teachers organizations have a say in
negotiating levels of pay, but their influence varies depending on
whether there is a full collective bargaining process, some form of nego-
tiation, or a mere consultation. The rationale for central involvement
has to do with affordability and equity.

The terms and conditions of teachers" employment are important
because they determine, to a large extent, the quality of candidates
attracted to the profession. Most teachers seem to believe that they are
poorly paid compared with other professionals. There is some objective
evidence for this point of view (Lockheed and Verspoors 1991). Low
salaries are blamed in many countries for forcing teachers to take sec-
ond or even third jobs, which may or may not be at another school. Low
salaries are also blamed for high teacher absenteeism and for the
growth in the supply of preparatory courses. Parents must pay extra
tuition for their children to take these courses, which are frequently
taught by teachers who do not turn up to teach their regular classes. A
study in Tanzania found that 77 percent of all primary teachers earn
additional income from outside jobs. Teachers salaries are low in Brazil,
especially in the poorer states, and they are under threat because of
constant inflation. Low salaries contribute to frequent strikes (Plank
1993). In central and eastern Europe many foreign language teachers
are leaving schools to work in private companies that offer much higher
salaries, sometimes twice what the teachers earn at the schools.

Devolving the responsibility for determining salaries to the local or
school level can cause problems. As a result of recent reforms in the
United Kingdom, local education authorities give each school a cash
sum based on the average cost of a teacher in the local education author-
ity instead of giving the school a cash transfer equal to the actual salaries
of the teachers on staff. This practice puts pressure on schools to appoint
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staff who are cheap and thus not qualified or inexperienced. A recent
study by the University of Birmingham found considerable anxiety
among school heads and teachers about the practice. The two-and-a-
half-year study of 812 schools reported that a trend of employing teach-
ers on temporary contracts has developed; 30 percent of the heads
interviewed said that keeping salaries low was or would be a consid-
eration in their recruitment policy. One head explained that they were
unable to afford the staff they wanted (Bullock and Thomas 1994).
There is no evidence of benefits to teaching or learning from decentral-
ization of this kind.

In New Zealand teachers, principals, and most school trustees
opposed a move to have boards of trustees set salary levels and condi-
tions of employment. Trustees regarded these tasks as the government's
responsibility, and they did not want to add to their workload, partic-
ularly because they gave their services on a voluntary basis. The
trustees also thought that their relations with teachers would deterio-
rate, that inequities would increase, and that funding cuts would result
(see box 2). New Zealand is not the only country to have encountered
this opposition. The survey of twelve OECD countries reported in table
1 found that only in the United States did a majority (57 percent) of the
general public want teachers' salaries and conditions to be set locally. It
was only after many years of resistance that the teachers union in
Sweden agreed to allow teachers' salaries to be set locally. The Swedish
agreement included safeguards, such as a guaranteed minimum entry-
level salary.

Many local authorities and communities find it difficult to offer
attractive conditions and job security for teachers. Educacion con
Participation de la Communidad (EDUCO)/(El Salvador Community
Managed Schools Program) was created in 1991 by the Salvadoran gov-
ernment to expand education and increase local involvement by creat-
ing associations of elected community members to administer schools.
One of their responsibilities is the employment of teachers. However,
the absence of adequate benefits and lack of job security have caused
problems. Teachers employed by the Ministry of Education have job
security and receive benefits such as medical insurance, maternity
leave, and pensions. They also can join the teachers union. Teachers in
the EDUCO program are paid by the Ministry of Education but
employed by the community on one-year renewable contracts; they are
not union members. Many teachers accepted work in the EDUCO pro-
gram because there was nothing else available. They saw their work in
the program as a temporary option while they waited to be assigned to
a public school. As a result teacher turnover in EDUCO schools was
high. Moreover, the relative security of being a civil servant means that
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few of the teachers employed by the Ministry of Education are willing
to give up their jobs to become EDUCO teachers (Pena 1995).

Low salaries discourage qualified people from entering the teaching
profession and give those who do little incentive to improve their teach-
ing. In most countries seniority and qualifications determine salaries
and bonuses. Australia has experimented with a knowledge- and skills-
based approach to teachers' pay. The country's "advanced skills
teacher" classification, established in 1990, was designed to keep teach-
ers in the classroom by linking pay to career development. The scheme
provides three career steps above that of classroom teacher; the highest
step has an income level equivalent to that of a deputy principal.
Candidates are supposed to have served satisfactorily for at least nine
years. In the first few years, two-thirds of teachers applied and all but
7 percent of applicants were granted this classification. It would appear
that many teachers see the program as a way to boost their salary rather
than as an opportunity for genuine professional development. The
public questioned why teachers should be paid for achieving profes-
sional standards rather than for doing extra work.

It is reasonable to expect that linking compensation to job perfor-
mance would motivate teachers and would make salary increases eas-
ier to administer. It is argued by some that teacher compensation must
be linked to job performance if the education system is to retain well-
qualified teachers. The empirical evidence is not, however, adequate to
uphold this argument. Examples of the use of merit pay in developing
countries are few. The efforts that do exist are new and it is thus not
possible to extract much information from them. A locally monitored
incentive scheme has been implemented in Nicaragua (see box 7) and
the Nicaraguan Ministry of Education is developing guidelines that
include teacher performance incentives, personnel management, and
criteria for paying salary supplements to teachers funded by local
contributions.

Some countries offer incentives to work in unattractive locations.
Indonesia gives 50 percent salary bonuses to rural teachers; Ethiopia
requires rural communities to provide their teachers with housing; and
Botswana gives such nonsalary incentives as housing, instructional
materials, and training opportunities. In Chile ineffective incentives at
the school level are contributing to poor learning achievement in
municipal schools (Espinola 1995).

The Dominican Republic, supported by the World Bank, has
changed its teachers compensation system with the aim of developing
a clearer career structure for teachers. Teachers' salaries go up in incre-
ments if teachers improve their classroom performance or increase
their qualifications (see box 8). The design of the compensation pro-
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Box 7. Teacher Performance Incentives in Nicaragua

Since 1993 the Ministry of Education in Nicaragua has been decentraliz-
ing the administration of public, primary, and secondary schools to local
school-management boards or councils under the Basic Education
Project. One component of the project is the introduction of performance
incentives for primary teachers working in schools in decentralized
municipalities to encourage them to stay in their jobs and to attend school
regularly. The incentives are approximately equivalent to 25 percent of
the basic teachers' salary of US$15 per month. The incentives are paid
monthly and they are adjusted each term. Payment is based on regular
teacher attendance and low student dropout rates.

Penalties apply when a teacher misses days of school or is late for
school by thirty minutes or more on three occasions. In better-off areas
the main funding source for the incentives is parents' voluntary contri-
butions. These local contributions free up Ministry of Education funds,
allowing the Ministry to provide incentive payments-and bonuses to
teachers in poor schools and areas. Extremely poor municipalities receive
the full amount needed for the incentives from the central govemment,
while more affluent municipalities receive less or no money from the
government and use parents' contributions to make up the difference.
The central government payment is adjusted each term based on the
number of teachers benefiting and the size of the local contribution. The
school council administers the local contributions that are received
directly by the school. The council elects a member who monitors teach-
ers' attendance. Attendance reports are signed weekly by the chair of the
school council and then sent to the municipal education council.
Accounting rules and financial controls are established by the Ministry of
Education and are implemented by the municipality. It is expected that
this incentive scheme will apply to two-thirds of all public primary teach-
ers by 1999, the last year of the project.

Source. World Bank 1995c.

gram facilitates local participation by asking local institutions and
high-performing schools to provide instructors and training materials
for teachers.

Other functions related to teachers' conditions of service that might
usefully be decentralized are the granting of leave, the payment of
allowances and retirement benefits, and the determination of incen-
tives that correspond to specific local requirements. The capability of
the level to which the task is being devolved to deal with the task must
be taken into account as must the amount of support that can be pro-
vided to make the decentralization feasible.
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Box 8. Teacher Compensation in the Dominican Republic

An in-service training program has been introduced in the Dominican
Republic to assist teachers who lack formal qualifications and teach in rural
and marginal urban areas. The program is designed to upgrade teachers'
knowledge in core subjects such as mathematics and language. The train-
ing is composed of self-study modules, group meetings of teachers, week-
end and vacation training sessions, and in-school demonstrations.
Instructors are recruited from high-quality local schools and universities,
and they are given technical assistance in the design of training materials.

The teacher salary schedule has been revised to provide incentives to
teachers to attend training courses, to improve their job performance, and
to agree to be posted to rural or outlying areas. Incentives are built into
the basic salary in the following way:

Basic Standard Quality Performance Regional
Salary = salary + adjustment + adjustment + evaluation + adjustment

10% 1040% 0-29% 20-25%

The quality adjustment element is based on teachers' qualifications,
while the job performance element is based on evaluations that range from
0 for a poor performance, to 7 for an acceptable performance, to 29 for a
very good performance. The basic salary is increased by 25 percent for ser-
vice in rural areas and by 20 percent for service in marginal urban areas.

Source: Dominican Republic 1993.

Pedagogical Supervision and Support

All too often the teacher supervision and appraisal system serves the
needs of civil servants rather than those of teachers or schools. When
appraisal is designed and controlled by the central government, as it is
in many African countries, the system is even more likely to favor the
interests of civil servants. In Zimbabwe the standards and controls
department of the Ministry of Education requires a copy of all supervi-
sory visit reports conducted by the districts. Officials at the department
admit that no use is made of the reports and that there is no good rea-
son for them to be submitted. Teachers often do not receive copies of
these reports (Gaynor 1995). There is no clear pattern in the use of
inspectorates in industrial countries. In France inspection is done by
both national and local authorities. There is no inspectorate in Sweden,
and inspectorates have been replaced by regional and local support
functions in Norway. New Zealand has created a separate body (the
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educational review office). Some Australian states use self-evaluation,
and the United Kingdom has plans to privatize school inspectorates.

The large number of teachers and schools compared with the small
number of supervisory personnel means that great demands are placed
on those responsible for assessing teachers. Many supervisors complain
about the long distances that they have to travel on poor transport and
about the lack of financial assistance for travel and subsistence expenses.
It makes sense, therefore, for teachers to be evaluated by people located
closer to the school. Local evaluations are more likely to be carried out
properly and shared with the teacher and the school management, giving
them the chance to make any necessary changes. In any system, whether
centralized or decentralized, the school head should supervise and pro-
vide support to teachers. Many heads, however, have teaching responsi-
bilities in addition to their administrative workloads, leaving them with
no time for supervising the classroom performance of other teachers.

Sometimes, particularly at the secondary-school level, external
supervisors are not capable of offering assistance to teachers on the
content of what they teach. Fellow teachers may have more to offer by
way of support than external supervisors. The Australian advanced
skills teacher program encourages teachers to provide pedagogical
support and guidance to their colleagues while improving their own
classroom teaching practices.

Pedagogical supervision is not an appropriate function to devolve to
the local community. Communities in some countries are, however,
attempting to become more involved in this function. In Nigeria local
government education authorities use locally recruited supervisors
(funded by the state government). The supervisors are retired teachers
who live in the community. In a recent study teachers expressed differ-
ent views about the value of this system. While some teachers found
the supervisors supportive and able to give more time to discussing
problems than Ministry of Education inspectors, other teachers found
supervisors too old and out of date in their knowledge of teaching
methods (Gaynor 1995).

To be effective, the criteria on which teachers are appraised must be
objective and must reflect local and school realities and priorities.
Regular informal appraisal is more helpful to schools than informal
yearly appraisal. Peer evaluation, self-evaluation, appraisal interviews
with supervisors, and whole school and department reviews are some
of the methods being considered to make appraisal less bureaucratic
and more relevant and useful to schools.

In a decentralized teacher-management system appraisal should
take into account the needs of teachers, schools, localities, and the
nation. Expanding or tinkering with any one aspect of current supervi-
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sory services is unlikely to provide a solution to the decentralization of
pedagogical support. Changes must be consistent with the governance
structures, must include teachers, and must be comprehensive, simple,
and possible to deliver. There should be a trial period before any new
measures are adopted permanently. Decisions on what is appropriate
will depend on several factors, not least the skills and professionalism
of teachers. Lockheed and Verspoor (1991) suggest that an effective
teacher should have thorough subject matter knowledge, a range of
appropriate pedagogical skills, and motivation; that supervision and
support can help teachers develop these qualities; and that local deliv-
ery of support may be more effective than central delivery. Lillis (1992)
argues that there is little empirical evidence on which to judge the
impact of inspection and supervision, centralized or decentralized.

The Design of Reform Programs
to Decentralize Teacher Management

Teacher management is usually decentralized as part of an overall plan
to decentralize the education system. Thus the goals of the entire decen-
tralization program must be worked out before identifying changes to
be made in teacher management. The key to reforming teacher man-
agement is to find a way to allow community participation to flourish
without losing the underlying values of a cohesive system. The wider
system must ensure nationwide equity in the distribution of teachers,
build a career structure for teachers that attracts and keeps good teach-
ers, and safeguard the rights of teachers, no matter who employs them.
During the design phase of the decentralization reforms stakeholders
should be identified and consulted on the reform plan. The plan needs
to state the problems that the reforms are designed to solve and explain
the positive effects that they are expected to have in the classroom. In
practice many programs are vague about what they hope to accomplish.

A recurring theme in the literature on the decentralization of teacher
management is the need to clarify the roles and responsibilities of the
parties involved. Decisions about how to decentralize teacher-related
functions must be made in context. The size of the country, the struc-
ture of its government (federal or unitary), and its resource base will
have a bearing. Another critical factor is the ability of different admin-
istrative levels to deal with decentralization. Colombia's experience
illustrates the need to think through all aspects of the decentralization
plan and to ensure that those who are given responsibilities have the
authority and tools to meet them (see box 9).
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Box 9. Confusion in the Decentralization of Teacher
Management in Colombia

In 1989 the Columbian congress passed legislation that transferred
responsibility for management of public school teachers from the
Ministry of Education to departments and municipalities. Responsibility
for determining salaries remained at the center, but the inspection and
supervision of teachers was passed to departments. The Ministry of
Education's funding is now frozen, so if a municipality wants to hire
more teachers, it must use its own funds (Hanson 1995).

Several problems have arisen since this transfer was put into practice.
For example, inequities and inefficiencies in the national distribution of
teachers have been perpetuated under the new system, and neither
departments nor municipalities have the incentive or authority to change
the distribution of teachers. There are also problems with teacher disci-
pline, which is mainly a departmental responsibility, making it difficult
and costly for municipalities to initiate disciplinary procedures. Also,
departments suffer from bottlenecks and have little incentive to impose
disciplinary measures on teachers. And, although schools were nomi-
nally given a central role in managing human resources, they have not
been given the funds or the full authority to manage teachers. They have
no authority in the selection, appointment, or transfer of teachers, and
any influence they may have in the area of discipline is due largely to the
persuasive ability of the principal.

There are some potential solutions to these problems. It has been sug-
gested that sharing funding between the department and its municipal-
ities could help to correct the imbalance in teacher distribution across
municipalities. Under this plan municipalities would purchase teachers
from departments. This scheme may provide the incentive for depart-
ments to redistribute teachers among the municipalities. The desired
outcome would be for teachers to move away from municipalities that
have too many teachers to those that have too few. Similar adjustments
may be needed between departments, but it would not be easy to put
such adjustments into practice. Responsibility for disciplinary processes
should rest with the level that will benefit from improved discipline. For
example, less teacher absenteeism would benefit the municipal level
more than the departmental level, so responsibility for overseeing
teacher attendance should be transferred to municipalities. The author-
ity given to schools and principals, especially in relation to human
resource management, must be strengthened. Changing the process for
selecting principals by allowing the school board to appoint principals
for a fixed term, for example, is one measure that may help to achieve
this goal.

Source: World Bank 1995a.
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Some provision should be made to monitor the implementation of
the reforms because the initial design will inevitably need to be
amended. Monitoring makes it possible to discover which aspects of
the reform work well in practice and which do not, enabling the design-
ers to reinforce the successful aspects of the reform and to take reme-
dial action to change the unsuccessful aspects. Overall, little is known
about the initial, medium-term, or long-term effects of decentralized
teacher management.

Even though the design of the decentralization program in one coun-
try is unlikely to be appropriate in another culture or socioeconomic con-
text, it is possible for countries to learn from the successes and failures of
others. For example, Guyana and the Dominican Republic have learned
lessons from each other's approach to teacher incentives in projects sup-
ported by the World Bank. Also, Nicaragua drew on lessons learned
from Mexico's experience with decentralizing teacher recruitment.

The pace at which to decentralize is an important issue but one on
which there are few general lessons in the literature. In Australia and
Ireland teachers were already heavily involved in curriculum changes
when decentralization reforms were proposed, and they protested that
they were being swamped with changes. New Zealand took a fast, com-
prehensive approach to decentralization, the benefits of which are more
difficult to decipher. The process has been demanding in terms of per-
sonnel, funds, and communications capacity, and teachers organiza-
tions indicate that morale among primary and secondary teachers is
low. As a result curriculum changes have had to be slowed considerably.

The central government will always have an important role to play
in safeguarding the rights of different groups. This role requires the
government to make sure that the design of the decentralization reform
includes specific regulations and controls to guide local decisionmak-
ing. Information about these regulations must be widely disseminated,
and personnel at different administrative levels must be trained.
Consideration should also be given to how central government can
help the lower administrative levels deal with their new responsibili-
ties, particularly when responsibility is devolved to schools and exist-
ing intermediate support structures (such as education boards and
regional or district offices of the ministry of education) are abolished.
Decentralization followed this pattern in New Zealand and, to a certain
extent, in the United Kingdom. In New Zealand the intermediate bod-
ies were replaced by several service providers, including the Education
and Training Support Agency and the Teacher Registration Board (see
box 2).

There are considerable workload implications for schools that take
over responsibility for teacher management. In New Zealand school
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managers and trustees have experienced an increase in their paper-
work since they took over personnel matters. Schools in New Zealand
are small-only 38 percent of primary schools have more than 200 stu-
dents-and most of them have only part-time clerical support, which
means that the extra work has fallen on the shoulders of school staff
and trustees. Teachers complain about an increased workload of admin-
istrative duties, record keeping, and assessment tasks on top of their
teaching duties. The trustees have become so involved in finance and
property issues that they have little time for school site innovation
(Wylie 1994). Similar tensions are emerging in the United Kingdom,
where considerable control has been devolved to school boards.

Box 10. Key Issues in Decentralization Reforms for Teacher
Management

Reforms should:
* Be part of an overall decentralization plan for the education system.
* Encompass the values of the education system as a whole.
* Have clear objectives and evaluate all options.
* Maximize the involvement of local stakeholders, especially teachers

and school support staff and their unions.
* Give an educational rationale for involving intermediate tiers of gov-

ernment in teacher management.
* Carefully assess and address equity implications.
* Ensure that the central government sets regulations and controls to

guide the local implementation of reforms and safeguard individual
rights and equity in the education system.

* Carefully consider whether schools or the central government should
pay teachers salaries.

* Be simple and possible to implement.
* Relate to needs in the classroom.
* Adopt a long time frame but set a clear sequence of stages for imple-

mentation.
* Be clear about the roles and responsibilities of each level of the system.
* Include a budgetary plan.
* Adopt a consultative approach to planning, design, and implementa-

tion.
* Include a provision for monitoring the implementation of the reforms

and for adjusting them if necessary.
* Include a provision for training and create structures through which

the central govemment can support the lower administrative levels in
dealing with their new responsibilities.

Source: Developed by author.
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Serving on these boards demands expertise in fund-raising and finan-
cial and personnel management, and schools are finding it hard to
attract school governors willing to assume these tasks. As a result, the
burden of responsibility on school heads is increasing (Smyth 1994).
Wylie (1995) in Carter and O'Neill reported that just under half of the
trustees in New Zealand were spending an average of two to five hours
a week on their work for the school; 23 percent were spending more.
Principal and teacher workloads have also increased.

Reform plans must include budgets for decentralizing teacher man-
agement. According to the World Bank, "The purpose of increasing
school autonomy is to permit flexibility in the combination of inputs-
and hence improve quality-and not to save resources" (World Bank
1995e). Introducing teacher incentives, increasing in-service training,
raising salaries, and increasing personnel all have financial implica-
tions, as do the consultative and information dissemination processes.
It is necessary to know how much these changes will cost in order to
assess whether decentralizing is feasible within the budget. If it is not,
it is necessary to think about how these costs can be met, both in the
short and long term. Box 10 summarizes some of the crucial questions
that need to be addressed in the decentralization of teacher manage-
ment. The following list, which is not exhaustive, is derived more from
the mistakes that have been made in decentralization attempts than
from successes.

The Political Feasibility
of Decentralizing Teacher Management

Decentralization is a highly political issue and the extent of political
will and support for it strongly influences the effectiveness of the
reform. Figure 1 lists the groups with a direct interest in teacher man-
agement and describes their main needs from the teacher management
system. These needs are, of course, generalized and differ among par-
ticular countries and contexts. The diagram does not include stake-
holders such as the civil service or national trade unions. There is a
strong argument for involving all parties in developing and imple-
menting a decentralized teacher management system. It is logical to
expect that reforms that meet the needs of these stakeholders will have
a greater chance of working.

The way in which stakeholders view the reform and the state of rela-
tions among them will affect the outcome of the reform. While it is
often assumed that teachers organizations will be motivated only by
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Figure 1. Teacher Management: The Needs of Different
Stakeholders
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narrow self-interest, most teachers and their organizations are deeply
concerned about the overall quality of education. It is therefore impor-
tant to persuade them that the proposed reform will increase the avail-
ability of education. Healthy skepticism is warranted. Politicians and
government officials may act in their own narrow self-interest and may
be reluctant to give up control of access to teaching posts.

Teachers unions and associations are usually strongly opposed to
the devolving control over the hiring and firing of teachers to any local
level of government or to schools. Teachers organizations in Australia,
Colombia, Mexico, Nigeria, the United Kingdom, and Australia have
all fought against such a devolution. There is considerable evidence to
support the teachers' caution about decentralizing teacher manage-
ment. Data from different regions of the world suggest that decentral-
ized education has often resulted in delayed payment or nonpayment
of teacher salaries and in abuses of power by local officials. Brazil,
Nigeria, and Zimbabwe have been troubled by such problems, which
frequently lead to teacher strikes and school disruptions.

Education was centralized in Colombia in the 1970s to solve such
problems. The central government enacted a national salary scale for
teachers and transparent procedures for their appointment and pro-
motion. The teachers union resisted subsequent attempts to decentral-
ize and initiated strikes when decentralization legislation was
introduced in 1992. As a result of the strikes, the Ministry of Education
compromised and municipalities received less autonomy over teacher
recruitment than was originally planned when reform legislation was
enacted in 1993. Box 11 discusses the agendas of the main sectors in
Colombia's educational reform of the early 1990s.

In Nigeria and Zimbabwe control of primary education was taken
from local governments in the early 1990s and given back to the central
government. Teachers were dissatisfied with local government control
of the system because of delays in the payment of teacher salaries and
the inability of local government to deal with educational matters. This
dissatisfaction was a major factor in bringing about change. In Nigeria
teacher absenteeism and strikes were common; it is estimated that
many public primary schools were open for only 25 percent of the
1992/93 school year. Having succeeded in removing the responsibility
for teacher management from local government control, Nigerian
teachers continue to voice their opposition to local government control
of teacher management by printing occasional reminders (or veiled
warnings) in national and state newspapers (Gaynor 1995).

The Mexican government, after several years of trying, succeeded in
gaining the agreement of the national teachers union to permit the
transfer of educational authority, including authority over teacher



38 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

Box 11. The Agendas of the Teachers Union and Other
Stakeholders in Influencing Educational Reform in Colombia
1992-94

A draft plan for educational reform in Colombia was prepared in 1992
by the National Planning Department in consultation with the Ministry
of Finance. The role of the Ministry of Education was restricted to liais-
ing between these two bodies; the education ministry was judged in-
capable of carrying through the reform, partly because ministers of
education in Colombia average less than one year in the job. The teach-
ers union was consulted on the government's draft plan. The union
objected to school autonomy, private sector participation, and other ele-
ments of the decentralization bill and produced a draft plan of its own
that recommended an increase in education resources; reversal of the
decentralization laws of the late 1980s effectively limited school and
municipal autonomy; and resolution of several issues dealing with
teachers' wages and pensions.

Compared with the teachers union, which was united and coherent,
the government was fragmented, and it was forced to be conciliatory
when the union brought its members out on strike. The union man-
aged to get the government to make several concessions during the
legislative process. Congress could have intervened to resolve the
impasse but it did not do so, not wishing to move ahead without a
prior accord between the government and the union, despite the fact
that many congressional leaders had a vested interest in maintaining
central control over education. There were parent or community
groups actively involved in the discussions. Newly elected mayors did
not play an active role and municipal capacity for concerted action was
weak owing to a very wide spread of ideological and political views.
Private school associations did intervene to oppose the union's pro-
posal to extend public school teachers' labor conditions to those work-
ing in private schools.

But in the end the teachers union was the only effective interlocu-
tor of the government during congressional discussion on decentral-
ization. Other stakeholders, even potential beneficiaries, remained
passive, and the preoccupied government failed to market and sell its
plan to them. In the reform finally approved, there was a timetable
and plan for decentralization; reduced and delayed autonomy for
municipalities and schools, some instruments to improve educational
quality, including a limited form of teacher evaluation; vouchers for
poor students; a provision for the contracting out of educational ser-
vices; and resolution of several issues dealing with teachers' wages
and pensions.

Source: Montenegro 1995.
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management, from the central government to the states. Earlier
attempts to push this transfer through without the support of the teach-
ers failed. These experiences illustrate the length of time that it can take
to initiate plans to decentralize teacher management.

Parents may fear that proposals to give them greater responsibility
for educational matters are simply cynical efforts on the part of the gov-
ernment to shift responsibility for unpopular or difficult decisions onto
communities and parents, while retaining real power over such matters
at the center. "The market wolf in democratic sheep's clothing" is how
Phillip Capper, a New Zealand commentator, has described those who
engage in such efforts (Capper 1994). Similar fears have been expressed
in Nigeria, the United Kingdom, and elsewhere. Alleviating these fears
will require the government to explain its motivation for proposing the
change and to create opportunities for all affected parties to debate the
issue. If the government does have a hidden agenda it will become
clear as consultations proceed, making it less likely that government
reforms will be accepted.

The feasibility of decentralizing teacher management also depends
on its perceived impact on teaching and learning. An expectation that
decentralization will improve teaching will probably influence teach-
ers and other stakeholders to accept decentralization. Having educa-
tional goals and keeping them at the forefront of reform should help to
win support from different groups.

The Legal Implications
of Decentralizing Teacher Management

Devolving responsibility for teacher management from the central gov-
ernment requires changing laws, regulations, and accepted norms. This
kind of change is not a simple technical endeavor. In education systems
in which all or most teachers are civil or public servants, the legislative
changes will probably be extensive. Existing education acts must be
replaced or amended, and information and guidance must be given to
those affected. Significant changes to the legal framework will be
required to decentralize certain functions, especially those having to do
with the status and responsibilities of the legal employer of teachers.
While the decentralization program in New Zealand was going through
the legislature between 1989 and 1994, eleven acts or amendments to
acts affecting staffing were introduced, all or most of seven previously
existing acts were repealed, and twelve regulations or amendments to
regulations were enacted.
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When decentralization involves more than one ministry, for exam-
ple, the ministries of education and of local government, there can be
inter-ministerial tensions unless the legislation is clear on each minis-
ter's role. For example, in Zimbabwe the Ministry of Education was
unhappy with the use being made of its school per capita grants by the
local government bodies (rural district councils) that managed the
majority of primary schools. The Ministry of Education stopped mak-
ing payments to the rural district councils, but this move was chal-
lenged successfully in court by the Ministry of Local Government,
Rural, and Urban Affairs, whose position was ratified in the Local
Government Act of 1988. The Ministry of Education then introduced an
amendment to the Education Act setting up school development com-
mittees so that it could bypass local government and make the per
capita grants directly to these school-based committees. The anomaly
between the two acts still exists, and the political will to resolve this
impasse seems to be lacking. Meanwhile, many schools are suffering as
rural district councils abandon administration of education in their
jurisdictions without any agreed upon alternative (Gaynor 1995).

Becoming the employer of teachers can be daunting for local gov-
ernments or schools, but a good regulatory framework can ease their
burden. In Mauritius legislation is being considered to set up a teach-
ers' council and to devise a code of ethics; legislation has already been
enacted setting up a disciplinary board before which teachers are enti-
tled to have a hearing before any disciplinary action is taken against
them. These bodies will give local administrators a legitimate frame-
work within which to exercise their authority over teachers. Although
schools in the United Kingdom are encouraged to be stand-alone units,
it is the local education authority that is accountable to the courts in the
event of a staff dispute.

It is important to clearly define the roles of each level of authority in
the legal framework. There must be no inconsistencies and proper pro-
visions for negotiation and collective bargaining must be made.
Evidence from Australia and New Zealand suggests that the status of
the employer is one of the most important items to get right. In Australia
an attempt to make teachers the employees of individual schools rather
than of states is being resisted, and in New Zealand plans to introduce
the same changes were dropped.

Legal changes should be made only after adequate consultation with
all stakeholders. The implications of the proposed legislative changes
should be understood by all those who will be affected by them.
Circulars explaining the changes and their likely effects should be dis-
tributed to schools and parents, and all school boards should be fully
aware of their legal responsibilities and liabilities.



3
Critical Issues

his chapter continues to explore the international experience inT decentralizing teacher management by discussing in greater
detail some of the main issues from chapter 2.

Relations between Government and Education Unions

Gaining the support of organizations that represent numbers of teach-
ers is essential if decentralization reforms are to become law and then
to be implemented effectively at the school level. Governments' atti-
tudes toward teachers organizations vary. Some governments are
openly hostile to them, while others willingly accept their collective
negotiating role. The advent of decentralization can put a strain on
what is already a delicate relationship. In Chile the government was
hostile to teachers and their unions in the 1980s during the decentral-
ization of educational responsibilities to municipalities.

Teachers unions, like labor organizations in general, have changed
considerably over the past fifteen years. There are now many organi-
zations that represent teachers' interests worldwide, and teachers orga-
nizations around the globe are reconsidering their images, aims, and
strategies. Some organizations include the term 'union' in their titles,
while others do not. There is a trend away from calling such organiza-
tions teachers associations or unions and toward calling them educa-
tion associations or unions. Some of these organizations see themselves
principally as trade unions, others see themselves as professional asso-
ciations, and yet others see themselves as both. Some are affiliated with
a particular political party. Many are constrained in their operations by
government legislation (for example, in the United Kingdom legisla-
tion has been passed that limits the power of the trade union move-
ment). These variations account, at least in part, for the different
approaches of teachers organizations to serving their memberships. In
many countries in central Europe, such as Hungary, teacher represen-
tation has evolved. Under communist party control there was a single

41
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trade union that acted as a channel of information. Now there are many
teachers organizations involved in union and professional activities,
including policy negotiations with the central government.

Teachers Organizations, Teacher Statutes,
and Wage Bargaining

Successful long-term decentralization depends on teacher profession-
alism. In developing this professionalism, it is important to work
closely with teachers unions and with other professional teacher bod-
ies. Thus it is important to broaden the remit of teacher unions and to
work closely with other professional teacher bodies. Relations between
governments and teachers organizations are sometimes confrontational
and unhelpful to the education system as a whole. Prawda (1990) found
that many educational policies and strategies in Latin America were
designed specifically to placate teachers unions or other powerful
stakeholders. He also reported that ministry of education officials
spend more tiine on teacher and union-related matters than on direct
action to enhance the quality of education. Many Latin American coun-
tries have teacher statues. These statues can safeguard teachers' condi-
tions of service, but they can also be overly restrictive if the union is
powerful.

For example, the teacher statute in Colombia sets out procedures on
teacher management, including disciplinary procedures. There is a
teacher council at the department level, which has teacher representa-
tives and representatives from department-level government. In theory
teachers can be transferred within or between municipalities, but in
practice teacher agreement is needed. Teachers approaching retirement
"sell" their positions to other teachers. Governors and mayors can do
little because FEDCODE, the teachers union, supports teachers in this
practice. One factor in the strength of the union is that it communicates
with teachers while the Ministry of Education rarely does. Gaynor
(1995) reports that teachers in Nigeria also have more regular contact
with, and receive more information from, their union than from educa-
tion officials.

Maximizing wages and job security remains a central goal for most
unions. They are now having to grapple with the issue of how to
become more involved in education reform while continuing to fulfill
their traditional role. Education International was established in
January 1993 as a result of a merger between two international teachers
unions. It has a membership of 258 national teachers unions from 140
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countries. These unions represent 23 million teachers and education
workers worldwide. Education International's members, who are
required to be self-governing and not under the control of any political
party, government, ideological, or religious grouping, are actively
engaged in promoting the overall professional and trade union inter-
ests of their members. Government and education union representa-
tives from several organizations for OECD countries met in Canberra,
Australia, in June, 1994, and proposed four principles for increased
union-government partnership in addressing the challenges facing
education and society. The principles proposed were respectful inde-
pendence that recognizes the legitimate role of both parties, continuous
renewal and change in the process of self improvement, convergence of
professional and industrial issues, and a conceptual shift in unionism
away from an exclusive focus on industrial concerns. Acceptance of
these principals is essential if teaching is to be organized around
improving educational quality (Kerchner 1994).

In 1996 member states of the International Labour Organization and
the United Nations Education, Scientific, and Cultural Organization
adopted a key normative instrument-The Recommendation on the Status
of Teachers, which upholds the right of teachers to participate in educa-
tional policymaking and planning. It also upheld their right to freedom
of association and acknowledges the importance of remuneration in
determining the status of teachers in society (ILO/UNESCO 1966).
Teachers unions and associations generally favor collective bargaining
and prefer to negotiate with a central employer, usually the education
ministry, rather than with local bodies. The numerical strength of teach-
ers at the national level gives them a stronger basis from which to bar-
gain. Teachers fear that if bargaining is localized, their negotiating
power will be weakened and they will be more vulnerable to local
power structures and bias. Not all teachers organizations think this
way however. In British Columbia, Canada, for example, where bar-
gaining has been devolved to the school district, the union opposes any
recentralization to the provincial level. But in New Zealand unions
fought successfully to maintain central control over teachers pay, argu-
ing that devolution would exacerbate existing inequalities. Union
members believe that the government agenda in decentralizing was to
reduce or maintain inadequate levels of school funding and to cut pay
and conditions for teachers. Unions did, however, accept the devolu-
tion of budgetary control to local school boards.

The attitude of the public toward teachers unions usually reflects the
prevailing attitude toward industrial relations, which changes over
time. Modifications in industrial practices, such as wage-fixing rules
that teachers accepted as part of decentralization in Australia and New
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Zealand, were facilitated by the changing industrial climate in both
countries at the time (the late 1980s and early 1990s). The support of the
trade union movement, which persuaded the teachers unions to accept
changes in teacher governance, also helped (see box 12).

In some countries teachers may suspect that the government's plan
to decentralize is a ploy to weaken the power of the unions. In El
Salvador, where relations between the Ministry of Education and teach-
ers were hostile, teachers feared and distrusted the state. Teacher
salaries were low in El Salvador, compared with those of workers in the
business sector, and their conditions and benefits were inadequate. It is
difficult under such circumstances to get teachers to support reform.
Unless the working and living conditions of teachers are improved in
the short term, no reform, no matter how worthwhile, is likely to suc-
ceed where it matters most-in the classroom.

Even if the central government wants to decentralize teacher man-
agement, schools and local authorities may not want to take on respon-
sibility for negotiating with the teacher unions. In New Zealand school
trustees made it clear that they wished to limit the extent of the respon-
sibilities being devolved to them in the reform package. Four-fifths of
the 700 school boards that responded to a survey in 1992 indicated that
they did not want to move to a system of school-based contracts. They
preferred to retain the existing system under which national collective
contracts for teachers were negotiated by the unions with the National
State Services Commission (Carter and O'Neill 1995).

There are advantages and disadvantages to centralized wage bar-
gaining. One of the main fears is that it will lead to significant dispar-
ities in teachers salaries (see subsection on equity issues in this
chapter). Teachers in Poland and the Russian federation now have to
negotiate salaries with the local authorities; this practice may have
implications for equity. In Sweden the teachers union resisted decen-
tralized wage bargaining for some time but accepted it within a frame-
work that established a minimum starting salary and parameters for
salary progression. For local government authorities decentralization
that does not come with the power to negotiate salaries can be a dou-
ble-edged sword. In Colombia the Ministry of Education has retained
the power to negotiate nationally uniform teachers salaries at the cen-
tral level; the amount of authority that has gone to departments and
municipalities is unclear. The role that teachers unions played in the
devolution of power from the center to the school level in Australia is
described in box 12.

There is no magic formula for how governments should work with
teachers unions. But, based on experience, it seems that the best way to
proceed is to follow the principles in box 13. How best to implement
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Box 12. The Role of Teachers Unions in Decentralization
in Australia, 1970s-1990s

The Australian Commonwealth Government first attempted to encour-
age decentralization of educational responsibilities in 1973. That attempt
did not meet with great success, nor did the government's second attempt
in the 1980s. Further attempts were initiated by state governments. These
attempts were more successful and by the 1990s even the most central-
ized educational bureaucracy, Queensland, was putting decentralization
into practice.

The reform plan put forth in the 1980s was based on a study by exter-
nal experts, the full report of which was not made public. There was lit-
tle effort made to prepare stakeholders, including the teachers unions, for
the implications of this "better schools" report. The recommendations
could have been more clearly articulated and positively presented to
teachers. Because they were not, teachers were confused about the point
of the exercise. They feared that national standards for working condi-
tions and salaries would be eroded and that their workloads would
increase. Teachers were simply not convinced of the need for a radical
overhaul of the system, and for the first time in fifty years, teachers in
western Australia went on strike. The union strongly objected to the
devolution of teacher selection to the local level. The government with-
drew its proposal for such devolution in the face of opposition, and decen-
tralization was left in an unfinished state. While some functions were
devolved, different states had different approaches, and teachers believed
that the only real change that devolution had delivered was an increase
in their workloads.

A third attempt was made in the 1990s as part of an industrial restruc-
turing program called Australia Reconstructed. By this time the circum-
stances governing teachers' conditions had changed. For example,
teachers' pay increases had to be set in accordance with wage-fixing rules
set by federal and state governments, and the Australian Council of Trade
Unions had to agree to them. Any negotiations between the unions and
the government focused on extra pay for extra effort. The National Project
on the Quality of Teaching and Learning (NPQTL), initiated in the early
1990s, had put a new emphasis on helping schools to restructure the orga-
nization of their teaching and learning. As a result of NPQTL, a number
of innovative projects were proposed and implemented in schools, on the
approval of union officials and the relevant education department. Every
union, state employer, and representative from the private school sector
that participated in NPQTL stayed on for the three-year life of the project
(1991-93). Distrust continues to linger, however, between unions and
state governments.

Source: Angus 1995.
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Box 13. Principles for Involving Teachers Unions in the
Decentralization of Teacher Management

The following principles are based on what has been leamed so far from gov-
ernment efforts to decentralize teacher management. Governments should:

* Define a clear and acceptable pedagogical basis for reform and involve
teachers in defining that basis.

* Treat teachers organizations as partners in education with the right to
influence the shape of reforms. Many teachers organizations react
angrily because they are not involved in or even informed about the
design phase reforms. Sweden has legislation that entitles teachers
organizations to receive information on impending decisions.

* Avoid swamping teachers. In Australia and Ireland teachers were
overwhelmed when curricular and structural changes were intro-
duced at the same time.

* Provide safeguards, such as regulations, to meet teachers' concerns
and consider alternative proposals that do not dilute the core princi-
ples of reform. Teacher concerns about local control in the EDUCO
program in El Salvador were relieved by taking teacher representa-
tives to see the same system in operation in Minas Gerais, Brazil.

* Provide incentives for teachers. They need not necessarily be mone-
tary; they could be better working conditions, more promotional
prospects, or greater recognition for work done.

* Be transparent and open in developing reform strategies. Involve and
get the support of other major stakeholders and of the public through
open meetings and the media.

Source: Authors' compilation.

these principles depends on country-specific social, economic, and
political circumstances.

Job Performance

Some education systems are beginning to emphasize two new princi-
ples-accountability to consumers and reward based on merit. Most
teachers are certified and remunerated according to their training and
experience rather than their performance. Performance relates to what
teachers do in the classroom and how that affects student learning.
Rewarding teacher performance is difficult because the characteristics
of strong performance have not been well defined. Evidence and debate
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on the pros and cons of merit pay is by no means conclusive.
Furthermore, there are many problems associated with implementing
merit pay in the education sector. Some educators argue that moving to
a system that evaluates teachers on merit will have an adverse effect on
teacher collegiality and on the spirit of cooperation in schools. But edu-
cation cannot remain divorced from its surroundings. To avoid loosing
good teachers to other sectors, rewards for job performance must be
built in. Merit pay should not, however, be implemented when
resources are constrained because doing so could lead to cynicism and
reduced morale. Any system of incentives should be developed care-
fully. The system should address teachers' fears of being assessed by
nonprofessionals and contain safeguards to make the system as free as
possible from bias.

Problems with Pedagogical Supervision

While many centralized education systems have trained supervisors,
logistics and a lack of resources often make it impossible to provide
adequate pedagogical support to all teachers, especially to those in
remote areas. What teachers need from supervisors is advice and inter-
action that can help them develop into more confident teachers. What
they receive, however, is often bureaucratic, judgmental, and moti-
vated by a desire to control what they do. Simply devolving the super-
vision responsibility to the local or school level is not an adequate
solution to this problem, because it cannot be assumed that school
heads have the requisite skills. Thus resources need to be allocated to
reorient the approach of supervisors and to train school heads to pro-
vide systematic and adequate pedagogical support to teachers. Training
in alternative approaches to supervision and support cannot be
expected to make up for all shortcomings. It may not, for example be
possible to solve supervision problems linked to time and resource con-
straints by training; a more system-level response may be called for.

Changing Parent-Teacher Relations

Educational decentralization usually implies a shift in the way in which
teachers and parents relate to each other. Many countries are still strug-
gling to cope with the new role of parents as active stakeholders in edu-
cation. Parent-teacher relations are most profoundly affected in



48 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

decentralization programs that have a strong market focus. In
Australia, New Zealand, and the United Kingdom, parents are now
seen as consumers, and teachers are held accountable to them as
providers of education. In El Salvador and Nicaragua, where the decen-
tralization programs are not as market focused, the need for teachers to
be accountable to the community and to parents requires a new
relationship.

Many parents in many countries would like to be more involved in
selecting and monitoring teachers. Parental involvement has been
achieved in experimental projects, such as in Minas Gerais, Brazil, and
the EDUCO project in El Salvador. Parents in the project monitor teach-
ers' attendance and their attention to duty. The parents report that
teachers are more responsible since becoming accountable to colegiados
and community education associations made up of elected community
members who have budgetary and administrative responsibilities. The
teachers, however, feel threatened by parental involvement, believing
that it will diminish public regard for their professional status.

Not all parents want to become involved in teacher management.
The skills that parents have and the amounts of time that they can spare
will influence how they feel about becoming involved. Most of the par-
ents in the EDUCO program are illiterate. Many believe that they lack
the ability to participate in educational decisionmaking or argue that
they are too preoccupied with their daily struggles to attend to school
matters (Pena 1995). A 1995 social assessment of the program in Minais
Gerais found that many teachers believe that parents are manipulated
by school heads. The teachers feel threatened by close supervision and
loss of authority.

Teachers in industrial countries have also expressed fears about
increasing the involvement of parents in teacher management. Some
teachers see parents as a problem and believe that their own work must
compensate for the shortcomings of parents. In the United Kingdom a
research study that looked at the impact of the 1988 Education Reform
Act on parents found that parents had a high opinion of teachers and
are keen to trust and work with them. The study concluded that teach-
ers need to be more open to constructive criticism, more open about
what they are doing, and more confident in their profession. It also con-
cluded, however, that teachers are beginning to see parents as con-
sumers with a legitimate role to play and that some teachers are even
beginning to view parents as potential allies (Wikeley and Hughes
1995). Teachers are often defensive and sometimes try to establish a
professional "wall" around themselves and the profession. A study
under way in New Zealand is identifying different ways in which teach-
ers undermine parental participation. Some teachers use jargon, while



CRITICAL ISSUES 49

others try to dominate meetings or call meetings for times that suit
teachers but not parents. Some parents may react to these processes by
withdrawing, and teachers then claim parental apathy (Capper 1994).
Building good relations between teachers and parents is important.
The Danish Education Act states that schooling is a joint responsibility
of parents and teachers, and this partnership is institutionalized
throughout the act.

Lack of communication clearly fosters mistrust between parents and
teachers. School heads are important in brokering good parent-teacher
relations. The role of the head is difficult. The head must support and
uphold teachers' professional status and, at the same time, encourage
parents to have a greater say in school-level decisionmaking.
Developing optimal parent-teacher relations means working with
teachers who are usually not well prepared to deal with parents. In-ser-
vice training and professional development courses that focus on ways
to exchange information with parents can help to foster a positive
approach to school accountability. The international teachers organiza-
tion, Education International, is considering whether to open a dia-
logue with its member organizations about initiating consultations
with national parent organizations. Such a dialogue could prove to be
a positive global initiative.

Equity Issues

One consistent finding in the literature is that decentralization appears
to require a continuing role for the center (or region) in overseeing and
targeting measures to disadvantaged areas and groups. Prawda (1993)
reported that the gap in quality between better-off and poor schools
widened during the decentralization process in four Latin American
countries. According to Wylie (1995), differences between schools in
New Zealand also grew during decentralization. Schools in middle-
class areas of the country can attract suitable teachers more easily than
schools in low-income areas with high Maori enrollment. The middle-
class schools thus have fewer costs and difficulties than schools in low-
income areas. Furthermore, the more affluent schools are able to spend
more than schools in low-income areas on staff development and addi-
tional part-time teaching staff. The switch to school-based manage-
ment does not seem adequate by itself to overcome these differentials.

Fiscal decentralization will almost certainly have implications for
equity. It can, for example, exacerbate regional inequities; teachers with
similar qualifications may receive vastly different salaries in different



50 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

parts of the country. The poorest areas that pay least will find it hard to
attract qualified and experienced teachers and may have to settle for
less. There are serious regional inequities among teachers in Brazil and
Nigeria. In the highly decentralized education system in the United
States, reliance on local taxes, with little compensatory financing from
the center, has produced a highly differentiated per capita expenditure
on education. In Kenya, the devolution of authority for financing
teacher salaries and other expenditures produced tremendous dispari-
ties among community schools. Some countries have tried to address
regional or geographic inequities among teachers. Bray (1994) reported
that Bhutan announced in 1992 that only the best trained national teach-
ers would be sent to community schools. While this policy indicates
commitment, it will be difficult to implement. Bhutan also insists that
district education officers and inspectors of the Ministry of Education
make regular visits to community-based teachers and provide frequent
in-service workshops for them (Bray 1994).

Regional disparities can be exacerbated by ethnic or caste differ-
ences. Throughout Mexico, about 30 percent of primary teachers had
the required qualifications in 1995, this percentage fell to less than 10
when indigenous education was considered (World Bank 1995f). In
Malawi a decree in the 1980s requiring all teachers to return to their
regions of origin to work caused major disruption to teachers and to the
education system as a whole.

Espinola (1995) found that higher-income groups in Chile favored
private schools while poorer families mainly used municipal schools.
On average, the municipal system spent 93 percent of its budget on
teacher salaries in 1990, while the private system spent 67 percent. The
difference can be attributed in part to the private schools' practice of
hiring less-experienced teachers and paying low salaries. Low salaries
gave rise to the taxi teachers syndrome in which teachers were forced
to work in two or more schools or to seek nonteaching jobs to make a
living wage. Chile's phase of decentralization in the 1990s included the
objective of reducing the gap between rich and poor schools. The cen-
tral level played a stronger role in directing and monitoring the educa-
tion system to achieve this goal. Strategies included introducing
targeting mechanisms and producing more resources and supporting
schools in poor areas, both urban and rural (see box 14).

In most countries the legal framework for teacher management gives
the same formal rights to men and women. These laws and regulations
do not, however, ensure equity in practice, because they usually do not
take into account the different roles of men and women teachers. In
countries in which the need for gender equality is formally accepted,
the focus tends to be on increasing female numbers rather than on
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Box 14. Positive Discrimination Strategy in Chile

Begun in 1990, Chile's 900 Schools Program targeted the poorest 10 per-
cent of primary schools, 969 in all. The schools were identified through
the national assessment system. Extra "assistance" for slow learners was
provided by trained monitors (youngsters) from the community. There
were in-service workshops for teachers, emphasizing basic subject mat-
ter content. Provision of workshops and teaching facilities and improve-
ments to school upkeep were other features of the program. Once scores
go up, schools become ineligible for the program and new schools are
incorporated. It is not clear what will happen to schools once the extra
support is withdrawn. There is a risk that improved outcomes may not
be sustained.

Source: Reimers 1993.

adjusting structures and procedures. The capacity to recognize and
address gender constraints is limited, even at the central level. It is
therefore vital to strengthen local ability to eliminate gender bias if
teacher management is decentralized.

In Sweden teachers union recently agreed to allow teachers' salaries
to be set locally. Some are concerned that local determination of salaries
will result in lower pay for women than for men. This trend has been
observed in other sectors that have recently been decentralized. Women
are often given responsibilities that are valued less than those tasks
allocated to men. The union is training the officers of its local branches
to monitor and counteract this syndrome. Fears have also been
expressed in the United Kingdom and in Victoria State in Australia that
schools that have full control over their resources will employ tempo-
rary and part-time teachers, who cost less than full-time, permanent
teachers. Since women are heavily represented among temporary and
part-time teachers, women will suffer economically and personally
from this practice. There is a temptation for communities and schools
to hire cheaper teachers. A study in Benin, C6te d'Ivoire, Mali, and
Senegal found that communities, because of financial constraints, are
calling more often on unqualified teachers and that women are dispro-
portionately represented in this group. These teachers do not receive
the benefits of employment, such as paid holidays and sick leave, that
public service employees receive. Part-time or temporary teachers also
do not qualify for maternity leave, which means that pregnant teachers
must work until the birth and go back to work immediately thereafter
so as not to lose income (Perez 1994).
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Gender bias is evident in the decentralized system of teacher
appointments and postings in Nigeria, according to a report on teacher
management. The report announced that the number of reported cases
of sexual harassment is increasing in Nigeria, despite victims' reluc-
tance to make and pursue formal complaints. The report calls on the
central government to draft regulations specifying stiff punishments
for sexual harassment (Nigeria, Ministry of Education 1994). There is
no clear evidence showing that harassment is more or less of a problem
under local control. What is needed in all systems, whether decentral-
ized or not, are clear procedures and support mechanisms to ensure
that victims are not isolated. These mechanisms should not be left to
local authorities to initiate.

Promotion and transfer practices must take gender constraints into
account to be truly equitable. In many countries women teachers may
not get experience in the kinds of tasks that are favored in the competi-
tion for promotion. In addition to teaching, women are often expected
to perform caretaking duties, such as tidying classrooms or attending
to children who fall ill, while men are more commonly given adminis-
trative and management responsibilities. Such caretaking activities and
experience are rarely valued for promotion. School heads should be
trained to consider women teachers for the kinds of responsibilities
that will qualify them for promotions and women teachers should be
trained to attempt such tasks. Such training is best provided at the dis-
trict or local level so that women can benefit from the support and
experience of women from other schools in their locality.

In New Zealand the proportion of women in senior positions has not
changed since teacher management was decentralized, but recent sta-
tistical data from the New Zealand Ministry of Education indicate an
increase in the disadvantages faced by women seeking principal posts.
It was found that applicants who were known to board members were
most likely to be appointed and promoted. This trend raises the ques-
tion of board membership. Female representation in local government
and on school boards is limited in many countries. A recent study in
Nigeria and Zimbabwe found that there were few women on the dis-
trict education committees (the most local education authority) in the
regions studied in Nigeria; there were also few women on the school
development committees in Zimbabwe (Gaynor 1995). This absence of
local female representation may make it difficult for women teachers to
combat gender inequalities in a decentralized teacher management
system.

The teachers union in Sweden is training local communities and
authorities to recognize and eliminate gender inequalities wherever
possible. This practice should be replicated in other countries, and
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strategies should be devised for dealing with gender-related issues in
decentralized teacher management.

Financing Issues

Important questions in financing are whether decentralized teacher
management is more or less expensive than centralized management,
whether decentralized management is more cost-effective, and whether
it can succeed in mobilizing resources beyond what the central gov-
ernment can provide. Unfortunately, it is difficult to assess the relative
costs of different forms of teacher management, and the literature on
decentralization does not provide much help. Cummings, Riddell, and
Tibbitts (1994) conducted a large international review and reported that
efficiency arguments have been put forward for both decentralization
and centralization. They stress the importance of distinguishing
between the macroeconomic and the microeconomic levels in relation
to the requirements of efficiency.

Decentralization of Financial Responsibility

The evidence indicates that financing implications are highly country
specific at the macroeconomic level in efforts to reduce the central gov-
ernments' education costs through decentralization. The thirteen-year
decentralization process in Mexico shifted the financial responsibility
for primary and secondary education even further to the central gov-
ernment, but Argentina succeeded in shifting responsibility for financ-
ing public primary education from the central government to the
provinces (Prawda 1993). There is little argument that the primary
responsibility for paying teachers in public primary and junior sec-
ondary schools should rest with governments. Yet, as Mark Bray has
pointed out, community and parental contribution to the costs of this
level of schooling has increased in several countries. How much of this
increase supports teachers salaries or the costs of teacher management
is not quantified in the literature. In El Salvador communities hired and
paid teachers during the war, and in Mali there are many locally hired
teachers, whose salaries are paid by parents (see box 3).

Broadly speaking decentralization in Chile proceeded according to
the administrative model described in chapter two. Decentralization
took place in two phases. The first was in the 1980s and the second is



54 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

ongoing. Decentralization was mainly to the municipal level, although
funding, including money for teacher salaries, continued to come from
budget transfers. Espinola (1995) reported that the first year of decen-
tralization (1979) required an increase of 120 percent in the budgets of
municipalities. Municipal spending on salaries doubled between 1979
and 1989. During this period, private schools reduced teacher salaries,
but municipal schools looked at the central government to meet their
deficits. Prawda (1993) reported that municipal teachers' salaries
decreased by 7 percent annually in the 1980s, while privately subsi-
dized primary school teachers' salaries fell by 10 percent. Private
schools had the flexibility to drop salaries, but under decentralization,
municipal schools were allowed no flexibility in staffing. Responsibility
for staffing, without control over resources, does not provide much
autonomy and may hinder cost efficiency.

Reducing spending on salaries is, however, a double-edged sword.
While it may bring short-term gains to those with financial responsi-
bility, it will almost certainly have a negative impact on the ability to
attract and retain qualified trained teachers. Similarly, decentralization
that shifts financial responsibility to more localized units can threaten
equity and access. Central authorities have responsibilities in these
areas that should not be shed.

Cost-Effectiveness

Efficiency concerns go beyond questions of fiscal share and total cost to
the use made and value gained from funds (cost effectiveness). Prawda
(1993) reported that in the 1980s Chiliean teachers in newly created,
privately subsidized schools were pressured by proprietors to increase
enrollment through door-to-door marketing and through automatic
promotions to increase student numbers, which determined the
amount of monthly subsidies from the government. Primary comple-
tion rates in these schools increased, but the cognitive achievement of
students did not irnprove. Disparities between the highest and lowest
school scores in Spanish in 1982-88 increased 34 percent. The highest
scores were in high-income private schools, while the lowest were in
rural municipal schools. Those new schools offered low salaries and
Prawda suggests that the quality of teachers applying to them may
have decreased as a result. According to Espinola (1995), there was lit-
tle improvement in school performance indicators such as achievement
and the repetition and dropout rates, but no measures were taken to
modify school practices.
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Prawda (1993) comments on the difficulty of obtaining historically
reliable data on cognitive achievement during decentralization. Chile
provides some information from national tests in Spanish and mathe-
matics implemented in 1982 and 1988. There was a national decline of
14 percent in Spanish and 6 percent in mathematics. In addition, the
gap between the highest scores obtained in privately paid schools and
the lowest scores in the municipal schools widened. From this it is clear
that the quality of education did not improve during this period, and
inequity actually increased.

Inefficiencies

Like Chile, Mexico adopted the administrative decentralization model.
Prawda (1993) highlighted the inefficiency costs involved in the
Mexican system of 'ghost teachers' (created when the payroll is inflated
with nonexistent teachers). The number of ghost teachers in Mexico
was conservatively estimated at 50,000 (or 7.8 percent of the total). The
annual cost to the federal government was at least US$112 million but
possibly twice as much. Other countries, such as Zimbabwe, experi-
enced similar problems. Such practices, which lead to cost inefficien-
cies, will be a temptation unless the level that has. responsibility for
resources such as teacher salaries is closer to the schools and is directly
affected by the cost of teachers on the payroll.

Savings

Motivated at least in part by a desire to cut state government costs,
Victoria State, Australia, engaged in a radical decentralization to the
school or grassroots level. The state believed that real efficiency could
come only from competition, which would lead to falling costs. It was
believed that efficiency would increase with greater accountability so
every school became self managing. Schools were given responsibility
for their budget, including teacher salaries. The state government, from
taxpayers' money, funds schools based on the number of students
enrolled. Otherwise, schools are free to raise their own funds or to seek
private sponsorship. The government hoped to cut more than $300 mil-
lion (Australian) from the education budget. Redundancy packages
were offered to 8,000 teachers, and 300 schools were closed. It is too
soon to assess whether the expected savings and efficiencies have been
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realized, but there have been problems. Because of workload increases
and threats to their job security, teachers sought a federal award. The
government opposed the teachers unsuccessfully in the high court.
According to the Australian Education Union, an interim award for
teachers is now in place.

Wylie (1995) reported that the savings anticipated in New Zealand
have not yet materialized for schools under decentralization. A 1993
study by Mitchell included a comprehensive review of literature on the
implementation of decentralization in New Zealand plus longitudinal
case studies of fifteen different categories of schools and a national
sample of forty-eight secondary schools. Many of those Mitchell spoke
to believed that the extra administrative burden that accompanied
decentralization was detracting from classroom time and learning.
Mitchell suggests, however, that it is too soon to judge and that the new
teacher appraisal systems and staff development activities may lead to
improved teaching and learning. Decentralization in industrial coun-
tries, such as Australia, New Zealand, and the United Kingdom, has
led to more pressure on teachers to undertake nonteaching duties; the
cost-effectiveness of their doing so needs to be investigated.

The North East Basic Education Project was implemented, with sup-
port from the World Bank, between 1981 and 1987 in nine states in the
northeast region of Brazil. The project was rigorously evaluated using
longitudinal data collected over seven years. The published evaluation,
which includes a cost-benefit, is comprehensive quantitative assess-
ments of educational performance under a decentralization reform
program (Harbison and Hanushek 1992). Unfortunately, there were
many complications related to data on teachers and their management
and uncertainties. But despite mixed evidence the study concluded
that investment in in-service teacher training was cost-effective and
produced substantial efficiency savings. Overall, the evidence was
unequivocal on the importance of good teachers to student
achievement.

The study offered some interesting findings on teacher salaries. Salary
levels were found to be related to student achievement, but salary
increases were not found to be particularly cost-effective, especially
when compared with other quality-enhancing inputs. Furthermore, the
study found that current salary policies discriminated among teachers
on the basis of unproductive criteria. Teacher subject matter knowledge
was found to be important in determining student achievement but it
was not rewarded. There was a high proportion of poorly prepared
teachers in the project, possibly because of the low level of pay in the
project areas. There was no information on whether more highly quali-
fied teachers might be available if salaries were higher.
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Relative Efficiency of the Functioning of Teacher Management

In Mexico the World Bank has supported the Primary Education
Project (PARE) since 1991. The project covers 5,000 primary schools,
chiefly in four southern states with the poorest educational indica-
tors. The evaluation component that was included in PARE shows
that the program has led to improved efficiency and education qual-
ity (World Bank 1995b). Since 1990 completion rates have risen, repe-
titions and dropouts have fallen, and progression rates to secondary
school have increased. These improvements are better than the
national average. There have also been significant improvements in
educational achievement at the sixth-grade level as measured by the
Spanish, math and civic education tests of 1990 and 1994, although
overall achievement at this level is still low. Teacher payment is linked
to attendance.

About two years into the program a study found that teacher atten-
dance had improved by 60 percent. Attendance continues to be checked
and closely monitored. A 1994 study found that supervision incentives
were the most cost-effective educational inputs in PARE for both rural
and indigenous schools. The most effective combination of inputs for
mathematics in rural schools was teacher in-service training, supervi-
sion incentives, and the provision of educational materials. The results
of the PARE evaluation are being used to identify future investment
priorities for primary education in the country as a whole. The national
effort may yield useful information about expanding innovative sub-
national programs.

A Lack of Evidence on Impact

There is little evidence on the effects of decentralized teacher manage-
ment. Few attempts have been made to establish indicators on teacher
performance. There is also little objective information on teacher per-
formance prior to decentralization against which to measure any
changes in performance. What data are available focus on the imple-
mentation of decentralization; there is little analysis of learning out-
comes. It is difficult to distinguish the impact of decentralization from
the effects of other changes, such as alterations of the curriculum and
developments in society and the economy. There has also been little
effort made to separate teacher management functions from other
decentralized education functions. What is needed are systematic and
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objective evaluations of the impact of decentralized teacher manage-
ment on the teaching-learning process and its outcomes.

This issue of assessment has not been tackled adequately in either
industrial or developing countries. We need more impact evaluation
studies of the kind undertaken by PARE in Mexico. PARE's study
looked at issues such as efficiency, educational achievement, overall
effectiveness, and cost effectiveness.

While there is little quantitative data on the effects of decentraliza-
tion, there is some qualitative information on how decentralization has
affected the accountability of teachers to parents and the local commu-
nity. Social assessments in the Minas Gerais project in Brazil and in the
EDUCO project in El Salvador indicate that teachers in these programs
meet more often with parents and are regarded more highly by parents
than nonprogram teachers; their attendance is also better. In Nigeria
parents report that teachers have shown up to class on time since the
introduction of local supervision (Gaynor 1995).

Outcomes can of course be properly evaluated only in light of the
social context in which the decentralization takes place. It is not appro-
priate to identify best practices without taking into account the social
context in which the projects were carried out. There is not enough
empirical evidence on the effects of decentralizing teacher manage-
ment to make the identification of best practices possible. Thus effec-
tive monitoring and evaluation are essential for understanding the
successes and failures of decentralization.



4
Conclusions and Recommendations

A case for or against the decentralization of teacher management has
,A,not yet been made; the evidence that we have so far is simply too

sparse. There has been little full-scale decentralization of teacher
management to the school level in public education in developing coun-
tries. There are examples of smaller initiatives in countries such as El
Salvador, Mexico, and Nepal, but one has to look to industrial countries
such as the United States, the United Kingdom, Australia, and New
Zealand to find examples on a national scale. Decentralization is, however,
far from a uniform trend in industrial countries, since many countries,
such as France, do not allow local control over teachers, and other coun-
tries, such as Ireland, do so only in the context of strong central rules and
regulations. The limitation in our knowledge of decentralization was high-
lighted in the 1995 review of World Bank lending for education decentral-
ization (Chakraborty 1995). Despite these caveats, lessons can be learned
and conclusions drawn from our review of international experience.

Conclusions

It must be remembered that the decentralization of teacher manage-
ment is not a substitute for a well-designed and well-functioning edu-
cation system. Alone, decentralization cannot be expected to have a
direct effect on learning outcomes, although it may have a profound
impact on the working conditions of teachers. It cannot solve deep-
rooted problems. In fact, the decentralization of teacher management
appears to work most effectively when it is part of an education system
that is already functioning well.

Which Functions to Decentralize

No country has completely decentralized teacher management. The
main issue is determining which functions are performed better under
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centralized control and which are carried out better if decentralized.
The evidence suggests that in-service training and pedagogical super-
vision can be decentralized and that teachers unions can play a role in
making this possible. The evidence also shows that schools and com-
munities can hire teachers directly. The central authorities should set
the relevant standards for teacher qualifications, and teachers can be
hired at lower levels of the system in accordance with these standards.

Learning Outcomes

We seem to know least about the most important issue, that is, the effect
of decentralizing teacher management on learning outcomes. It is too
soon to determine the learning outcomes in many countries, but even
the initial effects of decentralization on learning are given scant atten-
tion in the literature. There is a paucity of outcome evaluations and a
lack of systematic reporting on outcomes. The evidence that is available
is mainly impressionistic. According to a 1993 study, most trustees,
principals, and teachers in New Zealand thought that decentralization
had had a minimal effect on children's learning. Some teachers sug-
gested that the extra time they had to spend on the management and
administration function had a negative impact, because it reduced the
amount of time and attention given to classroom learning (Mitchell and
others 1993). Other evidence from innovative teacher management pro-
grams is more positive. For example, test results suggest that educa-
tional achievement improved significantly over the life of the PARE
project in Mexico (1990-1994). And the Minas Gerais project in Brazil
reported gains in student examination results between 1992 and 1994
during decentralization. It is possible that the initial level of achieve-
ment among students has a bearing on learning outcomes and that the
lower the initial level, the more scope there is for improvement.

Teaching Quality

The evidence is scant on the impact of decentralization on teaching
quality. An impact evaluation study of the PARE project in Mexico con-
cluded that supervision incentives were the most cost-effective educa-
tional input for both rural and indigenous schools. Teacher in-service
training was also found to be a cost-effective input. What additional
evidence is available suggests that local teacher appraisal systems and
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incentive schemes, and an increased emphasis on local staff develop-
ment activities increase the likelihood that teaching and learning will
improve. It would be interesting to carry out an empirical study on the
influence of teacher quality on student performance, as the gap between
perception and reality may be wide and the possibility of bias, unwit-
ting or otherwise, clearly exists. Half of the primary teachers inter-
viewed in a 1993 survey in New Zealand said that educational changes
negatively affected their job satisfaction. Smaller schools in New
Zealand and Australia reported difficulties under decentralization in
meeting their needs for specialist teachers. The fact that small schools
are required to hire their own teachers within a limited quota of staff
positions often results in the school's inability to hire specialist teachers.

Experiences such as those of Australia and New Zealand show the
dangers of allowing market forces alone to determine teacher supply.
In many countries there are staffing crises in disadvantaged areas, such
as remote rural communities and inner cities. Children of ethnic, indige-
nous, or immigrant minorities often live in such areas and face addi-
tional disadvantages because of language and culture difference and
discrimination. Additional staffing is needed to meet the needs of such
children, but the reality is often understaffing.

There is some evidence that setting salaries at the school level may
have detrimental effects on teacher quality. Teachers in the United
Kingdom feared that the school-level hiring of teachers from "block"
grants would lead to the employment of cheaper teachers. Their fears
appear to have been realized. A University of Birmingham study found
that the share of temporary and part-time contracts in national teacher
employment figures increased. In Australia the teachers union reports
that there is a "creeping casualization" in the teaching service. In Sweden
some local control over setting salaries has been introduced, but checks
and balances have been included in the system. This kind of safeguard
may be necessary, although we do not yet know enough about the decen-
tralization of salary determination. There is, however, evidence from
several countries that neither the general public nor the schools want to
take on responsibility of setting salaries (see table 1 on page 19).

Accountability

One argument often used in favor of decentralizing teacher manage-
ment functions is that it will ensure teacher accountability and profes-
sionalism. It is argued that bureaucrats are unwilling or unable to take
action against teachers who do not fulfill their professional responsi-
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bilities. Locally determined incentives seem to improve performance,
at least in areas in which teacher salaries are low. Sanctions may also
have a positive effect. In Nepal a threat from the Ministry of Education
to withdraw grants from schools that performed poorly for more than
three years in a row caused teachers to work harder for fear of losing
their jobs. Evidence from El Salvador, Mexico, Nepal, and Pakistan sug-
gests that increases in school autonomy can lead to better teacher atten-
dance and motivation. The initiatives in these countries are, however,
small and it is not clear whether their benefits could be repeated or sus-
tained if the programs were replicated on a national scale.

An alternative way to increase teacher accountability is to devolve
responsibility for monitoring teacher performance to professional
teacher bodies. This approach has been introduced in the United States
and is being considered in Uganda and elsewhere. Experience from
Scotland, where the practice has been followed for some time, and from
other professions shows that monitoring by professional bodies can be
an effective way to increase professional accountability. Measures to
increase teacher accountability cannot succeed, however, if they are
introduced in systems that do not provide enough income to allow
teachers to concentrate on one teaching job or that neglect supervision,
in-service training, and support services.

Efficiency and Effectiveness

It is reasonable to assume that if decentralization does not increase oper-
ational efficiency, it is unlikely to have a positive effect on teacher morale
or motivation or on the quality of instruction. There is some evidence that
decentralizing teacher management functions does not automatically
increase operational efficiency. Decentralizing responsibility for teacher
management to lower administrative levels will not be effective if the
level receiving the responsibility cannot support it. In several countries in
Latin America (for example, Colombia and Mexico) and in Africa (for
example, Nigeria and Zimbabwe), there have been policy swings back to
centralization after it became clear that there was inefficiency in handling
teacher management at the levels to which it was devolved. It is difficult
to find examples in the literature of countries in which the decentraliza-
tion of teacher management has increased efficiency, although we know
that Mexico has ensured the timely payment of teacher salaries under
decentralization and that the Minas Gerais project in Brazil has improved
teacher training. The chief gains in New Zealand appear to include greater
efficiency and decisionmaking and the increased flexibility and respon-
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siveness of the system, although it is not possible, from the literature
available, to separate the impact of decentralizing teacher management
functions from the impact of other changes in the education sector.

Cost Sharing

Sharing the financial responsibility for teachers between the government
and the community seems to be workable, especially if there is a strong
demand for education and an inability on the part of government to
compensate teachers. But the involvement of parents or community in
meeting the salary costs of teachers has implications for equity, especially
if qualified teachers are a scarce resource. In privatized or market sys-
tems, wealthier communities can raise more money to pay teachers and
can thus attract better teachers. The United Kingdom, where teacher
salaries are not centrally determined, has equity problems of this kind. In
Zimbabwe private "trust" schools that charge high fees and more afflu-
ent government schools are able to hire more teachers, pay higher
salaries, and provide better conditions than less affluent schools. It is not
surprising that the more affluent schools attract the most qualified and
experienced teachers. In Brazil schools in prosperous states pay teachers
double the salaries that are paid elsewhere. The employment of unqual-
ified teachers is more common in the poor northeast than elsewhere and
more common in rural areas than in urban areas. The ethics of having
parents pay teacher salaries in poor rural areas while the government
pay teacher salaries in public, mainly urban, schools is questionable.

Equity considerations also arise in the treatment of teachers. The
growth in part-time and temporary teacher contracts that has accom-
panied the school-level setting of salaries in the United Kingdom and
certain states in Australia is a cause for concern. It can be argued that
the government is responsible for seeing that equity in education
extends to ensuring that the work of teachers throughout the country is
equally remunerated. On equity grounds, there is an argument for
retaining central government responsibility for both the distribution
and the payment of teachers.

Preconditionsfor Effective Implementation

The evidence available so far shows that several preconditions need to
be met for teacher management to be effectively decentralized.
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Capacity and resources. An important precondition for decentralizing
teacher management and other functions in education is the availabil-
ity of sufficient capacity and resources at the level to which responsi-
bilities are transferred. Even in countries with enough resources, there
are capacity and workload implications when the responsibility for
staffing is devolved to the school level. Several small schools in
Australia, New Zealand, and the United Kingdom are encountering
difficulties with the distribution of resources. There have been com-
plaints from some teacher bodies in the United Kingdom and Australia
that resources are being transferred by school authorities away from
teaching and learning and toward marketing the school to parents of
potential pupils. Adequate support must be given to the level to which
the function has been devolved. In the Minas Gerias project in Brazil
the state gave computer systems to the schools to enable them to man-
age their teachers efficiently at the school level.

The literature has many examples of mismanagement by local
authorities who were given responsibility for managing teachers but
inadequate resources. Nigeria, Colombia, and Zimbabwe have had
such problems. In some innovative programs, such as the Basic
Education Expansion Project in Mali and the Bangladesh Rural
Advancement Committee program in Bangladesh, nongovernmental
organizations play an important role in building capacity and provid-
ing resources. Bilateral agencies such as the Swedish International
Development Co-operation Agency and United States Agency for
International Development and multilateral donors such as the World
Bank also help to provide resources to innovative programs. The
Shiksha Karmi program in India and the EDUCO project in El Salvador
have received such support. The sustainability of these programs has
not yet been tested.

Cooperation of teachers. The success of any decentralization of teacher
management depends crucially on the cooperation of the teachers
themselves. How receptive teachers are to changes in the way they are
managed depends on their pay. If salaries are low, or at least regarded
by teachers as low, then teachers are not likely to be enthusiastic about
being managed locally. At a minimum decentralization should not
threaten teachers' jobs, promotion prospects, workload, or conditions
of service. When teacher management was decentralized in New
Zealand, the national collective contracts for teachers remained in
place, which was a key reason that schools and teachers accepted the
reforms and helped to implement them. Better still, reforms should
include clear benefits and incentives for teachers, such as the salary
increases of 22 to 100 percent that were agreed to in Nicaragua. In some
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countries, budget constraints will preclude financial benefits to teach-
ers, but there are other less costly benefits and incentives that can be
included in the reforms. In Mauritius, for example, more posts (deputy
heads) were created, generating additional opportunities for promo-
tion, and more opportunities were made available for staff to receive
in-service training, which opened the way for teachers to raise their
salaries by increasing their qualifications (Selwyn 1995).

Leadership. Strong, effective leadership, especially at the national level,
is necessary to create the momentum to pass and implement decentral-
ization reforms. This leadership needs to be provided by an individual
or body that has credibility with teachers, the education community, and
society. The leader must have a consultative style and strong political
support. Ideally, the leader should be an influential education minister
with long tenure and the motivation to oversee the implementation of
decentralization reforms, Mauritius has such a leader, while the New
Zealand government appointed a chief executive to fill this role.

Core educational values. The extent to which the decentralization effort
supports core educational values is important. Considerable resistance
can be anticipated from stakeholders, especially teachers unions, where
decentralization initiative is part of a major change, such as the shift
toward privatization in education that took place in the United
Kingdom and Australia. If the unions suspect government's motive
and regard the decentralization of responsibility for teachers as a way
of passing the buck from the central government to the schools and
communities, there is bound to be controversy. There is some evidence
that communities, as well as teachers, are suspicious of the motives of
government (for example, in Nigeria and Zimbabwe). Pursuing a con-
sultative and inclusive style, like that adopted in Sweden and
Mauritius, can help to allay such fears if they are groundless. What
seems to make a difference is the presence of a shared vision among
stakeholders, stakeholders' commitment to the principles behind the
reform, and flexibility among those designing the reform.

Political Considerations

The political climate and the extent to which stakeholders are open to
change are important factors in determining the effective implementation
of decentralization, as has been shown in the decentralization attempts in
Chile and Australia. The needs of the different stakeholders must be con-
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sidered, and the greater the effort to involve stakeholders, the more effec-
tive the process will be, as shown by the experience of New Zealand. It
also helps if the principles that underlie the reforms are supported by
society and by those in the education sector. In the United Kingdom, the
decentralization reformns were promoted by government, and there is lit-
tle evidence to suggest that parents wanted the reform; some evidence
even suggests that they did not (Wikeley and Hughes 1995; Kogan 1993).

Policy Recommendations

The following recommendations refer to measures that can be taken by
governments or donors in consultation with stakeholders, such as edu-
cation unions. It is not possible to assign priorities to these measures,
because each country must devise a strategy that suits its own needs.
The recommendations are grouped under three headings: overall strat-
egy, capacity building, and governance.

Overall Strategy

Developing an effective teacher management system calls for a compre-
hensive, integrated, and long-term strategy that is aligned to an overall
approach to education and schooling. The goal of managing teachers
should be to improve the management of schools; the realities and needs
of individual schools must therefore be taken into account. The overall
policy framework must be comprehensive, clear, and effectively com-
municated, because it is important to build strong support in the com-
munity for any proposed changes. The changes should be discussed
with all the different stakeholders. There is a much better chance of
gaining stakeholders' support if the proposals are built on a clear strate-
gic base, as they were in New Zealand and-Sweden. The government
should designate a body to supervise and facilitate the discussion of the
proposed changes among teachers and other stakeholders. Teachers are
usually concerned about who is initiating the reforms, whether the
refsorm proposais are coming from bodies outside the education sector,
and whether teachers or their organizations have been involved in
designing the reforms (Education International 1996). These concerns
can be allayed if there are clear, open, and accessible lines of communi-
cation during the consultation process. The process must make sense to
teachers, school managers, and parents. Planning, sequencing, and coor-
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dinating the decentralization of teacher management with the decen-
tralization of other elements in the system is also important.

Capacity Building

Strong institutional capacity is required if decentralization is to suc-
ceed. Those responsible for teacher management must have the skills,
resources, and authority to bear the responsibility for personnel man-
agement and staff development. Before proceeding with the decentral-
ization it may be necessary to build the capacity of the administrative
level to which teacher management functions are to be devolved.
Specific functions should be devolved to the most appropriate level-
that is to the level than can carry out the responsibilities or that can
develop the ability to do so over time. The assessment of existing capac-
ity should consider both human and technical capabilities, which may
be available in the administrative level receiving authority, the local
community, or the private sector. In some countries the capabilities of
NGOs and government have been combined in innovative ways to, for
example, provide in-service teacher training. Initially, communities
and local authorities will need guidance and support to develop pro-
cedures for recruiting, monitoring, and supervising.

There are workload implications for the authorities who take on
responsibility for teacher management. Workload issues must be recog-
nized, and those who take on responsibility should be given the neces-
sary incentives and encouragement to carry out their duties effectively.
The devolution of responsibility for teacher management cannot be per-
ceived as an off-loading of responsibility from the central government.
The government must demonstrate its support for the devolution by, for
example, committing itself to supplementing teacher salaries to support
school-level recruitment. Other ways in which the central government
can support local authorities to help them overcome inevitable prob-
lems of scale include facilitating recruitment drives and advertising
vacancies and promotional posts.

Head teachers and supervisors must be trained in pedagogical
supervision. The role of the head is crucial in school-level teacIx2r man-
agement, including staff development. Heads should be trained to
understand the development needs of teachers and involve teachers in
meeting these needs. External supervision should be local and should
take into account school needs, plans, objectives, and strategies.
Consideration should be given to reorienting the activities of the inspec-
torate so that it can provide pedagogical support.
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Governance

It may be necessary to retain central legislative or normative control
over some functions of teacher management, even after decentraliza-
tion has gone into effect. For example, the equitable distribution of
resources, of which teachers are the most important, is fundamental to
the effective management of the educational process. It is essential to
work toward eliminating, or at least minimizing, inequities in the
national distribution of qualified teachers. Control over teacher qualifi-
cations, standards, and distribution should therefore be exercised at the
national level, using mechanisms such as teacher incentive schemes,
accelerated promotion, and special study leave. Local discretion
should, however, be allowed in implementing these initiatives.

Choices about the most appropriate level to which to devolve teacher
management functions depend on the capacities of different levels of
the system. As this review has shown, few countries have devolved
responsibility for teacher management completely to schools on a
national scale, signifying that schools rarely have the capacity or desire
to deal with devolved functions, that there are many stakeholders and
interests to consider, and that different contexts require different solu-
tions. If the responsibility for teacher management is to be given to
regional or district administrative levels, it is important to have a ratio-
nale for doing so based on the value added to teaching and learning, to
ensure that there is agreement on the specific functions for which the
region or district will be responsible, and to describe the devolved
responsibilities.

It is important to ensure compatibility between the rights and needs
of teachers and the autonomy of the level to which authority is
devolved. From the outset, the central government must ensure that all
parties understand the extent and limits of their powers. To minimize
the likelihood of abuse of power, there must be safeguards and mecha-
nisms that balance the rights and needs of teachers and the autonomy
and needs of schools. If political considerations outweigh the needs of
teachers or schools, the chances of building an effective and sustainable
teacher management system are limited. There should be no inconsis-
tencies in the designation of duties among different levels. It is also
important to ensure that the general legal framework does not conflict
with the organization of teacher management, as happened in
Colombia.

Never underestimate the importance of the process of setting pay
levels. Salary determination is one of the most sensitive aspects of
teacher management. The people most affected (classroom teachers)
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must be involved. Education unions, administrators, school boards,
parents, and political leaders also need to be involved. The evidence
suggests that the salary parameters are best set at the regional or
national level. Schools and school boards may be reluctant to become
involved in pay negotiations, and they may be ill prepared for such
involvement. If they are to play a role, there should be clear national
guidelines to support their efforts and to guard against the risk that
inequalities will be increased.

It is important to include teacher incentive schemes in the reform,
because teachers must be able to perceive benefits to themselves in the
proposed changes. Any compensation for the decentralization of
teacher management should be structured to reinforce the broader edu-
cation reforms. School organization, incentives, and teacher compensa-
tion should be closely linked. Skill-based pay and individual or
collective performance awards should replace outdated incentive
schemes based on seniority. Teachers who take on additional duties,
such as management, should receive allowances and appropriate titles.

Teachers organizations should be involved in professional issues,
including the development of professional licensing standards for
teachers. Teachers and their representative organizations in several
countries (for example, Australia, Ireland, Mauritius, and Zimbabwe)
are involved in setting standards for the profession. While the central
government should retain some licensing responsibility, decentraliza-
tion should give teachers more say in defining and upholding stan-
dards for the profession. Teachers could establish detailed codes of
conduct, regulate entry to the profession, and be held responsible by
their colleagues for ethical practice. Such professional accountability
would enhance the accountability of teachers to parents and the edu-
cation ministry and would help to raise the status of teachers.

Education unions should be recognized as social partners because
they can bring to the reform process firsthand knowledge of education
in the schools and classrooms. Collective bargaining and other forms of
negotiation and consultation can support the development and imple-
mentation of effective reforms and the improvement of educational
quality.

Time should be spent in devising an effective teacher appointment
system at the local level. The amount of central control and guidance
that schools and local administrators will need has yet to be deter-
mined. For example, what level of central or regional control over entry
qualifications and standards is required? What procedures should be
followed in recruiting teachers? How should a system for resolving
grievances be organized? How can flexibility and equity in the distrib-
ution and appointment of teachers be ensured?
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In some countries teacher management is part of a broader system
that manages civil and public servants and is subject to a set of regula-
tions administered by a public service commission. These countries
may want to consider a teacher service commission. In countries in
which teachers account for a significant proportion of the civil service
(for example, 42 percent of government employees in Ghana are teach-
ers), a separate structure may be economically justifiable. In other coun-
tries questions of cost may rule out this option. Evidence from studies
undertaken on the feasibility of this option suggests that, to be accepted
and effective, a teacher service commission must:

* Involve all stakeholders, including parents, teachers, and officials.
* Be relatively simple in structure and flexible to changing needs.
* Have the authority to make decisions within broad legislative and

public service guidelines.
* Have a clear management and support structure.
* Have transparent and consistent procedures and communication

channels.
* Be adequately staffed and have enough resources.
* Be decentralized to the regional or district level.

Research Priorities

More research is needed on the impact of the decentralization of teacher
management on classroom behavior. Further efforts are also needed to
increase our understanding of the dynamics of teacher management
and the characteristics of an optimal system. This research should be
done at the levels of the classroom, the community, and the education
system.

Pedagogical research must be strengthened to improve the quality of
education. For example, in-service and action research should be car-
ried out, and the research results should be communicated to teachers
in an effective manner. Schools must be allowed to have a direct input
into the research process by, for example, becoming involved in
research design and implementation.

More systematic monitoring and evaluation of the process, impact,
and outcome of decentralization is required. The design and establish-
ment of structures and the delivery of inputs, such as performance
incentives, must be tracked and improvements must be measured in
student learning. Social assessments (like those carried out for the
Minas Gerais project in Brazil and the EDUCO project in El Salvador)
can illuminate what is happening at the community level. A baseline
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measure of the situation before decentralization is needed so that
progress can be assessed.

More gender-disaggregated information about the different effects
of decentralization on men and women teachers is called for. This need
should be taken into account in monitoring and reporting and in impact
and evaluation studies.

Local innovations and pilot projects in teacher management need to
be supported, and the lessons extracted from such efforts should be
widely disseminated. Caution is called for in applying lessons from the
innovative but small-scale projects we have discussed in this report to
national programs. More research is needed on the potential of those
small programs to be replicated and scaled up.



References

Amaral, A.L., A. Guedes, T. Lobo, and R. Walker. 1995. "Decentralized Manage-
ment of Education in Minas Gerais, Brazil." Background paper, Minas Gerais
Basic Eduation Quality Project, World Bank, Human Development
Department, Washington, D.C.

Angus, Marva. 1995. "Devolution of School Governance in an Australian State
School System: Third Time Lucky?" In D.S.G. Carter and M.H. O'Neill, eds.,
Case Studies in Educational Change: An International Perspective. London: The
Falmer Press.

Archer, David. 1994. "The Changing Roles of Non-Governmental Organizations
in the Field of Education." International Journal of Educational Development
14(3): 223-32.

Asare-Beiako, Nana, Yaw Boachie-Danquah, Medjomo Coulibaly, Y.K. Effah,
James Nti, and James Williams. 1995. "Quality Assurance and School Level
Management: A Review of the Management System for Basic Education in
Ghana." U.S. Agency for International Development, Accra, Ghana.

Bray, Mark. 1994. "Community Financing of Education: Rationales, Mechanisms
and Policy Implications in Less Developed Countries." Revised version of
paper presented at Workshop on Financing Education and Health in
Developing Countries, University of Sussex.

. 1996b. Decentralization of Education: Community Financing. Directions in
Development series. Washington, D.C.: World Bank.

Bray, Mark, and Kevin Lillis, eds. 1988. Community Financing of Education: Issues
and Policy Implications in Less Developed Countries. Oxford: Pergamon Press.

Bullock, Alison, and Hywel Thomas. 1994. The Impact of Local Management on
Schools. Birmingham, U.K.: University of Birmingham (for National
Association of Head Teachers).

Capper, Phillip. 1994. "Devolved School Management: The Market Wolf in the
Democratic Sheep's Clothing." In Australian Education Union Board, eds.,
Devolution, Decentralization, and Recentralization: The Structure of Australian
Schooling. Melbourne: Australian Education Union.

Carter, David. S.G., and Marnie H. O'Neill. 1995. Case Studies in Educational
Change: An International Perspective. London: The Falmer Press.

CERI (Centre for Educational Research and Innovation) and OECD (Organisation
for Economic Co-operation and Development). 1995. Education at a Glance: OECD
Indicators. Paris: Organization for Economic Cooperation and Development.

Chakraborty, Sarbani. 1995. "World Bank Lending for Education
Decentralization-General Operational Review: 1970-95." Human
Development Department, Washington D.C.

72



REFERENCES 73

Cheng, Kai-ming. 1990. "Financing Education in Mainland China: What Are
the Real Problems?" Issues and Studies 26(3): 54-74.

Commonwealth Secretariat, Donors to African Education. 1995. "Teacher
Management and Professional Support." Paper presented at review meet-
ing, July 3-7, Accra, Ghana.

Cremer, Jacques, Antonio Estache, and Paul Seabright. 1994. "The
Decentralisation of Public Services: Lessons from the Theory of the Firm."
Policy Research Working Paper 1345. World Bank, Office of the Vice
President, Development Economics, Washington, D.C.

Cummings, William K., Abbey Riddell, and Felisa Tibbitts. 1994. "Alternative
Policies for the Finance, Control, and Delivery of Basic Education."
International Journal of Educational Research 21(8): 751-73.

Dalin, Per. 1992. "How Schools Improve." In Ward Heneveld and Helen Craig,
eds., Schools Count: World BankProject Designs and the Quality ofPrimary Education
in Sub-Saharan Africa. World Bank Technical Paper 303. Washington, D.C.

Darling-Hammond, Linda. 1995. "Promising Practices in Teacher Accreditation
and Standards." In Marlaine E. Lockheed, ed., "Module Training:
Decentralization in Education." World Bank Human Resources Sector
Professional Development Week Papers, Washington, D.C.

de Mello, Guiomar Namo, and R. Neubauer da Silva. 1994. Competitive Selection
of School Principals: A Case Study of an Innovation in Brazil. Paris: International
Institute of Educational Planning. Paris: IIEP.

De Stafano, Joseph. 1995. "Community-Based Primary Education. The
Experience of the BEEP Project in Mali." USAID/Mali and Save the
Children/USA:

Dominican Republic, Ministry of Education. 1993. "Program Report on Primary
School Development." In Guyana: A Proposed Strategyfor Sector Development
in the Education Sector. Report 12892-GUA. Washington, D.C.: World Bank.

Education International. 1995. Partners in Education Reform. Brussels.
. 1996. El Newsletter 2 (2 and 3). Brussels.
.1997.

Espinola, Viola. 1995. "The Decentralization of the Education System in Chile
(1980-94)." Paper prepared for World Bank, Human Development
Department, Washington, D.C.

Galabawa, J. C. J. 1993. "Decentralization of Education and the Role of Educational
Managers in Tanzania." Tanzania: Ministry of Education and Culture.

Gaynor, Cathy. 1995. "Decentralization of Primary Education: Implication at
School and Community Level-The Case of Nigeria and Tanzania."
Consultant Report. World Bank, Economic Development Institute,
Washington, D.C.

Halliday, Ian.1995. Turning the Tables on Teacher Management. Better Educational
Management series. London: Commonwealth Secretariat.

Hannaway, Jane. 1995. "Educational Decentralization in India." Paper pre-
sented at the World Bank Seminar on Education Decentralization, June 2,
Washington, D.C.

Hanson, Mark E. 1995. "Democratisation and Decentralisation in Colombian
Education." Comparative Education Review 39: 101-19.



74 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

Harbison, Ralph W, and Eric. A. Hanushek. 1992. Educational Performance of the
Poor: Lessonsfirom Rural Northeast Brazil, New York: Oxford University Press.

Harris, Robert. 1997. Communication to author regarding Education International.
March.

IIEP (International Institute for Educational Planning) and UNICEF (United
Nations Children's Fund). 1994. "Decentralised Management of Primary
Education: Bangladesh." Working document for Regional Workshop,
December 13-21, Kathmandu, Nepal.

ILO (International Labour Organization) and UNESCO (United Nations
Educational, Scientific and Cultural Organisation). 1995. The Status of Teachers:
An Instrumentfor Its Improvement: The International Recommendation of 1966. Joint
Commentaries by the ILO and UNESCO. Geneva: International Labour Office.

INTO (Irish National Teacher's Organisation). 1995. Professional Development
Programme. Dublin.

Kerchner, Charles T. 1994. "Teachers and Governments: A Plan for Partnership." In
Partnerships in Educational Reform Conference, Canberra, Australia, June 23, 1994.
International Dialogue-OECD Countries. Conference Report. Canberra: Australian
Education Union and Department of Employment, Education, and Training.

Kogan, Maurice 1992. "Education: A Major Local Authority Service? Brunel
University Theme Paper III-Models of Educational Systems." Paper pre-
sented at a seminar at Centre for the Evaluation of Public Policy and Practice,
November 25, Uxbridge, United Kingdom.

. 1993. "Models of Educational Governance." Paper presented at a
Conference on Restructuring of the Governance of Education. October 1,
Trinity College, Dublin, sponsored by Educational Studies Association of
Ireland in association with School of Education.

Lillis, Kevin M. 1992. Improving Basic Education: Preconditions for Successful
Inspection and Supervision: Implications for Training. Monograph 7. Paris:
International Institute for Educational Planning.

Lillis, Kevin M., and Henry Ayot. 1988. "Community Financing of Education in
Kenya." In Mark Bray and Kevin Lillis, eds., Community Financing of
Education: Issues and Policy Implications in Less Developed Countries. Oxford:
Pergamon Press.

Lockheed, Marlaine, and Adriaan Verspoor. 1991. Improving Primary Education
in Developing Countries. New York: Oxford University Press.

Maclure, Richard. 1994. "Misplaced Assumptions of Decentralisation and
Participation in Rural Communities: Primary School Reform in Burkina
Faso." Comparative Education 3(3).

Mankoe, Joseph, and Bill Maynes. 1994. "Decentralisation of Educational
Decision-making in Ghana." International Journal of Educational Development
14(1): 22-33.

Montenegro, Armando. 1995. "An Incomplete Educational Reform: The Case
of Colombia." Human Capital Development and Operations Policy Working
Paper 60. World Bank, Washington D.C.

Mitchell, D, with C. McGee, R. Molzen, and D. Oliver. 1993. Hear Our Voices:
Final Report on Monitoring Today's Schools Research Project. Hamilton:
University of Waikato, Wellington and New Zealand Ministry of Education.



REFERENCES 75

Nigeria, Ministry of Education. 1994. "Draft of the Country Action Plan on
Teacher Management and Support." Donors to African Education,
Commonwealth Secretariat, London.

Pena, Valesia J. 1995. "Social Assessment: El Salvador Basic Education
Modernization Project." Latin America Technical Department Environment
Unit Dissemination Note 13. World Bank, Washington, D.C.

Perez, S.1994. Les Femmes Enseignante dans L'Enseignment Technique et Professionnel
au Benin, en C6te d'Ivoire, au Mali, au Senegal. Geneva: Intemational Labour
Office.

Plank, David N. 1993. "What Doesn't Work: Financing Basic Education in
Brazil." Michigan State University.

Prawda, Juan. 1990. "Decentralization and Educational Bureaucracies: A View
from LATHR No. 2." Latin America and the Caribbean, World Bank,
Washington, D.C.

. 1993. "Educational Decentralisation in Latin America: Lessons
Learned." International Journal of Educational Development 13(3): 253-64.

Prud'homme, Remy. 1994. "On the Dangers of Decentralization." Policy
Research Working Paper 1252. World Bank, Transport, Water and Urban
Development Department, Washington, D.C.

Reimers, Fernando. 1993. Education and the Consolidation of Democracy in Latin
America: Innovations to Provide Quality Basic Education with Equity. Harvard
Institute for International Development, USAID, Advocacy Series 4,
Washington D.C.

Selwyn, P. 1995. "The Process of Education Policy Formation in Africa: The
Case of Mauritius." Donors to African Education, 1995 Biennial, 18-22
October 1995, Tours, France.

Sinclair, M. 1995. "Combating Failure at School: New Zealand Policies and
Practices." Seminar presentation, Department of Education and Employment,
November 19-21. University of London.

Smyth, John. 1994. "Devolution: Issues Arising from the New Decentralisation
in the British School System." In Devolution, Decentralisation and
Recentralisation: The Structure of Australian Schooling. Canberra: Australian
Education Union.

Thompson, Ann R. 1995. The Utilization and Professional Development of Teachers:
Issues and Strategies. Paris: International Institute for Educational Planning.

Wheeler, Christopher W., Stephen W. Raudenbush, Aida L. Pasigna. 1989.
BRIDGES [Basic Research and Implementation in Developing Education Systems]
Policy Initiatives to Improve Primary School Quality. Cambridge, Mass:
Harvard University Press.

Wikeley, Felicity, and Martin Hughes. 1995. "Parents and Educational Reform
in the U.K." International Journal of Educational Reform 4: 301-09.

Winkler, Donald R. 1989. "Decentralization in Education: An Economic
Perspective." Policy Research Working Paper 143. World Bank, Population
and Human Resources Department, Washington, D.C.

World Bank. 1988. Education in Sub-Saharan Africa: Policies for Adjustment,
Revitalization, and Expansion. A World Bank Policy Study. Washington, D.C.

. 1993. "Republic of Chad: Basic Education Project," Staff Appraisal



76 DECENTRALIZATION OF EDUCATION: TEACHER MANAGEMENT

Report No. 11680-CD. Africa Region, Country Department III, Washington,
D.C.

. 1995a. "Colombia: Making Decentralization Work: Incentives for an
Effective Delivery of Services." Latin America and the Caribbean, Country
Department 3, Washington, D.C.

. 1995b. "Impact Evaluation of the First Primary Education Project."
Mexico: LAZHR. Preliminary paper. Washington, D.C.

. 1995c. "Nicaragua Basic Education Project." Staff Appraisal Report.
Latin America and the Caribbean, Human and Social Development Group,
Washington, D.C.

.1995d. "The Philippines: Proposed Teacher Development Project." East
Asia Education Sector Unit. Concept Paper. Washington, D.C.

. 1995e. "Policies and Strategies for Teacher Education and Teacher
Development in Sri Lanka." Population and Human Resources Division,
Country Department 1, South Asia Region, Washington, D.C.

. 1995f. Priorities and Strategies for Education: A World Bank Review.
Development in Practice series. Washington, D.C.

Wylie, C. 1995. "The Shift to School-based Management in New Zealand-The
School View." In D. Carter and M. O'Neill, eds., Case Studies in Educational
Change: An International Perspective. London: The Falmer Press.



Directions in Development

Begun in 1994, this series contains short essays, written for a general
audience, often to summarize published or forthcoming books or to
highlight current development issues.

Africa's Management in the 1990s and Beyond: Reconciling Indigenous
and Transplanted Institutions

Are Financial Sector Weaknesses Undermining the East Asian Miracle?

Building Human Capital for Better Lives

Class Action: Improving School Performance in the Developing World
through Better Health and Nutrition

Counting the Full Cost: Parental and Community Financing of Education
in East Asia

Decentralization of Education: Community Financing

Decentralization of Education: Demand-Side Financing

Decentralization of Education: Legal Issues

Deep Crises and Reform: What Have We Learned?

Early Child Development: Investing in the Future

Everyone's Miracle: Revisiting Poverty and Inequality in East Asia

Financing Health Care in Sub-Saharan Africa through User Fees and
Insurance

Global Capital Supply and Demand: Is There Enough to Go Around?

Implementing Projects for the Poor: What Has Been Learned?

Improving Early Childhood Development: An Integrated Program for the
Philippines (with a separate supplement)

India's Family Welfare Program: Moving to a Reproductive and Child
Health Approach (with a separate supplement)

Investing in People: The World Bank in Action

(continued on the following page)



Directions in Development (continued)

Livable Cities in the 21st Century

Managing Commodity Booms - and Busts

Meeting the Infrastructure Challenge in Latin America and the Caribbean

Monitoring the Learning Outcomes of Education Systems

MIGA: The First Five Years and Future Challenges

Nurturing Development: Aid and Cooperation in Today's Changing World

Nutrition in Zimbabwe: An Update

Poverty Reduction in South Asia: Promoting Participation of the Poor

Private and Public Initiatives: Working Together for Health and Education

Private Sector Participation in Water Supply and Sanitation in Latin America

Reversing the Spiral: The Population, Agriculture, and Environment Nexus
in Sub-Saharan Africa (with a separate supplement)

A Strategy for'Managing Water in the Middle East and North Africa

Safety Net Programs and Poverty Reduction: Lessons from Cross-Country
Experience

Taxing Bads by Taxing Goods: Pollution Control with Presumptive Charges

Toward Sustainable Management of Water Resources

Trade Performance and Policy in the New Independent States

The Transition from War to Peace in Sub-Saharan Africa

Unshackling the Private Sector: A Latin American Story

The Uruguay Round: Widening and Deepening the World Trading System

Water Markets in the Americas



THE WORLD BANK

1818 H Street, N.W.
Washington, D.C. 20433, U.SA.

TELEPHONE: (202) 477-1234
FACSIMILE: (202) 477-6391
TELEX MCI 64145 WORLDBANK

MCI 248423 WORLDBANK
WORLD WIDE WEB: http:I/wwW.worldanlkorg
E-,MAL: books@wworldbank.org

COVER DESIGN: TH4E MAGAZINE GROUP


