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BRIDGES Workshop
July 25-26, 1990

"How Can BRIDGES contribute to the Education For All Initiative?"

A Harvard University and USAID-Sponsored Workshop on the
Worldwide Improvement of Access and Quality of Basic

Education.

Rosslyn Westpark Hotel, Arlington, Virginia.

AGENDA

DAY 1. JULY 25

8.30 Coffee and pastries.

9.00 Workshop Opening
Sam Rea, Director, Office of Education, Science
and Technology Bureau (S & T), USAID.
Antonio Gayoso, Director, Human Resources, S & T,
Bureau, USAID.
Richard Bissell, Assistant Administrator, S &T Bureau,
USAID.
Noel McGinn, Principal Investigator, Basic Research and
Implementation in DevelopinG Education Systems Project
(BRIDGES), Harvard Institute for International
Development (HIID).

9.30 Module 2: Education's Contribution to Development.
Educational Impacts Model (ElM) presentation.
J.~,n,t~" SJ?!"~t't.,f, .. Research scientist, Research Triangle
Instl.tute CRTI}. .

10.00 Panel Discussion 1/ L~aders: Cliff Block,
Deputy Director, Office of Education S & T, USAID, and;
TOm Nicastro, Head, Human Resources, Asia and
Near East Bureau, USAlD.
What can'models like ElM bring to the educational
planning":'process ?

10'.30 BREAK

10.45 Module 4: setting Goals.
Optimizil)C] Policies for Educational Systems (OPES),
presen~ation. Frank Healey, Research Scientist, RTI.

11.15 Panel Discussion 2/ Leaders: Frank Method, Planning and
Policy Coordination Bureau, USAID, and Adriaan
Verspoor, Chief, Population and Human Resources Dept.,
World Bank:~
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11.45 Module 7: Access and Equity: What are the issues?
Frank Dall/ HIID Project Manager, BRIDGES.

12.15 Panel Discussion 3/ Leaders: Rosemary Bellew,
World Bank and Janet Leno, World Bank.

12.45 LUNCH BREAK. In-house Buffet Lunch.

2.00 Module 6: Allocating Resources.
Introducing EPICS (Education Policy Simulation)
Christina Rawley, Haroona Jatoi, Claire Brown,
HIID/Project BRIDGES

4.00 BREAK

4.15 EPICS debriefing - Christina Rawley

4.45 Panel Discussion 4/ Leader: Carlos Malpica,
International Institute for Educational Planning,
(IIEP), and John Boich, Canadian Research and
Management Consultants (CRMC).

5.15 Information about evening schedule.

7.00 WORKSHOP DINNER

DAY 2, JULY 26

8.30 Coffee and pastries.

9.00 Module 8: Improving teacher effectiveness.
What strategies work ? Andrea Rugh/ HIID
Consultant.

9.30 Panel Discussion 5/ Leaders: David Chapman, Associate
Professor of Education, university of New York, Albany,
and Linda Dove, World Bank.

10.00 Module 10: Implication of changes in internal
efficiency.
Will reducing repetition make a difference ?
Noel MCGinn, HIID Fellow, Professor, Harvard Graduate
School of Education (HGSE).

10.30 Panel Discussion 6/ Leaders: Richard Pelczar,
Senior Technical Advisor, Office of Education, S & T,
USAID, and John Lawrence, Senior Advisor, Human
Resources, UNDP.

11.00 BREAK

11.15 Module 11: Learning outcomes: What the literature
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says? How can educational quality be improved cost
effectively?
Bruce FUller, Associate Professor, HGSE.

11.45 Panel Discussion 7/ Leaders: Joseph Carney, Head Human
Resources, Latin America Bureau, USAID and Tom
Tilsen, Director of the Radio Learning Project,
Education Development Center (EDC).

12.15 LUNCH BREAK. In-house Buffet Lunch.

1.15 Module 13: The significance of well-managed schools.
What role does management play in enhancing school
quality?
Bill Cummings/HIID Research Associate, Lecturer, HGSE.

2.30 Panel Discussion 8/ Leaders: Mike Basile, Deputy Project
Director, Improving the Efficiency of Educational
Systems, (lEES) and David Burleson, UNESCO-UNICEF
Liaison Officer, New York.

3.00 BREAK

3.15 Module 15: Implementing educational change.
What role do contextual factors play in
implementing change ?
Don Warwick/ HIID Fellow and Professor, HGSE.

3.45 Panel Discussion 9/ Leaders: Don Russell/Kurt
Moses, Directo~s of the Advancing Basic Education and
Literacy Project, and Dr. Nyi Nyi, Director, UNICEF
Program Division, New York.

4.30 Closing Panel.
What role should BRIDGES play in an on-going EFA agenda?

Panelists: Carlos Malpica, International Institute for
Educational Planning, (IIEP), Elizabeth King, World
Bank, David Burleson, UNESCO-UNICEF, Paul MCGinnis,
Canadian International Development Agency,
(CIDA), Antonio Gayoso, USAID. Convenor: Frank Dall,
HIID/BRIDGES.

5.30 Workshop ends.

*****************************************************
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IHTRODUCTIOM

This two-day intensive event was conceived of as the first in
a series of dissemination workshops intended to share research
findings generated by five years of USAID-funded policy research
activities organized and carried out under the "Basic Research and
Implementation in DevelopinG Education Systems" Project, by the
Harvard Institute for International Development (HIID) in
collaboration with Michigan State University (MSU), Texas Southern
University (TSU) and the Institute for International Research
(IIR) •

After some debate both within BRIDGES and at the USAID Science
and Technology Bureau, a decision was taken to consolidate scarce
resources into one well-focused event which ~ould attempt to make
relevant and share the outcomes of our BRIDGES research experience
with the broader audience of international agency program officers,
and with U.S. based international educators, planners and pOlicy
makers to begin to address some of the concerns and issues raised
at the recent "Education for All" conference in March 1990, in
Jomtien, Thailand.

Among the many concerns addressed in Jomtien was the issue of
how best to bring about an improvement in the quality of bas~c

education during an era of diminishing public sector investments
in education. Growing political pressure fueled by an unprecedented
world-wide demand for more education, the dramatic growth of world
populations and a heightened sense of the need for access to better
information and more appropriate survival skills from consumers,
are forcing governments to pay more attention to education reform.
Which strategies, for instance, existing or yet to be tried, can
best be applied by hard-pressed policy makers and administrators
of donor agencies to meet this apparently insurmountable demand
supply problem in ways that will produce a more efficient
investment of scarce educational resources, but also provide better
access for marginalized groups like the urban and rural poor, and
women?

Those committed to implementing the BRIDGES agenda held that
part of the answer to this question would be found in a broa4er
and more rigorous application of research methodology to a range
of unanswered questions at all levels of the educational process.
It was argued, with some justification, that part of the problem
lay with"the absence of a well-organized Third World information
base which could be used by planners and policy makers to assist
in choosing the most appropriate policies for bringing about the
desired changes in their education systems. Notably absent were
empirically-derived studies from which informed decisions could be
made about how best to improve the most neglected first 10 years
of the educational systems in question.



The research outcomes we will share during this workshop •
represent only some of the work on basic education carried out by
BRIDGES in eight different countries, over a five year period
between 1985 and 1990. We invite you, therefore, to apply your
knowledge, insight and wide experience in making the fruits of our
labor more easily accessible, and more relevant to the.needs of all
learners, teachers and administrators whose educational systems
need improving.

•

•
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BRIDGES DISSEMINATION WORKSHOP
The Rosslyn We8t Park Hotel

Washington DC. July 26-26, 1990
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THE COURSE DESIGN

Rationale

When the notion of holding dissemination workshops was being
discussed, it was generally agreed that three initial workshops be held, one in
each of the following regions: Latin America, Africa and Southeast Asia, or
the Mideast. It was in these regions that the demand existed for what we had
to offer.

A flexible course design was selected over other alternatives in order to
try to resolve the following dilemma. The request was for workshops which
would be both brief and to the point, and at the same time pitched to the
different educational needs of each of the regions.

A modular design has the twin advantages of allowing the course
organizers to flexibly choose the course content to match the educational
needs of each individual region, while at the same time tailoring the length of •
each course to suit a specific audience. Clearly, it would be unrealistic to
assume that a group of very busy senior administrators would be disposed to
attend the full four-day workshop when perhaps a shortened two-day offering
might better serve their needs. At the same tinle, it would be possible to invite
a group of more junior ~inistryofficials, who would be willing to spend more
time learning about our policy-related research findings, to a version of the
course which we think should be taught over the longer four-day period.

The high degree of flexibility implicit in a modular design would allow
different course arrangements to be brought together quickly in response to
the specific needs of a given group of decision makers, or the special
educational needs of a region.

The following are some examples of what can be done using this
approach.

1 •



J
EXAMPLE A

Situation: We might be called upon to do a course for senior ministry
of education administrators in Saharan Africa. Two representatives of each
ministry from six Saharan countries are to be invited and they have already
expressed an interest in finding out more about the problem o(women's access
to educationwithin their region. Unfortunately, none of the invited group are
able to spare more than one or two days away from their busy portfolios and
have requested that the workshop be brief and to the point.

By using the flexible modular system a one- or two-day course can be
designed to meet their needs. The following combination of units and modules
would probably adequately coverthe requirements of this particular situation.

UNITS TAILORBD TO A GIVEN NBBD

The 4-unit course could be telescoped into 2 units (assuming that
each unit signifies a day's worth of effort):

DA~ 1 (revised)

Unit A Module 2

Unit B Module 7

Unit B Module 6

DAY 2 (revised)

Unit B Module 5

Unit A Module 4

Unit D Module 15

Unit D Module

ElM Model/Education's Contribution to
Development

Access and Equity: What are the Issues?

EPICS/Allocating Resources

Current Gender Issues and Problems

OPES/Setting the Goals

,Does Implementation Present Major
Problems?

Summarizing and Evaluating the Workshop

o

By selecting appropriate content modules from the existing menu,
flexible units or a workshop can be tailored to meet a specific need. This
system reduces the time and energy which would otherwis'e be expended in
rewriting and redesigning the content to suit each workshop.

2



EXAMPLED

Situation: A request has been received to fly out to Guatemala to give
a USAID/HRDOs regional meeting a short demonstration of how one might
use the range of BRIDGES software models to run training courses for local
educational administrators. We all know how busy HRDOs are and
understand why they can't spare more than a day away from their offices to
attend this kind of activity! However, with a reshuffle of units and modules an
appropriate course can quickly be designed to meet any need.

UNIT TO MEET THIS NEED

DAY 1

I

UNIT A Module 2

UNIT A Module 4

UNIT B Module 5

UNIT C Module 10 .

UNIT C Module 12

ElM Model/Education's Contribution to
Development

OPES/Setting the Goals

GENDER/Current Gender Issues and
Problems

STEP/Implications of Changes in Internal
Efficiency

SHARE/OPES/Hands-On Exercise •
All the above modules can be turned into a hands-on practicalworkshop

experience providing1he requisite facilities and equipment are available. The
way in which this kind of activity will be organized will be determined by the
number of participants and the resources available.

3



)
UNIT A

Module 2

Objective(s):

1. To introduce ElM as a tool for raIsIng
awareness, promoting policy dialogue, and
encouraging local research on effects of
education on other development sectors.

2. To present the conceptual and empirical
framework underlying the ElM simulation
engine, through presentation and discussion of
the ElMflow chart and the process of regression
equation development.

3. To demonstrate procedures and applications of
the ElM software package through hands-on
training activities such as simulating the effects
of specific educational budget decisions on
educational participation rates.



UNITA

Module 2

Objective(s):

1. To introduce ElM as a tool for raising awareness,
promoting policy dialogue, and encouraging local
research on effects of education on other development
sectors.

2. To present the conceptual and empirical framework
underlying the ElM simulation engine, through
presentation and discussion of the ElM flow chart and
the process of regression equation development.

•

3. To demonstrate procedures and applications of the
ElM software package through hands-on training
activities such as simulating the effects of specific
educational budget decisions on educational
participation rates. •

What is ElM?

The Educational Impacts Model (ElM) is a microcomputer software
system designed to demonstrate the effects of educational supply and
participation on a variety of social and economic outcomes. The model
simulates long-term, interactive, indirect, and gender-specific effects of user
specified educational inputs on outcomes such as population, labor force
production, economic productivity, and health. ElM is intended to promote
policy dialogue and local research on the socioeconomic benefits of increased
participation in the educational system.

ElM is based on a series of multiple regression equations which attempt
to predict or explain outcome variables of interest as a function of other
"input" variables. ElM simulation begins with the estimation of the impact of
user-specified educational supply inputs on male and female rates of primary
education participation. These participation rates, in turn, figure in the
estimation of secondary enrollments, fertility and pop~lation, labor force
participation, economic productivity, and health indicators.

1



J The equations used in the ElM aie the result of extensive estimation
efforts with a database of national-level time-series data on over 30
socioeconomic indicators for 80 developing countries during the period 1960
to 1985.. The ElM simulation engine allows the user to apply relationships
found among the variables in the existing data to simulate likely outcomes in
the future. With feedback loops, results of equations characterizing existing
relationships are automatically linked into a single coherent and integrated
model, such that the outcome of one equation becomes an input variable in
other equations as the model moves forward in time.

Use of ElM

ElM may be introduced through a short, 30 minute session or a nlore
extended one. In the course of a short session, learner participants will gain
a greater appreciation for the long-term, indirect, and gender-specific effects
of educational inputs on nlultiple development outcomes.

Participation in a more extended session will allow the learner to know
how to use ElM to produce simulation scenarios as well as understand the
conceptual basis underlying the simulations.

The following activities are appropriate for either an introduction
demonstration, or for a more in-depth, hands-on introduction. For a demon
stration, Activity 1 is sufficient and should not require more than 30 minutes.
For a more in-depth introduction, carry out activities 2-4 as well. These
activities are recommended only for a group with some research capability or
interest. In this case, the whole session would take one afternoon.

ACTIVITY (1)

ElM is introduced by presenting the Storyboard. This
activity requires approximately 30 minutes.

2



ACTIVITY (2)

Present the ElM Flow Chart: Discuss conceptual
background; illustrate direct effects, indirect effects, lags,
interactions, feedback loops.

Present sample regression equations and scatter
diagrams of "real" data from ElM database: Discuss the
multiple regression process, including dependent and
independent variables, variable selection, model
specification, control variables, coefficients, fit.

If there is interest and time, show the actual database
and carry out one or two regression exercises.

ACTIVITY (3)

Explain how to carry out simulations using the ElM
simulation set-up. For example, show the effect of
hypothetical increases in the share of GNP dedicated to
education versus increases in the share of GNP devoted to
traditional investment.

Create graphs using the ElM simulation set-u{J to
depict the effect of investment in education on various
outcome variables. Presenters should discuss the rationale
behind the selection of specific policy or target values, and
the implications of the simulation results for educational
policy and national development.

If time allows, show how to adapt the set-up for a new
country. Carry out simple re-formulations of the set-up to
show how the model is constructed.

3
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J
ACTIVITY (4)

The group will discuss the simulation results using
graphs produced during Activity 3. Emphasize the policy
significance of the variables and results.

4
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UNIT A

Module.A

Objective(s) :

1. To demonstrate the usefulness of the OPES
model as a training tool.

2. To allow participants to use OPES in a group
exercise to explore the various policy
alternatives for improving an educational
system.

3. To examine the various trade-offs that result
from alternative policy interventions.



UNIT A

Module 4

Objective(s):

1. To demonstrate the usefulness of the OPES model as
a training tool.

2. To allow participants to use OPES in a group exercise
to explore thevarious policy alternatives for improving
an educational system.

3. To examine the various trade-offs that result from
alternative policy interventions.

What is OPES?

OPES (Optimizing Policies for Educational Systems) is an easy-to-use
software toolwhich c~n demonstrate how potential educational policies relate
to specified goals. The user is assisted in finding optimal resource allocations
by examining the impact of policies on outcomes and by weighing the relative
costs of policy implementation. The system contains a current annotated
"knowledge base" of research information concerning the effectiveness of
policies on outputs.

Additionally, OPES system has an accompanying "knowledge base" of
information on the relationship between policy interventions and educational
goals. Users can access the knowledge base to obtain concise summaries and
bibliographies based on literature reviews and BRIDGES' research results.
The knowledge base is designed to provide additional guidance in reaching
optimal policy and resource allocation solutions. It can also be useful for
researchers learning about the efficacy of particular policies.

1
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Use of OPES

OPES is primarily designed as a training aid for decision-makers
concerned with Third World education. It is designed to help them assess
policy choices and to establish budget priorities.

OPES will be useful for:

• Understanding the trade-offs between educational goals.

• Understanding the trade-offs between educational policies and
establishing priorities.

• Understanding the efficacy of policies with respect to goals.

• Assessing the desirability of suggested or past policy choices~

• Obtaining information about the relationships between educational
policies and educational outcomes.

• Optimizing resource allocation to realize educational system goals.

• Understanding how varying the levels of a policy intervention will
affect system outcomes. ·

• Recalling research findings and their integration into policy choices.

OPES relates educational inputs or "policies" and their associated
costs, to educational outputs or "goals". Because there is a resource
allocation aspect to the model, there exist budgetary constraints.

The system provides you, the user, with guidance concerning the
effectiveness of policy options. Based on research reviews and on BRIDGES'
research results, you can obtain information on the latest knowledge
pertaining to the relationships between policy interventions and education
system outcomes.

2



To begin, the user must enter a weight for each goal. Weights must
consist of an integer between 0 and 10. The higher the weight the more
important the goal.

1. The least important goal should have a weight of 1, as long as it
is of some small positive importance. All others should be
nlultiples of the lowest. For example, if Equity has the lowest
priority, 1, and Access is judged to be five times nlore important,
then Access should have a weight of 5. If Moral Development is
judged to be equally important as Equity, then Moral Develop
ment should have a weight of 1.

2. Goals not taken into account have a weight of zero.

ACTIVITY (1)

The group will see a demonstration of OPES using a
scr~en and magnabyte projector. The group will be assisted
in working on several scenarios. These scenarios will
demonstrate the impact of a set of prioritized policies on
predetermined educational goals. The exercise will be
carried out to encourage maximum involvement of the
trainee group.

The pace will match participants' motivation and
understanding of what OPES can do. Individuals should be
encouraged to take an active role in the demonstration.

3
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ACTIVITY (2)

Participants will be divided into three or four small
working groups and given the opportunity of using OPES to
select an efficient and effective set of policy goals for the
maximization of educatiop.al quality within a given
educational setting. A group leader will lead his/her group
through this phase of the exercise until all are in agreement
as to the specific set of educational goals they wish to choose
to arrive at a desired educational outcome.

ACTIVITY (3)

A member of each group should be prepared to present
his/her group's findings during a plenary session at the end
of this exercise. A brief demonstration and explanation
should be given for selecting any given set of policy goals and
why these were weighted in the manner indicated. Results
may be presented on a screen or printed out in hard copy for
participants to evaluate and comment on.

A quick debriefing will be carried out with the involvement of all who
took part in Activities 1-3.

4
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UNITB

Module 6

Objective(s) :

1. To play EPICS, a simulation game, which helps
participants develop a decision-making process
for allocating resources to realize a set of
educational goals.

2. To demonstrate a multiple strategy problem
solving approach to making decisions for
potential policy-makers.

3. To allow policy-makers to practice making
decisions which are based on existing
educational research and tailored to existing
budgetary limitations.



UNITB

Module 6

Objective(s):

1. To play EPICS, a simulation game, which helps
participants develop a decision-making process for
allocating resources to realize a set of educational
goals.

2. To demonstrate a multiple strategy problem-solving
approach to making decisions for potential policy
makers.

3. To allow policy-makers to practice making decisions
which are based on existing educational research and
tailored to existing budgetary limitations.

EPICS Simulation

This sinlulation combines the use of computer software and negotiation
skills in a decision-making environment. Participants assume the roles of
leading educational administrators, planners, researchers, and decision
makers. Participants discuss and make decisions on a series of policy-related
issues. Decisions are recorded into a computer simulation that assesses their
collective impact on the education system over 25 years. This process of data
review, discussion, and strategic planning is repeated several times. The
overall objective of the simulation is to increase access, participation, and
quality in the education system.

1



Functions of Simulations

Simulations function to:

1. demonstrate the effects of different policies,

2. allow experimentation without risk,

3. convey general principles of system behavior,

4. allow research into the behavior of a system,

5. gather information from the participants,

6. provide a shared experience to aid in discussing potential
problems, and

7. convey insights about impacts on the economy, society, and
political system.

Functions of EPICS

The EPICS model:

1. illustrates the need for researching and targeting educational
groups,

2. emphasizes the importance of multiple strategies,

3. demonstrates the quantitative and qualitative effects of different
policies,

4. facilitates discussion about resource allocation under budget
constraints,

5. shows the delays involved in setting up programs, and

6. gives practice in communication, negotiation, and group strategy
design.

2



Simulation Workshop Requirements

This sinlulation workshop requires the participation of at least six
people and a workshop coordinator.

Player Roles

• Minister of Education

• Secretary of Education

• Director of Finance and Administration

• Director of Planning

• Education Management Information Systems Officer

• Director of Research

Player Goals

• Increase access

• Increase participation rates

• Target several population groups

Population

Players design and implement policies that impact on the following
populations:

• Urban

• Rural

• Male

• Female

(Socioeconomic status is implicit in the model.)

3
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EPICS Policy Options

The game simulates the planning and policy environment in which
investments can be made in the following areas:

• Planning and Management

EMIS -- Organizational implications
Technological inputs
Professional development

• Policy Research

School area survey
Facility survey
Target group survey
Case reports

• Differential Education

Training Programs
Material Development

• General Education

Training Progranls
Material Development

• Organization

Academic schedule
Double shifts
Subsidized textbooks
School clusters

• Facilities

School construction
Desks and chairs
Water

4



Steps of Play

After the pre-simulation briefing has been completed, the game will
begin with each round following the five steps:

Step One. The Minister will begin the round by asking each player to
give a sunlmary of information concerning the existing state of the system and
proposals for action.

Then the group must decide in which categories to invest Kf and move
its Kf chips from the inner circle to the inner wheel. Participants are not
required to spend funds in each category.

Categories include: General Education (broadly ranging across all
groups); Differential Educational (targeted at special groups); Facilities;
Organization; Education Management Information Systems (EMIS); and
Policy Research.

•

Step Two. The group must then distribute all the allocated funds to
programs within each category on the second wheel of the board (move Kf
chips in the inner wheel out to outer wheel). Participants are not obliged to
spend credits.on every option in the second wheel.

Step Three. Fill in the decision sheet according to budget allocations. •

Step Four. Participants will receive results of their decisions in a
computer feedback report. The nature and quality of the information
participants receive depends on their investment de'cisions. The results
measure the status of the country at the end of the first time period.

Step Five. Remove the Kf chips allocated during the round from the
game board and begin another round with Step One.

EPICS Game Board, Policy Options, and Decision Sheet follow.

5
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EPICS Game Board
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Policy Issues to Consider

Supply

policies to increase
supply

policies to increase
overall enrollments

policies to improve
opportunities to
enroll

Demand

vs. policies to increase
demand

vs. policies to increase
enrollments of
groups currently
underrepresented

vs. policies to increase
retention of those
who are already
enrolled
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Policy Issues to Consider

- How will expenditures be
balanced between education
policies?

- How will expenditures be
allocated between General
Education and Differential
Education?

- How will the money be
allocated over time?

- What impact will policy choices
have on different population
groups?
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UNITB

Module 7

Objective(s):

1. To examine issues ofeducational access as these
relate to disparities among groups in society.

2. To identify the factors which have beenfound to
lead to differential educational access and
educational disparities.

3. To discuss the various policy opti~ns available
to governments for addressing educational
access and disparity.



UNITB

Module 7

Objective(s):

1. To examine issues of educational access as these relate
to disparities among groups in society.

2. To identify the factors which have been found to lead
to differential educational access and educational
disparities.

3. To discuss the various policy options available to
governments for addressing educational access and
disparity.

Introduction

Most governments and their Ministries of Education are committed to
providing access to schooling to all the children of their,societies. However,
many governments of Africa, Asia and Latin America inherited inadequate
educational systems (many from former colonial rulers) and face severe
resource constraints for building up their educational systems. Thus, many of
them have not yet been able to achieve their goal of one hundred percent
enrollment. In the past, it has been assumed that as resource allocations to
education are increased so that more classrooms can be opened, problems of
access will be overcome.

However, experience and research have shown that issues of access to
education, especially as these relate to social and political equity, are more
complex. Repeatedly we have seen situations in which policies have been
initiated that were intended to increase access to schooling for all children
but which, in fact, resulted in increased participation by some groups of
children while other groups were either left out entirely or were under
represented (in enrollments).

Education is seen both as a basic right to be provided by governments
to citizens and as an input into further development. Thus, failure to enroll
certain groups of children can create divisiveness within societies and/or
result in pockets of underproductive people which reduce or skew
development. .

1
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Access and Disparity: The Issues

In general, the countries of Africa, Asia and Latin America have made
important strides in providing schooling to their children. From 1960 to 1985,
enrollment rates for children between 6 and 11 years of age went from 32.7%
to 65.9% in Africa, from 54.4% to 73.6% in Asia and from 57.7% to 83.5% in
Latin America and the Caribbean. 1 In spite of these gains, the number of
children not in school remains high, and in some countries it has actually risen
during this same time period.

Even more important than gross enrollment rates is the issue of
disparity. While some children have enjoyed increased access to schooling,
others have lagged behind. Government education policy-makers seek policy
options that both increase gross enrollments and, at the sanle time, lead to
improved equity in the relative enrollment rates of different groups of
children.

For example, in some countries overall enrollments are low (because
resource constraints mean that there simply are not enough places in school
for all children) but all groups of children have equal access to the limited
places that exist. In others, overall educational opportunities may be as low
(or they may be higher), but children of particular groups know that their
chances of attaining access to school are much lower than the chances of other
children by virtue of some particular characteristic which places them in
a disadvantaged group. These circumstances pose quite different options
for students and result in quite different dynamics among groups in societies.
Consistent disadvantaging of certain groups can impede general economic
and social development.

Module 7 in this series presents research on the relationships between
educational access and disparity for boys and girls in different countries.
Interestingly, some countries have improved overall enrollment rates and
reduced disparity rates at the same time, while others have increased overall
enrollments by increasingschoolingprimarilyforboyswith girls' participation
lagging far behind (Le., increasing disparity rates as well). The differences in
these experiences indicate that the policies which governments pursue to
improve access may either improve access for all children or may seriously
disadvantage certain groups while benefitting others.

1 Anderson, Mary B., "Improving Access to Schooling in the Third World:
An Overview," BRIDGES Research Report Series, No.1, Harvard Institutefor
International Development, Cambridge, March 1988, based on datafrom The
Hunger Project.
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Factors Which Affect Access

Evidence indicates that certain groups in virtually all societies are
disadvantaged both in terms of entry to educational institutions (access) and
in terms of opportunities to complete the various levels of education
(retention). There are seven factors which have been found to affect
educational participation differentially. In many cases, these factors overlap,
compounding the problems of access for certain groups.

1. Remoteness. The first factor that limits access of children to
education is remoteness. Data clearly show that, in all systems, rural children
have less opportunity for schooling than urban children. This is for several
reasons. For example, schools have generally first been built in areas of
denser population so that more children can be served. Only when these are
complete have schools been extended to the hinterlands. Even when schools
are built in rural areas, because populations are dispersed, children have
farther to walk to reach schools and those who are farther away are less apfto
attend, or attend less regularly. Weather conditions can affect attendance
when children have long distances to travel.

It is also more difficult to supply other educational resources to rural
or remote areas than to population centers. For example, it is difficult to
recruit and retain teachers for service in remote areas, especially when these
are distant from the teachers' own homes. Distribution of materials,
textbooks and other classroom aids is also more difficult the greater the
distances to be travelled. Supervision and follow-through for educational
policies and initiatives are more difficult in remote areas than in those close
to the seats of policy-making.

Other facts of rural or remote life affect children's participation in
school. Remote and isolated people may speak local languages not included
in national curricula. Standard national curricula may be seen to be
irrelevant to rural life. And, rural children may have a more central role to
play in family survival by working in fields or in the household than urban
children so that they are regularly or seasonally out of class. This affects both
their entry into school and their opportunities to progress through the
educational system.

3



2. Poverty. The second general factor which limits educational access
is poverty. Children of poor families are less apt to attend school, less apt to
achieve in school if they attend, and less apt to complete school than children
of wealthier families. Again, research shows that there are several reasons for
this.

First, there is a kind of vicious circle of poverty and low educational
attainment in which parents with low education have low earnings and, in
turn, neither can afford to send their children to school nor have supportive
attitudes toward education. Second, if there are direct costs associated with
schooling, poor families are often unable to afford these. Even when
education is ostensibly "free," families in extreme poverty often cannot afford
to allow a child to attend school rather than work because the income which
that child could earn during school hours is important to family survival.
Third, poverty, itself, affects school attendance and performance in that
malnourished children cannot walk so far to school, are more often ill and
absent, and have shorter attention spans for school work. It should be noted
that, while poverty is itself a factor affecting educational access, poverty and
remoteness often go hand in hand because income levels in rural areas are
almost always below those of urban areas.

3. Gender. The third factor that affects access to schooling is gender,
with entry, participation and retention rates for girls being generally lower
than those for boys. While one-fourth of all school aged children in the
developing countries are not in school, about 40% of primary age girls and
almost 60% of girls between 15 and 19 years old are out of school.:2

Obstacles to education for females arise both from outside and from
within educational systems. They include cultural attitudes and expectations,
a perceived irrelevance of female education to economic activity and
opportunity, and educational approaches and methods offered through the
schools which discourage or deter girls' education.

Cultural traditions about the social roles of females often affect girls'
educational access. An clear example is when purdah restricts girls' access to
public places, including schools, but it is also the case that many countries
without the religious injunctions of purdah limit female mobility out of
concern for propriety and safety.

:2 Sivard, Ruth Leger, "Women: A World Survey," Washington, D.C., 1985,
p.18.
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In some cases, young girls are free to move about and associate with
others but, once puberty is reached, restrictions are increased on female •
public interactions. These restrictions are not without cause in that there is
evidence from several countries that girls do become pregnant in school
settings and that pregnancy accounts for the nlajority of female dropouts in
some situations. In addition, early marriage more often interrupts schooling
for girls than for boys, though both early marriage and school leaving may be
the results of cultural expectations rather than the former being the result of
the latter.

Economic activities or expectations influence girls' and boys' schooling
patterns differently in many societies. Both boys and girls may be kept out of
school because of other family survival tasks which they must" perform, as
noted above in the discussion of poverty and access. However, data show that
this limitation is more often experienced by girls than by boys because girls'
activities are often related to household production which requires regular,
often daily, execution of tasks. For example, water and firewood (which in
many societies are gathered by girls) must be provided on a regular basis for
family survival. Food preparation, caring for younger siblings, other
household maintenance are jobs usually assigned to girls and require regular,
continual attention. Except in the poorest of families where their constant
work is also required, boys are more apt to be assigned to tasks that are
seasonal in nature, such as land preparation for farming or harvesting. They •
are, therefore, allowed to enter and attend school except during these
seasons.

Expectations about the usefulness of education for girls and boys also
affect parental decisions about investing in schooling for their children. In
most societies, education is seen as opening opportunities into the formal
labor market. Also in most societies, such opportunities are more limited for
females than for males. Hence, education is seen as .less likely to bring the
desired results for girls than for boys.

In some circumstances, education may actually diminish a woman's
chances of marriage if it is associated with expectations that she will be
disobedient to or less apt to support her husband. When the cultural norm is
that a woman, once married, joins her husband's family, then her own parents
may conclude that, because any later benefits that come from her childhood
education will help her family of marriage rather than them, it is not a good
investment for them to spend on her early education.
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There is growing evidence that what goes on inside the schools also
affects female participation and completion. Several studies find a positive
correlation between the presence of female teachers in schools and the
attendance and retention of girls. This may be because parents feel safer
when their daughters study with women; it may be the result of "role
modeling" where girls (and their parents) see that education does result in
worthy employment for some women.

Curricula can influence girls' attendance also. Effects have beenfound
in two different directions. On the one hand, there seems to be a demand that
education be relevant to girls' lives and work, thus that subjects be tailored to
their particular economic and social expectations. On the other hand, when
girls have been tracked into subjects thought to be more appropriate for them
than the general curriculum, parents have in some instances complained that
their daughters were receiving inferior education to that given to boys and
have, as a result, withdrawn their daughters from school.

4. Intra-Family Composition and Birth Order. The fourth factor which
affects access to education is family composition combined with the birth
order of children and gender considerations. Some studies show that parents'
decisions about whether and who to send to school are linked to the number
of children and the number of girls relative to boys, as well as the order of the
births of these children. For example, many poor families will send only one
family member to school. Usually this is a younger child because older male
children are expected to enter the labor market to help support the education
of the younger child and usually it is a boy child because males have greater
freedom to interact effectively in public markets (thus ensuring that the
family's investment in one child's education will pay). Girls without brothers
are more apt to go to'school than girls with brothers, because, for the reasons
cited above, families will favor male over female education. Where male
family members are expected to take lifelong financial responsibility for
female family members, the more daughters a family has, the nlore likely the
father is to insist on education for his sons (to prepare them to support their
sisters).

While the disadvantages of being remote, poor or female were seen to
be important factors affecting school participation in many societies, the
influence of family structure and birth order on educational access varies
widely among societies. Within any given society, however, it may play an
important role in affecting school participation and, because of this, policy
makers should consider, in context, the likely importance of such factors on
their goals of universal access to education.
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5. Race. Ethnicity, Tribal Identity, Religious Affiliation. The fifth
factor found to affect access to education is that of some kind of subgroup
identity that separates people from the predominant and usually more
powerful mainstream group(s). In general, any group that is disadvantaged or
disenfranchised because of prejudice will also suffer disadvantage in terms of
educational opportunity. Sometimes such discrimination is obvious as when
schools are actually segregated by race, ethnicity, tribal origin, or religion
(though some religious groups, while not dominant in their societies, provide
superior education to children of their group).

More often disadvantage arising from or linked to general prejudice is
embedded in structures and institutions that reflect a history of dis
crimination but which, by thenlselves, are not obvious. For example, when
certain groups have suffered historical discrimination, it is unlikely that many
of their group will have attained high enough education to become a teacher.
Lack of teachers with whom subgroups identify can limit their desire to attend
school. Other examples of embedded discrimination include examination
biases, "mother-tongue" instruction policies, and discrimination in housing or
mobility affecting proximity to schools.

6. Handicaps and Needs for Special Education. Some studies find that
even those Ministries of Education which have explicitly stated policies of
compulsory universal education "excuse" handicapped students from
attending schools. Such exclusion can simply reflect the fact that the school •
system has inadequate resources and that the provision of education to
handicapped persons is seen to be too costly relative to expected returns. In
some cases, however, exclusion for handicapped persons arises from prejudice
against people who differ from the norm.

Disadvantaged access to schooling for handicapped children interacts
with and reinforces disadvantage from remoteness and poverty discussed
above. Insofar as poorer families and those which are more removed from
medical care may have higher incidence of handicap among their children,
these factors could bear directly on each other.

7. Children in Motion. The last factor which affects access to schooling
for specified groups involves the circumstances of being on the move. The
most important example of this circumstance arises among nomadic
populations where children are not settled in one location long enough to
attend schools. Again, provision of education to these groups may be
desirable to governments but, given scarce educational resources, seen as
lower priority than providing education to other groups.
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The other group of children in motion, increasing in numbers and
importance in some areas of the world, are children of refugees. When these
children are located in camps, administered by the United Nations High
Commissioner for Refugees, they sometimes receive education superior both
to that which they received prior to refugee flight and to that received by local
children in the country of asylum. On the other hand, when they are
attempting to integrate into an asylum country, their sheer numbers can
overwhelm local schooling causing' overcrowding, a drop in quality of
education and resentment from the local population whose children are
suffering from the influx.

When Ministries of Education adopt policies intended to increase
general access to education, they will be more likely to achieve the goals they
seek if they consider the conditions in their own context to determine whether
any of these seven factors which affect access may be important in this con
text. In situations where anyone or more of these factors has affected educa
tional access in the past, policies should be designed to address the specific
issues which perpetuate differential, and unequal, access. We turn now to an
examination of the policy options which MOEs have for addressing and
overcoming differential barriers to educational access.

Policy Options for Addressing Access and Disparity Issues

Before we examine the categories and types of policies available to
MOEs for increasing access without, at the same time, increasing educational
disparities, a few points should be made. First, it is important to note that
educational systems reflect and reinforce the larger socioeconomic and
political contexts in which they exist. Therefore, they cannot alone overcome
and correct all discrimination against and disadvantage of groups in their
societies. Second, because, as we have seen, there are patterns of
participation that exist in societies which are embedded in the norms and
institutions of the society, every policy undertaken by an MOE to increase
schooling for all children will, inevitably, either reinforce existing patterns of
advantage and disadvantage or challenge and change them. And, finally, it
should be noted that attempts to overcome patterns of unequal access to
education by treating all children equally will fail. Experience shows that
treating unequals as if they are equal either perpetuates or worsens inequali
ties. Special, remedial, or focused policies are required to overcome patterns
of marginalized access.
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These points having been made, let us turn now to look at the policy
options which educational planners and implementers face to improve access
for all children. We may understand these options by categorizing them into:
a) those that affect the supply of schooling, and, b) those that are intended to
affect the demand for schooling.

Policy Options to Mfect the Supply of Schooling. The most direct tools
which policy-makers have for affecting access to schooling are the supply
variables, including: building, locating and equipping classrooms; recruiting,
training, placing, supervising, and rewarding staff; and developing curricula
and educational materials. It is clear from the discussion above, for example,
that if remoteness is one factor affecting access to schooling, the provision of
classrooms within what is deemed an acceptable travel distance (which may be
different for boys and girls) will improve access of those who failed to
participate because of distance. Recruitment and reward systemsfor teachers
which encourage them to locate in poor and remote areas will result in a
"reaching out" to unreached groups. Policies which reduce the costs of
schooling, less need to travel to and from school or provision of transpor
tation, free schooling, free textbooks and materials, etc., will reach children
of poorer families. Provision of trained teachers and school facilities for
special needs children will improve access for childrenwith certain handicaps.

Where there have been disparities in the supply of schooling to •
different groups, conscious policies to overcome these supply disparities can
lead to more equitable access among all groups of children. There is an
obvious problem which these supply policy options present, however. No
society has sufficient resources to meet all educational needs. Thus, the
reality that policy-mak.ers face is the necessity of making choices and setting
priorities among less-than-perfect alternatives. Simply to say that access
could be improved by higher spending is, while true, useless to most decision
makers.

Useful options for policy-makers under conditions of resource con
straints are those which improve the efficiency with which given educational
resources are used so that, with little or no increases in costs, more children
are served and equity of access is improved. The key to understanding how to

. supply education so that the most children are served and all children have
an equitable opportunity to be served lies in understanding disparities in the
demand for education.
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PQlicies Affecting the Demand fQr SchQQls. In the discussion QffactQrs
that affected access tQ educatiQn abQve, we noted a number Qf factQrs that
represented differences in parental demand fQr schoQling fQr their children.
ThrQugh understanding these disparities in demand, MOEs can make choices
about how to supply education to achieve their dual gQal, imprQved educa
tiQnal access with decreasing educatiQnal disparities amQng grQups Qf
children.

As we have seen, parents who perceive education as irrelevant (either
to life as it is currently lived or as not imprQving future prQspects) are not apt
tQ send their children tQ school. Costs, bQth direct and indirect, affect
parents' decisions about whether tQ send children'tQ school and which of their
children to send. CQnflicts of schedule Qf schools with Qther jobs' that parents
require Qf their children can make time spent in schQol too "CQstly" as well.

Parents claim that their perceptions abQut their children's safety as they
go tQ and attend schQol affects their decisions (mQre for girls than for boys).
They note that ethnicity, religious affiliatiQn, tribal identity, race, and the
gender of teachers influence their sense of apprQpriateness (safety, relevance,
or the possibility that the teacher is seen as a role model) of schoQling for
their children.

Examination of these factQrs that influence the demand fQr education
differently among different groups suggests SQme policy QptiQns for schoQI
decision makers fQrwhich additional CQsts are minimal. FQr example, in many
cases recruitment and placement Qf teachers can meet the demands of parents
that teachers be appropriate for their children with no additiQnal costs. (This
is not always true. Where female teachers must be placed in remQte and rural
schools to overcome demand obstacles Qf parents, educatiQnal systems may
have to undertake special expenses of transpQrt, housing Qr incentive pay to
entice and keep female teachers in areas seen as difficult for them.)

While building additional schools always adds to the expenses of
schQoling systems, choice of 10catiQn of schQols can meet certain parental
demand factors withQut increasing school CQsts. For example, some rQutes in
village areas are considered safe for girls to take to school; Qthers are nQt.
When curricula are being designed and materials developed, it costs little
extra to ensure that they are inclusive of variQus groups in societies and tQ
ensure their perceived relevance to multicultural Qr gender differences.
School schedules can be changed (especially to fit agricultural labor seasons,
but also to fit nomadic seasons) with no additional cost. If separate schooling
for girls is seen by parents as increasing their safety, schQol shifts (Qne for
boys and one for girls) may be introduced in the same classroQms which will
bQth meet the safety requirements for girls, expand Qpportunities for
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everyone, and offer scheduling flexibility which might conflict less with daily
household chores of all children.

The list of possible policy choices which would address those demand
factors that limit school participation by certain groups is long and well
known. Knowledge of the factors which affect access in many countries, and
analysis of the special factors which affect parental demand for education in
any given context, provide important background for educational policy
makers whose objective it is to increase access and reduce disparities among
groups of children in their societies.

However, where research exists about policies which have been imple
mented to overcome demand disparities described above, findings reflect
varying levels of success relative to unintended consequences. Even when the
determinants of exclusion from schooling have been well understood, as, for
example, poverty, policies designed to reduce the costs of education have,
even as they have succeeded in bringing more poor children into school, also
at the same time increased disparities in the quality of education received by
rich and poor groups. This is because there is a tendency, in every system, for
groups who have held positions of advantage vis a vis any resource (education
included) to find ways of co-opting any new programs even though these have
been designed to improve opportunities for a group that was previously dis-
advantaged. For this reason, it is always easier to open opportunities to •
previously excluded groups through specially focused policies while at the
same time improving opportunities for general access for everyone.

Research has also shown that, very often, there are several overlapping
factors (rather than a single factor) which affect parental demand for
education for their' children. This presents a complication to MOEs
attempting to overcome access disparities because, where a policy is
introduced which addresses only one factor, results have often been distorted.
It is important, then, for Ministries of Education to recognize that attenlpts to
overcome educational disparities require analysis of the real contextually
important factors that limit demand among certain groups and, usually, a
multipronged policy will be required.

Multipronged does not, however, have to be overly complicated. Policy
makers can identify with a high degree of clarity the specific groups in their
societies that are disadvantaged in educational access. They can, again with
certainty, predict that these same groups will continue to suffer from
differential educational access until some direct effort is made to address the
supply and demand factors which prohibit their school participation. Policies
can be designed which focus on these specific factors but these are most
effective when they are coupled with policies which, at the same time, improve
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schooling for those already included (but which close the gaps among groups).
Finally, representatives of the disadvantaged groups may be included in the
design of policies which will overcome their children's failure to participate,
not to identify those factors which keep them from attending school (which
by now are well known), but by specifying what actions and programs would
convince them to send their children to school.
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.Improving Access to Education in the Third World:
An Overview

Foreword

It is fitting that this first publication in the BRIDGES
&s~tJrch &port ~riu focuses on the issue of deter
minants of access to education. Later publications will
examine problems eX the quality of education. with aaen
tion topoliqt options in learning technologies. school
organization and management. supervision. teacher
training, classroom management practices. and other
ways in which learning outcomes can be improved. But
for many countties the quantity problem still looms
large. Despite heroic etrons. as Mary Anderson points
out. some children never enroll in school and many do
not finish the first cycle.

At first glance. limited enrollments are strictly a pr0b
lem of schools and teachers; the supply of education
is too limited. Building more' schools and training more
teachers is the obvious. and obviously costly. response.
For the poorest countries this appears to put improve
ments in access be)'ond reach. But ultimately the supply
of education is a function of demand for it. and not
simply a function ofa country's income or wealth. Some
developing countties have achieved fu.ll enrollment (for
both boys and girls) with per capita GNP levels less than
those of other countries still far from enrolling all their
children in 1st grade. In almost all cases uni\'etS81 enroU
ment has been accomplished by mobilizing local re
sources to supplement state revenues: family expen
ditures on public education have in many cases been
as large as state expenditures. Although cultural factors
have been important. state policies have made teaching
a profession that attracted highly qualified and motivared
persons. In all of these cases. social demand for educa
tion was extremely high. and both state and families were
willing to forego other uses of income in order to educare
all children.

A second approach to expansion of supply has bee.n
to look for more cost-effective ways of delivering educa
tional services. These include new methods of training
and supervising teachers which can lower the cost per
student or increase levels of learning or. in the best of
circumstances. both. These Mlow cost learning methods"
have attracted much' attention recently.1 and will be the
subject of a future paper in this series. Z Other options
include distance education methods which appear to be
cost-effective (that is. raise levels of learning at a rela
tively law unit cost) but which do not lower overall costs
per student.1

But mere expansion of the total supply of education
does not insure that access will improve for all groups
in society. For example. an examination4 of trends in
the ratio of girls to total enrollments indicates that some
countries that haw expanded cwerall enrollments rapidly
have done so by favoring boys over girls. reducing the
proportion of girls in schools.

Futhermore. enrollment rates depend not just on
opponunities to enroll. but also retention in school.
Completion of each grade in one year is the best guar
antee that a child will complete the primary cycle.
Dropout rates vary in direct proportion to failure rates.
or. in other words. demand for education declines when
children experience failure. Dropout rates vary con
siderably. by gender, urban versus rural. and social class.
in some measure because of differences in family de
mand for education. but also because of differences in
the treatment children receive in school as a function
of gender. place of residence. or social class. In coun
tries where most children enter school but many drop
out. dons to improve retention can have more impact
on the overall enrollment rate than effons to increase
opponunities for enrollment.

These are some eX the complex relationships that must
be taken into account in choosing among policy options
to improve access. Instead of just summarizing the
limited findings of research with respect to how different
policies affect access. Anderson presents a framework
for a program of research that considers the following
pairs of interactions:

- policies to increase supply v~rslU policies to in
crease demand;
- policies to increase overall enrollments ~rslU poli
cies that increase enrollments of groups currently
underrepresented;
- policies to improve opportunities to enroll Vtrsus
policies to increase retention of those who do enroll.
Among the imponant policy questions that shOUld be

considered in this research are the following:
1. Larger schools may be more cost efficient. but
result in locating schools funher from students, reduc
ing the likelihood ofanendance (especially by girls).
What is the optimal size for a school in order to
balance cost with access of (female) students?
2. Does the physical condition of a school make any



difference to the community it serves? What is the
optimal maintenance cost to maximize enrollments?
3. Some countries have had considerable success in
mobilizing community resources to purchase school
furnishings-how important are furnishings to enroll
ment and retention of students, and what policies most
enhance local suppon?
4. What is the optimal package of physical facilities
(e.g., residence) that will attract (women as) teachers
to roraI schools (and therefore increase girls' enroll
ments), while keeping costs dc:Nin?
S. What is the optimal level of qualifications to at
tract rural women into teaching while keeping costs
down?
6. What is the makeup of the minimal package of in
structional materials that should be provided by the
state (or supponed through other means) in order to
insure maximal enrollment and retention of students
from poor families?
7. Under what circumstances are school fees a feasi
ble means to mobilize resources that generate in
creased opponunities for schooling?
8. What is the impact of supervisors and school head
masters on retention of students (and overallieaming
outcomes)? Could funds currently spent on super
vision and school administration be better spent on
hiring .more teachers?
9. Could access to schooling be increased (or class
sizes reduced) by putting all schools on double shifts
without significant reduction of learning outcomes?
10. Can more qualified persons bea~ to the
teaching profession by offering higher salaries or other
financial incentives? Would the expected gains in im
proved quality compensare for the increased cost and
subsequent reduction in supply of schooling?
11. Does the gain in retention that results from a
policy ofautomatic promotion offset the assumed costs
that result from reduced quality?

Iv

12. Research is inconclusive with respect to the opti
mal student/teacher ratio; an increase in class size
would free resources to staff more schools. HeM' large
can class sizes be before there is a significant decline
in teacher perfonnance and learning outcomes?
13. Many rural schools have small student/teacher
ratios because of low population density. This in
creases unit costs and limits overall access. What
combinatioD of distance education methods would
provide the same quality of education, reduce unit
costs aDd increase access?
These are some of the policy issues suggested by a

reading of this paper. Existing research on issues of
access provides little in the wrty of definitive recom
mendations; Anderson makes up for this deficiency by
generating a richly suggestive framework for identifica
tion of policy options. The door is DOW open; future
issues of this &ries will deal with specific options to
maximize the outcomes of schooling.

Noel F. McGinn
February 22, 1988
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Executive Summary
•

The paper reviews the literature on access to educa
tion in Africa, Asia and Latin America. Access is defined
to include entry into school, retention in school and
quality education.

Two rationales exist for government· policies of ac
cess: education for all children is valued as a basic right;
education is a means to achieving other goals, usually
economic: and social development and political, national
integration.

Although access is basically a problem of insufficient
resources, research c:learly shows that distinct patterns
of access to or exclusion from education exist in most
societies. Eight factors that affect differential access are

...research clearly
shows that distinct
patterns of access to
or exclusion from
education exist in
most societies.

identified. These include: I) remoteness of residence:
nu-al children consistently have lower educational op
portunity than urban chilclren; 2) poveny; 3) gender:
girls almost universally receive less schooling than boys;
4) intra-fiunily composition and binh- order; 5) race or
ethnicity: groups who are disadvantaged in general in
a society due to prejudice, are also disadvantaged in
tenns of educational ac:cess; 6) religion: norms and vaI-

z

ues caD be used to determine exclusion of some groups
from schooq; 7) handicaps: sometimes societies-ex
cuse" children with physic:a1 or men1al handicaps from
school; and 8) c:hildren in motion: it is diflic:ult for school
systems to supply stable schooling to nomads and
refugees u they navel or take up temporary residence.

Policies that address access issues can focus either
on increasing the supply of education or on changing
the effective demand for education. The paper describes
policy attempts to overcome access problems via c:ase
studies of their impacts. The research shows that when
policies focus on a smale factor afFecting the demand
for education, some improvement may result in access
but often brings unintended c:onsequm:es that reinfora=
existing patterns of access aDd exclusion.

Three guides for policy maken emerge from the re
view. FllSt, the filet that patterns ofdemand differ among
different groups in societies as a result of historicalI
ec:onomic forces is noted. Second, research in Egypt
suggests that patterns of demand are repeated from
generation to generation so that, once having identified
the groups who do not send their chilclren to school,
policy makers can focus their effons on these groups
rather than having to consider all possible deterrr~nants

of access. Third, when policies are developed to im
prove access, they should take into account the inter
action rl &c:tors that cause fmillies to keep their children
DnIJ from school or to enroll them. Policies which focus
OD single determinants of demand, even where these are
clearly important, often fail.

Suggestions for future research include conducting
case histories of successful and less successful policy
initiatives as weD as studieS that directly involve the very
groups who have been excluded in order to determine
why they have kept away from school. Also, systematic
comparative studies of policies undertaken to improve
access are called for.

•

•

John M
Best Available

John M
Rectangle



Section I:
Introduction

Among the principal goals of educational policy in
the countries of Africa, Asia, and Latin America, im
proving and extending access to education is one of the
most universally accepted. From the 1960's to the pres
ent, the provision eX schooling has markedly increased.
But, while both absolute numbers and overall per
centages of children in school have risen, the number
of children not in school remains high and, in some
instances, has also risen.

Definition of Access
Access to education has two basic dimensions: oppor

tunity and panicipation. The first dimension, opponu
nity, refers to the supply of educational resources such
as schools, instructional maIerials, and teachers. Limited
educational access often resulu from limited educational
resources. When this is the case, educational policy
makers try to supply the greatest educational product

/ for the lowest possible cost. This means that difficult
choices must be made among educational priorities and
alternative means of pursuing these priorities explored.

. However, experience shows that educational policy
choices often have differential impact on children, im
proving opponunities for some while disadvantaging
others.

The second dimension of access, panicipation in
educational opportunities, refers to the effective demand
for education when education is available. Educational
demand is often detennined by cultural, family, and in
dividual factors which can facilitate or inhibit initial
enrollment and/or continuation in school. Bodl the initial
enrollment and retention of the student in school are
aspects of this dimension of access. Cross-system com
parisons of educational access reveal different patterns
of access and retention among wealthyIpoor, malel
female, and urbanirural children.

Purpose ol.Poper
Access to education is imponant because of its rela

tionship to boIh economic. development and social
equality and justice. We shall examine access studies
of interest to polic:.y makers who face the choices and
issues raised by limired economic resources aDd who
are concerned about diffe=ttial policy impeds. The pur-

) pose is to identify the variables that educational polic:.y
. makers can manipu1ale to achieve desired outcomes in

Improving Access to Education in the Third World:
An Overview

access and retention levels and to specify the detenni
nanu and contextual conditions that support or impede"
the achievement of these outcomes.

Structure of Poper
The research literature on access and retention in

education falls into three groups. First, there is a body
of literature that deals with the purposes of education
and the associated justifications for increasing access
to education. In general, research in this area is not
definitive. There are many areas of conflicting findings
resulting in lime certainty about the justifications for
increasing educational opportunities. This is discussed
more fully under Section n: Educational Goals and
Access.

The second area of literature addresses the opportUnity
and participation dimensions of educational access. It
specifically identifies and analyzes the patterns of access
to and exclusion from educational systems. This body
of literature is extremely rich, and helps to identify and
clarify these patterns, their causes and possible solu
tions. This will be discussed in Section m: Factors
Inftuencing Access.

The third area of research describes and evaluates
policies and programs designed to increase access and
improve retention in schoolinl systems. These studies
are helpful in identifying the possibilities and pitfalls
of different approaches to improving access. This litera
ture is not comprehensive because only a few initiatives
have been carefully analyzed and published reports on
them are few. There is a real need for a systematic and
comparative review of policies to increase access. The
existing literature is discussed in Section IV and deals
with the design and implementation of policies to im
proye access. Section V concludes the paper with a brief
overview of the discussion and a perspective on further
work in the area of access.

While both absolute and
overall percentages 01

children In school have
tllen, the num"'r 01

children not In school
...has also rllen.
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Section II:
Educational Goals'
and Access

. In Africa, Asia, and Latin America, virtually every
Ministry of Education has a declared policy commit
ment to providing universal access to education to all
citizens, regardless ~wealth, location, age, sex, religion
or ethnic group (Malakpa, 1986; UNESCO, Founh Con
suluuicm, 1985). These commitmenlS usually have a
number of components: 1) to extend access (increase
the number of places in school, panicularly to as yet
unreached groups); 2) to equalize access (adopt non
discriminatory approaches to rationing existing places
among children of all groups); 3) to improve and equal
ize the quality eXeducation among schools; 4) to improYe
and equalize retention rates and the opportunity for
promotion within the educational system for all groups;
and 5) to improYe and equalize the chances for successful
employment after school.

Rationales for Access Policies
GovemmenlS adopt policies to expand and equalize

access to education with two distinct purposes in mind.
First, they see education as a goal, in and of itself, either
as a basic human right or as a benefit resulting from
development. From an individual's viewpoint, educa
tion is expected to lead to other benefits such as advance
ment in society at large. Education is one aspect of a
good life, to be guaranteed to all citizens as a right
(UNESCO, Founh Consultation, 1985). The wealthier
the society, the more of its citizens it can afford to
educate.

Second, policy makers· see education as a means to
achieving other aoaIs, including development and na
tional integration and identity (Lynch, 1986, p.8). A
better educated citizenry is thought to be economically
more productive and politically more stable (Adelman
and Morris, 19T.3) so that investments in education are
seen to~ or in tenns of increasing development and
national stability.

Which investment Is bet
t.r: to provide Q littl.
education to all 01 the
peop/.,...or higher
education to lewer?

ImplicQlions for Acctss
The policies aDd approaches chosen for"exteDdiDa ac

cess to education as a right sometimes dift'er from those
chosen to improYe access to education as a means toward
funher development. When education for ilS own sake
is the goal, resources are used to realize the greatest
educational return in terms of the internal efficiency
andIor effectiveness of schools. When education is in
tended to achieve other developmental goals, the choices
among different types ofeducational inputs require more
precise knowledge about which education, and of whom,
will produce the desired results.

Both of these approaches have important implications
for questions of access-i.e., who receives education in
the society, how much and of what type (academic vs.
vocational) and quality? Which is the better investment:
to provide a little educatio~ to all of the people, to pro
vide more education to most ofthe people, or to provide
higher quality education to fewer~ but more strategically
placed people?

A great deal of research has been done on these issues.
Examination of this research, however, produces no
certainty for educational policy maken in developing
counttics about the causal direction, magnitude or·im
mediacy of the relationships between education and
development.

Access Uterature and
Educational Goals

The researd1literature on access as it relates to educa
tional goals, can be divided into two groups reflecting
the two basic purposes of government policies to im
prove access. The penpective of education as a goal,
in and of itself, to be made available to all people as
a matter of social justice often links access and equity
as a single concept. Articles written from this perspec
tive focus on the interactions between economic and
political inequality and education. Models detailing how
socio-economic status determines access to education
or how educational attainment determines social and
economic achievement and status reftect this perspective
(Heyneman, 1983; Coun, 1975; Weis, 1979; Oxenham,
1984; Ginsburg and Arias-Godinez, 1984; CERID, 1984;
Singh, n.d.; King, 1981; Brenner, 1982).
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The second perspective in the literature focuses on
education as a resource for development. Writers in this
group usually rely on human capital analysis to justify
the extension eX education to previously excluded groups
because it can be demonstrated that education is aaood
investment with fawrable rates eX return. Human capital
analysis is carried out from two perspectives: I) that
of the individual or family that justifies the expense on
education in terms of expected increases in lifetime
income; and b) that of the society that justifies public
expenditures on education in terms eX expected iDcreases
in productivity aDdIor social benefits gained from an
educated population (Adams, 1980; Monchar, 1981;
Dixon, 1975; Ram, 1979; Kelly, 1986; 94lters, 1981;
Lockheed, Jamison and Lau, 1980; Behnnan and Bird
sall, 1983; World Bank, Strategies, 1985; LeVme, 1980).
The laaer approach often justifies education as the means
to suppon national identity and unity as well (Bray and
Cooper, 1m; Barnes, 1982; Bowles, 1971).

Access Literatu~

Writers in both groups attempt to justify the expan
sion of access to education in the terms they propose;
either by referring to the impact of expaoded education
on overall social and political equality, or by showing
how expanded access leads to a more productive popula
tion. However, the research results are not definitive.
For every anicle demonsttating that education provides
an avenue for advancement for poorer people in society
(Heyneman, 1983, p.409 for example), others show that
this is not the case. For example, some research shows
that educational systems reproduce and reinforce the
structures and inequities of the societies they serve
(Oxcnlwn, 1984; Weis, 1979; Smith and Cheung, 1982).
Others show that family socio-economic status is an
exceedingly important, and sometimes the single most
important, determinant of access to education in terms
of entry, retention and quality, thus reinforcing a cycle
of educational access (or lack of it) from generation to
generation (CERID, 1984, p.92; Brenner, 1982; Smith
and Cheung, 1981; Singh, n.d.; King, 1981).

.Other studies challenge the effectiveness of education
in improving social mobility and social equity in other
ways. Some show that, as access to education is ex
panded, it becomes increasingly necessary for individ
uals to Ittain more and more education in order to get
the jobs they previously could have gotten with less. The
poor cannot use education to advance because the very
act eX increasing educational opportunity to the poor '1w
the e1f'ect of lengthening the obstacle coone of educa
tiOD and favoring those best able to sustain a longer or
more costly race, _. _.(in other words) the well offand
the well connected." (Hirsch, 1978, p.SO).
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There is also disagreement regarding the role of public
subsidies to education as these may reduce or exacer
bate inequality in societies. Psacharopoulos (1982) finds
that such subsidies to higher education have increased
inequality while Ram (1982) disputes the magnitudes
of Psacharopoulos' findings. Ram finds that public: sup
pon of primary education hu had an extmnely im
portant equalizjng effect, while suppon to secondary
education has been exuemely di.sequali.zing, IDd sup
pon to tertiary education has been somewhat disequal
izing- but less so than Psacbaropou1os estimates.

Similarly, studies that deal with the causes of school
achievement, imponaDt for retention in that school
achievement at each level determines who goes on to
the next level, also produce different IDd conftie:ting
results. Some show that home backgrouDd variables are
the principal inftuences on school achievement, while
others show that school-based factors are more ~r
tam (Toomey and HeyDeIDID cited in N"l1es, 1981, pp.419
ff.; also World Bank, Sri"- 1985). Niles auempcs to
reconcile these conflic:tina findjnp by introducing a
nwnbcr of possible cxplanalions for the variance. These
include such things as the extent or range of difference
among families of different socioeconomic: levels, the
degree ofcloseness or discontinuity between homes and
schools in different societies, urban aDd rural d.itrereuces,
etc. (Niles, 1981, pp. 427-8). However, because such
"explanations" introduce an almost unlimited number

Some (studl.s' show that,
as access to education Is expanded,

It becomes increasingly necessary
lor individuals to attain more and

more education in order to get the
Jobs they previously could have

gotten with less.

of contextual variables they are context specific. It is,
of course. necessary to determine which variables are
critical in any specific context. But this very necessity
renders it diffic:ult if not impossible to make generaliz
able results upon which to predict educational impacts.

Studies that attempt to justify the extension of access
to education to higher levels (Psacharopoulos, 1982),
or to new populations (Noor, 1981), on the basis of
favorable rates of return &Iso are contradicted by other
studies which show that such rates of return fall rapidly
as the expansion of education proceeds (Loehr apd



The answer depends as much on one's
vision of the desired society,... as It
does on scientific research findings...

Powelson, 1981; Hirsch, 1978). Nonetheless, there is a
sizable li1a1llUle that shows positive comlatioas between
educatioaal attainment and other desired outcomes such
as increased earnings (e.g., referred to in Behrman and
Birdsall, 1983) and productivity <"brld Bank, SlnJtegiu,
1986). Otbers show that educational attainment of
\WIDell is positi~y related 10 n=duced fertility, impnM:d
&mily bea1dl, and aaribu1a «mochering (LeVme, 1980;
Vtbrld Bank, St1rIugiu, 19~; Dixon, 1975; Kelly, 1986;
etc.).

Concluding Comments
In sum, the studies that attempt to relate education

to social equity seem, on the whole, to show that educa
tion does not necessarily lead to expected improvements
in all social settings. The studies that attempt to relare
education to economic aDd adler social outcomes seem,
on balance, to' find evidence that the correlations are
positiw. However, the number of variables to ,be con
sidered and the variations among societies make it
difficult to "prove" that one or another policy for exten
ding educational access always results in predictable out
comes. Differences in levels of development, cultural
characteristics, and educational histories (including
education under colonialism), affect the level of social
equality, economic productivity, or national cohesion
produced by a panicular policy.

It is not surprising that the access literature cannot
agree on the outcomes of various educational invest
ments. Embedded in this issue is the classic and unre-
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sol\'ed development question of the relationship between
growth aDd equity. Will expanded aud equal access to
education iDmase overall productivity mster aDd more
etfectiwly tban concentrated educational investments?
The answer depeDds as much on one's vision of the
desired society, aDd beliefs about which trade-oftS are
accepaabIc aDd which are DOt 10 aaain the desired society,
as it does on scientific research findinp derived' from
studies of other countries. Educational policy makers
balanc:e the provision of education as a benefit of and
as a means to developmem in different ways, depending
on their countries' strateaies for development.'

Whatever the research findinp, pemmeDlS will (and
undoubcedly should) c:ontinue to adopt policies designed
to iDmase access to education, reduce VtUtage, and im- '
prove OYerall quality. They will do so bach because they
believe that there is a direct relationship between educa
tional attainment aDd development, as well as because
they feel it is "right." It even appears that the real pur
pose sened by the research eft'ons that justify expanded
access as it relates to another goal, is to provide the
arguments that policy makers need to defend educational
policies already enaded for political and ethical reasons.

·Coun·s c:omparison of the aacmpa of Kenya IDd Tanzania to
design educabonal policies to CM:rc:ome iDcqualibcs in meir systemS

is an eumplc of this type of ba1aDcinl. (Coun. 1975.)
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Section 11/:
Factors Influencing Access

How well do the governments of Africa, Asia, and
Ubn America achieve their goals of universal and equal .
access to primary education? What is their record in
terms fX improving retention rates for all groups in their
societies? How well do they proYide access to secondary
and tertiary education?

In general the developing countries haYe made sig
nificant strides in providing schooling to their children.
Between 1960 and 1985, enrollment rates for children
between 6 and 11 years eX age went from 32.7~ to 65.9~

in Africa, from 54.4~ to 73.6~ in Asia aDd from 57.7~
to 83.517 in Latin America and the Caribbean (The
Hunger Project, 1986, p.4). In all cases, access to
primary education is far more extensive than to higher
levels and, with the exception of primary school levels
in Latin America, in all circumstances girls lag behind
boys in access.

The collection of data on educational access OYer the
past decades is extensive and shows a general increase
in all countries. It also shows that governments have not
yet achieved their stared goals of universal and equitable
access for all groups. Certain patterns of disadvantage
appear as vinually universal. To analyze and undmtand
the reasons that governments have not met their educa
tional access and rerention goals, it is necessary to make
several impotUnt distinc:tions. These are: between gen
eral and differential access and retention; between Myisi
ble" and "invisible" patterns of access and retention; and
between access and retention patterns that arise from
insufficient or inefficiently used resources (supply-side)
and those that result from differences in the demand for
education. These will be discussed below as influences
on the opponunity for access and participation in edu
cation.

Factors Influencing
Opportunity

When governments make their goal the education of
all children, but the number of places in schools (or the
number of teachers, or supplies) simply do not match
the numbers of school-aged children, then the problem
is clear and visible to policy makers. It is simply one
of insufficient resources.

Solutions, however, are less simple. One may increase
~ allocations to education and bring the supply of
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schooling into line wich the need. Given the national
budgets of most African, Asian, and Latin American
countries, however, this ~lution" is unrealistic. There
fore, solutions must be found in policies and programs
that increase the efficiency of existing resources. Such
policies may extend and impm't'e education without addi
tional costs or they may alloaue limited resources amona
educational priorities in ways that serw bodreducational
and developmental goals effectively aDd are, at the same
time, perceived to be fair.

incr~asing Effici~ncy

Increasing the efficiency of resources may entail the
development ofnew approaches. Teachers may receive
lower cost training. Schools may be put OIl double shifts.
New learning teebnologies may be developed. More
efficient management systems may be devised. The ex
periments and experiences to expand both the quantity
and quality of education without increasing costs are
many. Although discussioo fX these lies 0UISide the scope
of this review, they are discussed in other papers in this
series (see Brid8~s ks~tuda kport ~ri~s).

In all cases, access to
primary education Is lor
more extensive than to
higher levels and, with

the exception 01 pri
mary schoollevets In

Latin America, In all
circumstances girls lag

behind boys.

Acc~ss implications of Limit~d &sourc~s
Allocating limited educational resources efficiently

and fairly among those ofschool age also entails choos
ing alternatives. Policy makers set priorities according
to the educational and developmental goals they pursue
and allocate resources accordingly. They set priorities
among levels, locations, and types of education to be
provided. By definitioD, some c:bildren will r=ve more
and some less through the seuiDa of these priorities.



A study••.ln Nepal found that for every
kilometer a child had to walk to
school. the possibility of that child
attending school dropped 2.5%.

In addition, educational planners are forced to face
iDcreased demand for education at higher levels in a 1aIer
period. If, for ewnple, they choose to concenttale
resources on schooling at the primary level, they soon
face a demand for expanded opportunities in secondary,
then tertiary, education. The relative unit cost structure
of the three levels has been esrimatrd by Psacbaropoulos
(1982, p. 154) to be 1:4:16 for developing countries.
Thus, expansion of primary education may be seen u
a relati\'ely etcbeap" policy but, as successful completer'S
seek promotion to higher levels, the increasing cost im
plications are serious.

Because of limited resources it is necessary to ration
the available spaces in secondary aDd tertiary institu
tions among the many who want them. Education sys
terns must establish both efficient aDd equitable ways
to do this rationing. System-wide examinations are usu
ally used. For the rationing system in higher levels to
be perc~i~d by the population as equitable, it is neces
sary that all children should have an equal chance at
success (Court, 1975, p.27). Thus, the issue of the rela
tive quality or education received in various schools
arises. Those whose primary schooling has been of
superior quality tend to move ahead because they per
form best on qualifying aDd promotion examinations.

Experience shows that no educational system has suc
cessfully equalized quality across all schools. Some (Sri
Lanka for example) introduce examinations at earlier
grade levels and use the results to prompt transfers of
qualified children to better schools. While this policy
gives all children aD opportunity to gain entry to a quality
school, it reinforces the inequalities among schools u
it siphons the best students away from poor schools aDd
concentrates them in the better ones. Because the best
teachers and principals are sometimes also -rewarded"
by promotion to the best schools, the disparity in quality
among schools is funher reinforced.

The intent of these d'orts to use limited resources
more efficiendy or 10 equalize opportunity for education
is to extend educational opponunities to the people in
general. Each activity may have unpredicted conse
quences in terms of their impact on different groups
within the society. \

Factors Influencing
Participation

While educational policies are generally devised to
a1fect the toW education system, evidence indicarcs that
eenain groups in vinually all societies are disadvantaged
in terms of bach access 10 education aDd the opportunity
to complete the various levels of education. In some
cases, disadvantage is due to insufficient resources. In
adler cases, differential impact is a result of educational
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poli~es tfI:at are~~ in social/economic/political
re~ooships aDd IDteradlons in the society. Because of
their embeddedness, these relationships have been lIin_
vis~ble" to policy makers.

The literature on educational access and retention is
extremely helpful in identifying eight factors which
determiDe·di1rerential access and retention. ~ will
become clear fIOm the discussion below, these often
overlap, compoundina the problems of KCeSS Cor cer
tain groups.

&moteness
The first facIor tbIt Iimi1s access to education is remote

ness. Data clearly show that, in all systems, rural chil
dren's opportunity ix scbooling lags behind that ofurban
children (CERID, 1984; ICED, 1974; Court, 1975;
Robinson, et al., 1986; CERID, 1983).

Schools haYe generally been built 8m in cities and
towns where the population density is greatest so that
the most children are served. Only then have they been
built in the hinterland. Sometimes the priority placed
on urban schoolinl reftects the political pressures ap
plied by urban popn'ari0u5 on education ministries while
rural populations (who are also often poor) have less
political inftueace. Even where schools are built in rural
areas. the fact that populations are dispersed means that
rur.u children usually have further to travel to their
schools than urban children.

A repon prepared by the International Council for
Educational ~Iopmem (lCDE) for UNICEF in 1974
on new sttareaies for serving rural children lists five im
pediments to education in rural areas. These are: 1) a
general lack of resources including teachers, materials,
facilities, and equipment; 2) a lack of reinforcement for
education in the local environment; 3) language prob
lems when the curriculum is in a national (aDd usually
urban) language while rural areas retain use of other
1aJiguages; 4) aSIaDdardized curriculum established cen
trally that is irrelevant to rural life; aDd 5) the household
and production chores of children in rural areas that
compete with the school schedule (ICED, 1914). Other
studies show that topography can impede school attend
ance u well (CERID, 1984, p.165).

A study of factors detennining educational participa
tion in rural Nepal found that for every kilometer of
distance that a child had to walk to school, the possibil
ity of that child's attending school dropped by 2.5~

(CERID, 1984, p.176). Another study in Egypt showed
that the critical distane:e that affected school participa
tion was between 1and 1.5 Jan. If a school were 1 Jan•
~. 94~ of boys and 72~ ofgirls enrolled; ifa school
were 2 Jan. Nflj, 90~ ofboys and 64~ ofgirls enrolled
(Robinson, et al., 1986, p.A-59). Other studies show

•
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that distance affects girls more than boys and younger
children more than older children (CERlD, 1984, pp.
l4O, 177).

Generally in rural areas, girls born to poor parenes
are in the worst educational position. Ofevery 100 girls
in these circumstaDces only 5 will complete the 4th year
ofprimary school (Adams, Nov. 1980, p.vi). The Inter
national COUDCil for Educational Development estimates
that fewer than one-balf of rural children in most coun
tries and as few as 10% in many countries complete four
or more grades in school (ICED, 1974). Evans (1981)
quotes repons that urban enrollment rates exceed rural
rates by as much as 20 to 1()()%.

Pov~rry

The second general mctor in limited access is poYerty.
PoYetty often goes hand in hand with limited educational
attainment and low occupational status of parents. In
all countries, children of poorer families are less apt
to attend or complete school than children of families
who are better off (Robinson, et al., 1986; Singh, n.d.;
Waweru, 1982; Clark, 1981; King, 1981; Mooc:k and
Leslie, 1985; Adams, Oct. 1980; BreMer, 1982; Smith
and Cheung, 1981).

• FamIly~ and Educational Attainment: One
study of families in India and Nepal found that in the
richest 10%, rates of enrollment exceed those of the
poorest 10% by 50 to 100% (and that the rates are 3
to S times higher for males than for. females in these
circumstances) (Evans, 1981, p.236). Another study in
the Philippines found the father's level of schooling to
be the single most imponant determinant of rural chil
dren's school participation (Smith and Cheung, 1981),
while another (King, 1981) found that the mother's educa
tion and the father's wage were critical determinants.
In Liberia, parents' wealth and attitude toWard school
ing were found to be very sttong determinants ofschool
attendance for children below age 14; after 14, children
apparently more often made the decisions about school
participation for themselves (Brenner, 1982). For poor
&milies in Egypt, !be cost« schooing is the reason most
often cited by parents for failure to send their children
to school; as v.ulth increases, the reasons switch to die
pen:eived imleYIDCe of the education and distaua= from
school (Robinson, et aI., 1986). In Nepal, educational
attainment ofparents, correlated with income level and
attitudes toward education were found to be the most
important determinants of non-participation in school
ing (CERID, 1984;. Lockheed aDd Jamison, 1979).

• Poftrt)' aDd Educational Cost: Families pay for
the education of their c:hildren in two ways. First, they
make direct outlays for school fees, supplies, uniforms,
etc. Second, they inc:ur indirec:t or opportunity costs in
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Of every 100 girls (born to I'OOr, rural
parents)...only 5 will compl.t. the 4th

year 01 primary school.

the form of foregone household labor or earned income
of a child in school. For poor families either or both
types «costs may be prohibitive. In some cases, families
decide to educate some, but not all, of their children
because of costs.

Even when schooling is ostensibly "free,'" there are
often direct expenses inYOlved. Research shows that such
expenses, in the form «activities fees, ewninaIion fees,
uniforms, paper and pens (if not textbooks), transpon,
lunches, gifts expected by teachers, furnishings for
rooms in boarding schools, etc., often result in the ex
clusion «poorer children from school (Nlcinyangi, 1982;
TJ.1ak and Varghesa, 1985).

Other education costs are hidden. For example, to in
crease the chances for getting into higher grades, parents
hire private tutoring for their children; children of fami
lies who canna« afford this extra instrue:tion are dis
advantaged at times ofpromotion (O.B. Ounawardena,
personal communic:ation).

For families to decide 10 bear the costs of educating
their child(ren), they must perceive that the returns from
education will make the expenditure wonh it either in
terms of inc:reased future inc:ome, increased overall
household productivity (because the educated family
member(s) provides access to other resources such as
credit, understanding of the correct use «fertilizers and
pesticides, etc.), or in prestige (Baramki,1986). Some
times, families educate only one tX their children in order
to have one family member who can read, write,and
deal with the educated world of lawyers, tax collectors,
and government func:tionaries (Ashby, 1985).

• AMrty and CbDcl Ubor: Many studies ha\'e found
that the necessity for children to perfonn economically
important tasks that suppon household survival limits
school participation (CERID, 1984; Smith and Cheung,
1981; CIwnie, 1983; etc.). This is more often a problem
for rural children than for urban, with the possible excep
tion ofurban squatter groups where the income earning
activities «all family members are imponant for &mlly
survival. ODe study (Clark, 1981) oftime use by children
in and out of sc:hool in Guatemala found the necessity
to work explains non-partic:ipation in school for older
boys but does not alone account for non-participation
in school for other children. In the Philippines, IS %
of male and 9CI of female children in rural areas are
in the paid labor force by oecessity and cannot ancnd
school. In addition, some 63% of rural children are
involved in unpaid agricultunllabor for their families
to the detriment of their school participation (King,
1981, p.l).

• PcMrty and Aaulemic Performance: PoYerty also
negatively affects children's perfonIWlCe in school. Mal
nourished children perform less well than their better



•••It cOlIs mOl. to plovlde schooling In
IUlal aleOl...because 01 the necessity
101 Incentive pay 101 teache"... •
otfpeers (Kina, 1981; CERID, 1984; Moock and Leslie,

. 1985; Jamison also cires research in Guatemala that
shows a similar result; Jamison, 1981).

When fAmilies depend on the labor of children for
survival, the time required for work reduces the time
available for academic study. When the children do 10
to scboollhey often have agn:al deal eX work to do when
they return home in the evenings and, therefore have
DO time to do homework. The lack of academic study
time is reflected in lower academic performance.

• PcMrty and Remoteaess:~ and reD10leDeSS
are usually linked, as income levels in rural areas are
almost uniformly below those eXurban areas. One rason
it costs more to provide schooliq in rural areas is be
cause of the frequent nec:essity of providing incentive
pay to get teachers to accept service in remoce areas.
Also, the distribution of supplies and equipment to re
mote areas costs more. Ifany ofthese costs of education
are borne privarely rather than beq subsidized through
public funds, then the per capita costs of education to
nuaI poor families can be higher than to wealthier urban
fmillies. Thus, both direct educational costs and oppor
tunity c:osIS are higher in rural areas than in urban areas.

• Po,erty aacl ReteDtioD: Poverty also affects reten
tion in school. Parents who send a child to primary
school, sometimes cannot or will not bear the increased
opponunity cost of continued schooling when the child
is older and more productive iD the family (CERID,
1984, p.14O; King, 1981, p.20).

Low educational attainment and poverty often 10 to
gether, since chiJdren from poorer, less educwd fm1i1ies
do DOt receive parental encouragement for schooling
(Bowman and Anderson, 1980, p.26).1n all cases where
~ and wealth inftuence who can enter and c:oncinue
in school, the in1luence is a demand side influence.
Families determine whedler or not to send their chiJdren
to school based on their perceptions of the relevance
of aDd likely retums from education. For all of these
reasons, children from poorer families are more apt to
drop out of school than children ~ better off fImilies.
G~nd~r

The third determining factor ofdifferential access to
and retention in schooling is gender, with entty, partici
pation and completion rates of girls in general being
lower than those for boys. UNESCO gives the follow
ing enrollment ratios for 1960 and 1915 by age and sex:

Ace '-11 Ale U-l1 Ale 11-23
M r M r M r

SoadI Asia
1960 60 35 27 12 5 2
1975 71 50 38 22 10 4

LadD AmerIca
1960 59 58 39 34 8 5
1975 78 78 58 54 22 18

Quoced ill BowmaD IDd ADdmoa, 1980. p.ll.
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Ace ~11 Ale U-l1 Ale 11-13
M r M F M F

CoadDeBt

The overall improvements in access to scbooling are
impressive, but it is clear that certain areas lag con
sistently behind ochers. By 1980, Kelly (1986, p.5) reportS
that the male/female enrollment rates were as follows:

-for ages 6-11: in Africa, 69~ for males and ~6.~ %
for females; in Asia 77.4~ for males and 59.3% for
females; in Latin America about the same for males
and females.
-for ages 12-17: in Africa, 44.1~ for males and 30~
for females; in Asia 43 CI for males and 29.7% for
females; and in Latin America, 65.4~ for males~
62.7~ for females.
While the enrollments of lirls have inaeased and,

in most counuies, gained relative to boys, girls are still
disadvantaged in education. Whereas their enrollments
in schools at all levels increased 300 million between
19S0 and 1985, the number of girls not in school also
increased by 100 million in 1bis period. While one-fourth
of all school aged children in the developing counuies
are not in school, about 40CI of primary age girls and
almost 60~ of &iris 15 to 19~ out of school (Sivard,
1985, p.18). A repon prepared for the midpoint con
ference of the U.N. Decade for Women, in 1980, found
that in Afghanistan, Bhwan, and Nepal, fewer than 20%
of their girls were enrolled in primary school (Adams,
Nov. 1980, p.xi).

Goldstone (1986) inaoduces a measure eX~ disparity
which is measured as the gross female primary enroll
ment ratio in relation to the gross male primary enroll-

"'ment ratio; zero indicates parity, (one minus the ratio
of females to males: I-f/m). His measure, when applied
to international data indicates improvement in the dis
parity rare between 1960 and 1980-83. The number of
counuies with a sex disparity in education greater than
7S dropped from 12 to 1 aDd the number of countries
with a sex disparity of 25 or less rose from 45 to 65.
Ten countries shoWed consistent improvement aver this
period while 14 showed consistent deterioration (seven
in Sub-Saharan Africa) (Goldstone, 1986, p.6).

In addition, females do not enjoy the same benefits
from the schooling they aaaiD as do males (Finn et al.,
1980; Siwrd, 1985). Studies show that female attendance

3 1
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23 11
39 24

41 ~

59 43

Africa
1960
1975
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at school is more sensitive than that of males to the
distance from schools (Kelly, 1986; Islam, 1979), the
father's educational 'uainrnent, and the number ofchil
dren in me household under five years of age (Cochrane
and Jamison, 1981). In Egypt, though the majority of
families send aU tbeir childIen to school, the discrimina
tion that continues to exist is apinst female education.
Of urban fami1ies, 16~ send only boys to school aDd,
of rural families, 26~ only edue:ate their boys (Robin
son, et al., 1986). Girls are more often malnourished
than boys and, bence, su1fer more in terms of poor
school performance (Adams, Oct. 1980, p. 12). There
is evidence that both fathers and mothers prefer educa
tion for their sons over their daughters (Lewis, 1979).

In Botswana, thouab girls attend prinuirY school at
rates higher than boys, by secondary school they are
OVertakeD by boys and by university level males out
number females 2 to 1 (Brown, n.d.). The increasing
undenqK'esenration ofgirls at successively higher 1eYels
of education is found in many countries. Data from the
Philippines and Chile, however, go against the general
trend, showing that, in these two countries, there is a
higher ratio of girls completing four years of college
than of boys (King, 1981; Schiefelbein and Farrell, 1980).
However, another study in the Philippines shows that
this is a class differentiated phenomenon. Binhplace
(urban/rural), educational anainment of fathers, and
poveny all contribute to fewer girls receiving education
than boys (Smith aDd CheUDI, 1981). Another study of
adolescent girls in develOPinJ countries (Safilios
Rothschild, 1982), finds that urban girls in a number
of Latin American countries have higher literacy rates
than boys overall; but the imponance of this finding is
in the fact that urban girls have much better chances
for education than do rural girls. Thus, the determinant
.ofgender is compounded by the deu:rminants~ remoce
ness and poveny discussed above.

The research literature 00 \WIDell in developing c0un

tries has increased dramatically since the 1974 Percy
Amendment to the Foreign Assistance Act that required
that all U.S. AID projects usess their impact on aDd
inclusion of women, and since the U.N. declared 1975
1985 the Decade fbr 'l.bmen. Fmn (1978) and Ram (1979)
both cite bibliopphies of ewer 200 items each that deal
with female education. A number of other shorter bib
liographies exist, u for example in Kelly and Lulat
(1980), Bowman and Andenoo 0980), and Kelly (1986).
Here we shaI1 simply summarize from some of this Ut
eraIUre the ways in wbicb gender has been found CD a1red
access to aad retention in schooling around the world.

Obstacles to female education arise both from outside
and from within the education system, and include cuI-
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·..about 40% of primary age girls
and almost 6D% of girls 15-19

are out of school.

turaI attitudes and expectations (sometimes religiously
based), the perceived irrelevance of female education
to economic activity, aDd educational methods utilized
within the schools (Tmker aDd Bramsen, 1975). The
disadvantage of girls in education is mediated through
gender-based divisions of labor aDd social roles.

• Cultural AldtucIes aad Social Roles: Cultural tra
dition about the social roles~ fimalcs often afrecIs girls'
access 10 educaIion and their ability CD COIJIiDue 10 higher
levels (White aDd Hastuti, 1980, Cor example). In c0un

tries where the resaidioos eX pwdah are practiced, girls
have low mobility and/or opportunity to attend public
events, including school (Islam, 1979), though in some
places these Iimi1ations are bePminI CD change (Youssef,
1976). Girls often experieDce resttidioDs OIl their mobil
ity for reasons less rxpUc:it than pwdah. Such limitations
affect access to schooling in very much the same way
as remoteness.

Mobility~ in many societies arise when girls
reach puberty (Robinson, et al., 1986). Therefore, the
effect is on girls' retention in school more than on entry.
When their daugh1a'S reId1 pubeny, paren1S worry about
"protecting" them sexually. In fIct, evidence from Bot
swana, Ghana, and Liberia shows that high drop out
raIeS among high school'girIs are often the result ofpreg
nancy (Brenner, 1982; Brown, n.d.; Adams, July 1980).
In Ghana, 37.8~ oftbe pls who left school cited preg_.
nancy as the reason (Adams, July 19~ p.8); in Liberia
6S % of female high school dropouts left because of
pregnancy (Brenner, p.S, 1982).

Early maniaae more t*n intmupts schooling~girls
than of boys (Bowman aDd Anderson, 19~ p.19:
Safilios-Rotbschild, 1979), but studies show that there
are probably CODUDOD causes fOr early marriage and low
school attendance ramer than the former being the cause
of the latter. In some cases, • fear of "moral corrup
tion" more than~ sexual danger underlies parental deci
sions to withdraw older girls from school (Yates, quoted
in Bowman aDd ADdenon, 1980 p. 19; also Beautheac,
1971). That is, parents fear that their daughters will
become ~:' aDd will not obey them or their
husbands if they get too much education.

• Ed,,"'tioa for Females aDd Their Ec:ooomic Roles:
In all societies, there is • gender-based division of labor
in both the production of goods aDd services and in
household-based production (Overholt, et al., 1985).
This division of labor affects access to schooling in two
ways. rust, jobs usigned to girls or boys may directly
conflict with school attendaDce. The literature provides
numerous examples eX limitations imposed on both girls .
and boys because eXother work (McSweeney and Freed
man, 1980; Chaimie, 1983; Lockheed and Jamisoo,



Girls are more often malnourllhed
than boys, and hence, suffer more In
'erms 01 poor school performance.

1979; Safilios-Rotbschild, 1979; Kelly, 1986; The
Foundation for Research on Educational Planning and
Development, 1983; Robinson, et al., 1986, etc.). For
example, girls often are required at home to care for
other children or a great pan of their day is consumed
in fetching WIler and firewood (Safilios-Rotbschild,
1979; Chaimie, 1983; Lockheed IDd Jamison, 1979; and
many ocbers). In OIher cases, boys' tasks limit their
school attendance; for instance, when they enter the
labor market to earn &mily income (as in rural Philip
pines, King, 1981), or when they~ the job ofherding
family animals and are, thus, living a oomadic existeDce
much of the school year (as in Botswana, Brown, n.d.).

Job confiiets with schooling more often prohibit girlS'
attendance in school than boys' because female tasks,
located in the household, oc:c:ur daily (water and fuel
wood collection, child care, for example). Boys' jobs
are more often seasonal, associated with agric:ultural pr0
duction (as, for example, scaring birds and monkeys
from ripening crops in Uganda" Anderson, PACr 1986).
There are, ofcourse, seasons ofhigh labor requirement
in nual areas" such as planting" and harvesting, that re
quire the labor of both boys and girls so that neither
can attend school.

While parents may be willing to send small girls to
school for a while, economic necessity affects girls'
retention rates. In Egypt, the major~ given for boys
dropping out of school, across all economic levels" is
failed examinations, but the major reason for girls in
all but the most aftIuent homes is the cost of education
and/or the need for their labor at home. For girls of
alftuent homes, reasons for dropping out include cusrom,
the chance to marry, and distane:e to school (Robinson,
et al., 1986, p.A-84).

Second, the prospects for lifeloDl economic activity
affect girls' and boys' schooling differendy. Since educa
tion is often thought to be most useful in the formal
economic sector, and because girls/women often have
less access to this sector than boys/men, parents decide
that schoolin. is not relevant for the economic roles of
their female childlen (Chamie, 1983). Ram shows that
ocxup&tional~ by gender greatly affecIs educa
tion decisions for males and females .., they train for
the jobs they expect they will be allowed to ftll (1979,
p.48).

When parents do not believe that the education c:A their
daughters will result in economic returns, they do not
invest in educating their daughters. In addition to low
expectations about future employment, parenes decide
that education is ..... worth it" for daughters who, when
they marry, willlDOYe into their husband's family. They
know that any pins in productivity or income due to

education will accrue to the family of maniage rather
than to them (Lockheed IDd Jamison, 1979). In some
instances, however, a airl's chances of marriage are im
proved, or her bride price iDcreased, if she is educated,
so that female education can result in sufficient returns
to justify the imestmeDt (Ram, 1979).

• WItbiD ScbooI medl. Female Educltioa: What
goes 00 within scbooIs also dects female aa:ess. Teach
ing methods, stUIinI, cuniadum coment, classloom and
other facilities are all fouDd to affect female entry and
retention in schooliDa. A number of studies find a
positive correlation between the presence of female
teachers in schools and the attendance of girls (Safilios
Rothschild, 1979; CERID, 1984; Adams, July 1980).
Safilios-Rothschild cautions, however, against assum
ing that such correlation reftects a causal relationship.
She suggests that both the increase in female teachers
and the increase in female emoUments may be the result
of some other factor. Some studies have shown that the
effect of the teacher's gender is even more important in
female retention in school through two other mediating
inftuenc:es. rust, roJe.modeling seems in some cases
to have an effect on girl students in that, if they perceive

. that their female teaebcr bas I good life and good
options, they are enc:ourapd to pursue higher levels of
educatiOD. Second, there are studies that shoW that
teacher-student interactions difl'er by student sex (rmn
et. al., 1980), and some sbowthat female teachers pro
vide more encouragement to girl students than male
teachers do, by aivina them more classroom attention,
believing them to be capable, etC. These differences in
treatment by teachers~ translated into differences in
educational achievement (Crandon, 1984).

Other in-school effects OIl female access include track
ing by sex into certain courses. While it is not uncom
mon for schools to provide some mechanical or shop
courses only to males and home economics only to
females, there are other courses, such as math and sci
ence, cbat lie socially cWlidllt for girls to enter. Further,
~ wbeD course~ appears the same for bach boys
and girls, I number of studies (quoced in FinD, et al.,
1980) shows that there are subtle and importaDl difl'er
ences in c:unicular exposure by gender, with girls actu
ally being cauabt 10 prepare themselves for marriage aDd
mocberhood. 1beae subde iDsa'uctional emphases seem,
according to these sources.. to be correlated to gender
difI'ereDc:es in educational attainment.

• Gellder aDd FamIly \\aItb: One interesting and
important relatioaship between gender and wealth bas
shown up iD sewral SIUd.ics aDd deserves further ex
aminatiOD. PIreIa appaready have greater elasticity of.
educational dem.nd for education for their girls than

,,,
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for their boys. This means that aay drop in the cosu
of schooling will have a greater imPact on girls' access
than on~ NkiDyaDgi's (1982) study of the impact
of the abolition of school fees on different groups in
Kenya shows this effect. ADother study of the scheduled
castes in India (reported by Safilios-Rothschild, 1979)
iDdic:ares tbal iDc:reases in me size eXpamttalland hold
ings }]at,,: twice the impact on girls' educational access
as on boys'. Ccxm:rsely, Islam (1979) finds that one bad
harvest for poor families in Bangladesh has a greater
per=ntap impact on the drop in girls' attendance than
on boys'.

Intra-Family Composition/Binh Order
The fourth factor determining access to education is

family composition combined with birth order and
gender. TbeJe is evidence from several countries (Nepal,
Lockheed aDd Jamison, 1979 and Ashby, 198.5; the
Philippines, Smith and Cheung, 1981 and King, 1981;
Bangladesh, Islam, 1979) tha1 which child(ren) a family
decides to send to school is affected by a number of
cultural aDd inln-family factors. These findings chal
lenge earlier analyses that assumed that family resource
allocations would benefit all family members as panici
pants in the production unit. It now appears that there
is discrimination and inequality among family members
in terms of their access to education.

Ashby (1985) finds that the presence of (and birth order
of) other siblings inftuence5 who is and is not sent to
school and, fOr girls, it is particularly important whether
or not they hae brothers. Smith and Cheung (1981) fOund
in the Philippines that poor families with less educated
fathers allocated resources for education between sons
aDd dauab1a'S Iesa equitably than did better off' fImilia.
King's fincUnp in the Philippines (1981) show that first
born children are not frJored educationally and she cites
another study by BinIsall (1980) ill Colombia that found
that middle children of DOn-working mothers have less
access 10 scbooliDl than their siblings. Lockheed and
Jamison's sample in the Terai Region of Nepal (1979)
showed tbIl die more daughters a father had, the more
schooq be desired for his SODS.

The intra-bousebold factors that tuM differential
eft"eds OD the'access to schooling of different children
in the household are complex and intertwined. Though
me evideDce from the literature raises intra-fimily issues
as important, it seems unlikely that aay single policy
can be deYised to address the wriatiODS amons cultures
aDd fAmilies. Noaedleless, in any given context, it may
be possible b polley makers to identify common pat
terns amoaa households that would be importaDt in
e80ns 10 iIDpnwe access to education.

Discrimination is sometimes explicit
0$ wh~n schools or. CUtslgnated by

, ' race, ethnicity, or languag•...

Race and Elhnicity
The fifth factor found across societies that affects

access to education is race aDd ethnicity. Groups that,
in general, are disadvantaged or disenfraDchised beause
of prejudice also suft'er unequal access to education
(V4ng, 1983; 0uDawudena, 1m; BulliVlDt, 1983). Dis
crimination is sometimes explicit u when schools are
designated by race, edmic:ity, or Iquaae (when lan
guage differs along ethnic group tiDes). In Nepal, the
coiDcidenc:e of language spoken at home and used in
school was found to be a high predictor of school par
ticipation. Also, while the ethnicity eX the teacher was
only the 12th ranked determinant tXprimary school par
ticipation, it was second only to gender in detennining
secondary school participation (CERID, 1984).

Sometimes the limitation of access to education be
cause of race or edmicity is more ~ible," embedded
in histories tXprejudice aDd discrimination. Examination
biases, -mother- toque" instruction, discrimination in
housing and mobility-all can sene to reinforce educa
tional inequalities when the stated educational policy
is equality eX access.

One interesting study of educational attainment and
occupational expectations, done in Malaysia (Wang,
1980), shows that it was the stUdeDlS' IWIIaeSS that their
chances for advanced education and for certain kinds
of employment were limited, that affected the decisions
of Chinese students Dot to continue to the sixth fonn.
This resulted in students falling to achieve in school,
that is, appearing unable to qualify for higher educa
tion, even though all other factors would have predicted
that they could have competed ably with their Malay
coholU.

&/igion
A sixth determining factor of educational access is,

in some societies, religion. Ursula King (1987) traces
a relationship between the patterns by which access to
holy writings is determined aDd patterns of access to
education in pneral, particularly focusing on female
access, in HiDduism, Buddhism, Judaism, Islam, and
Cbris1ianity. She DOtes that the privUep of religious
access has often been restricted to certain classes and

. to males, aDd she suggests that the patterns set up for
the transmission aDd gaining cA religious knowledge (aDd
power) have been influential in setting paaems fOr Iccess
and exclusion to formal, public education. Obiakor
(1983) fouDd that the traditional religious leaders in
northern Nipria opposed the universal primary educa
tion policies « the government aDd, through their
opposition, 'NeI'e able to UDdermiDe the implementation
eX these poIicles. KiDg (1987) makes the point, however,
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SChooling succeeded...when teach
ers were recruffed from among the
some nomadic tribal/ethnic group...

that in many countries and many religious traditions,
reformist~ of the nineteenth and twentied1 cen
turies have challenged the religious basis for educ:atioaal
access and exclusion.

The relation among religion, gender, and lack of
access in Moslem countries practicing strict purdah is
noted by several writers (Islam, 1979; Yousef, 1976;
Jones, 1980). The problem for girls' access results more
from the need to supply sex-segregated schoolinglDd
female teachers than from adeYaluatioo eX female educa
tion per see Al-Hariri (1987), however, points out that
purdah is not the n=sult of strict religious interpretation,
but rather ofcultural and traditional norms. She claims
that even where purdah is practiced, female disadvan
tage in education need not occur if the society can aflbnl
to provide equal and adequate schools, teaehen, texts,
transpon, etc., as is the case in Saudi Arabia.

Religion, along with gender, social class, and regional
location was foUDd, by Yadav (1980), to be an impor
tant determinant of access to schooling in India. And
Bray (1985) included religion among the factors affect
ing admission to secondary schools in Papua New
Guinea, China, and Tanzania.
Handicaps and N~~ds for Sp~dal Education

Malakpa (1986) finds that even counuies that have ex
plicitly stated policies of universal education, "excuse"
handicapped students from school attendance where such
attendance is "impracticable." Sometimes exclusion of
handicapped students from school reft~ prejudice
against people who are different. Sometimes, the eElu
sionarises from limited resources where an educational
system places priority on improving access for me major
ity of children before providing special facilities, or
~hers, for dealing with special needs.

Malakpa discusses the interaction between poverty,
remoteness and handicapped exclusions from schooliDJ·
Poorer families are less apt to receive medical services
that could prevent or tteat cenain handicaps. Dislance
from school may exacerbaIe difficulties for cenaiD handi
capped persons whose mobility is limited. In poor
counuies, the problem ofexclusion from schooling for
handicapped children is significant. Without education,
the probability. that these children can become~
cally productive is low, but per capita COS1S «providiDa
education to children with cenain handicaps is high for
countties in which me educational resources lie already
insufficient.
Childnn ;n Motion

While the literature does not categorize • disadvan
taged group as -children in motion," the classifiCllion
arises from • review of the (scant) IiteralUl'e oa DOIDId
education and the (less scant) literature OIl refugee educa
tioD. Nkinyangi (1982) notes that Kenya attempted to

1.

overcome its failure to reach the children of nomads by
settling them in boarding schools. The government of
Kenya built hostels at schools specified for nomads to
encourage these children to attend school. (The policy
did DOC succeed as will be discussed in a later section.)

In Mali, Woodrow (1987) repons that when nomads,
whose livelihood \VIS threeoed by drought, were sealed
in a vilJa&e, !bey bepn, very soon, to request sdlooIiDa
for their children. When the drought eased, the-settle
ment remained &irly SIIble, largely because of the wlue
placed by residents on this schooling. Schooling suc:
ceeded in this case because teacl1ers were recruited from
among the same nomadic triballethnic group so parents
were not afraid that the education would alienate their
children from their cultural heritage.

Most of the education provided to refugee children is
provided UDder the auspices of the United Nations High
Commissioner for Refupes (UNHCR, 1986; Kalm
thout, 1986). The childrea of refugees are in motion in
the sense of being dislocated from their home society
and environment. Also, they are often in this situation
for several years or, even in some cases, over many
generations. Still, because of their particular status, and
because both refugees theImelves and the host countries
where they are encamped hope that they will soon be
repatriated, local formal educaDoDal systems usually do
not serve them. Thus, special programs must be set up
to educate children in refugee camps. Ironically, these
programs are sometimes superior to the education re
ceived in the same area by the local children through
their national educational system.

Concluding Comments
The literature dealin& with the ~rs influencing

access to education is extensive and, for the most pan,
conclusive. These eight determining fadon of differen
tial access to, and retention in, schools are found in
enough counuies to be of interest to educational policy
makers. Remoteness, poveny, and gender seem always
to dect access althoup in some countries, such as
Chile, the Philippines, and Botswana, to be female is
sometimes aD advantage rather than a disadvantage.
Intra-fImily priority setting is diflicult to generalize
about, although there is evidence that this does have a
dUferential impact on access in many counuies. Ethnic,
racial, and religious groups suffer disadvancages in edu
cational access when there is prejudice against them.
Countries vary widely in their provisions for including
handicapped students and usually such stUdents suirer
severe educational disadvamap. F"mally, it is difficult
for educational systems to reach cbildren who move
about, so nomads, iJnmisrants, and refugees are educa
tionally disadvantaged unless they settle for a period
of time.

•

•
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Section IV:
Policies to Improve Access

The literature on policies and programs to impl'OYe
educational access is of limited scope and many studies
are DOt immediately generalizable to other contexts.
There are many reports and evaluations of specific proj
ect eftbrfs to expand and equalize schooling for children,
primarily available from the records ofbilateral donors
who have provided financial support to education dewl
opment efforts. Also a number of the articles that deal
with the problems of access include recommendations
for policies and/or programs to improye it. Fmally, there
are a few anicles that describe and analyze policies to
improve access that have been tried in specific contexts.
Missing in the literature are comprehensive, systematic,
and comparative reviews of the effectiveness ofdifferent
policies, programs, and projects in the different contexts
in Africa, Asia, and Latin America.

From the literature that does .exist, several common
perspec:tives ~rge. FU'St is the recognition and rqated
demonstration that policies intended to increase the ewer
all supply of educational opportUnities have incrased
access to education. However, while the Dumbers«chil
dren in school have increased, these policies have not
been equally successful for all groups of children
(Malakpa, 1986; Kelly, 1986; Lynch, 1982). Second,
educational systems reflect and reinforce the 1aIJer socic>
economic political context and, as such, cannot alone
overcome discrimination and disadvantage directed at
eenain groups within the society. In fact, wIwever disad
vantage exists in ocher spheres of society shows up as
a factor influencing participation and retention in schools
(Coun, 1m; Heneveld, n.d.;~, 1983; Islam, 19i'9).
Third, because of these existing patterns of influence
on participation, every policy either reinfo~es existing
patterns of access aDd exclusion in schooling or chal
lenges them. Fmally, any attempt to overcome these
sociery-based historical barriers to participation, throu&h
ueatinI all children equally, will fail. Treating UDeqUI1s
as if they are equal is to perpetuate the inequality (Sher
DWI, 1980; Wana, 1983) or to worsen it (Lynch, 1982).

These are obvious points. However, failure to make
them explicit aDd to deal with them in terms of1aiIoring
polic:ies to specific problems results in the continuation
of patterns of access to aDd exclusion from schooling.
Th~~«~~~OOPO~D~~~~

problems in education fOcuses on understancIina the
causes of these problems aDd addressing them specifi-
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Improving Access to Education in the Third World:
An Overview

Most countries would
acknowledge that they

face a real policy
dilemma between

pursuing education as
a means to growth

•..and providing
education to all as an

equal right.

cally and directly (Kelly, 1986; Robinson, et al., 1986;
Wana, 1983; Adams, July 1980).

What are the policy options that educators have by
which to overcome past exclusions from schooling and
to impnwe access aDd~0Il in school7 We have noced
that the policies educational decision makers use may
be clusified according to their e1fect on the supply of
schooling aDd their effect on the demand for schooling.
Coon (1975) points out that, while most of the literature
looks at disparities in the supply of education as these
give some groups advantage over others, there is an
equally important disparity amoDl groups in their de
mand for educatioo. Often left OYer from colonial times,
these patterns of expectations regarding the usefulness
of education are so embedded in peoples' attitudes that
they are even more difficult to overcome through educa
tional policy than the resource constraints that limit

. educational supply (Coun, 197', p.l9). The supplyl
effective demand dimensions ofaccess provide a fDme
work to examine the policy options for addressing the
causes of unequal access to education.

Policies to AHect the
Supply of Education

Where the demand for education is fixed, educational
policy makers may aft'ect. access to aDd retention in
school through manipulation eX educational supply vari
ables such u the provision, location, and equipping of
scbooIs; ad recruitmeD1, tniDins, and p1acement; cur
riculum design aDd materials; etc. Until all children in



--------------------
.•.pattems of enrollment and non
participation are replicated from
generation to generation.••

a sociecy are fully sen'ed, any iInpraYement in the supply
of schooling will result in an improvement in access for
somebody in that society. Since no society bas sufficient
n:sourteS 10 meet all educational needs, real policy deci
sions and opboas arise in setting priorities among alter
DIlive uses of educational resources.

In die iDtrodudiOl1IO this review, we noted that educa
tional policy makers may provide education either as
a aood, in aDd «iIself, 10 which all cbiIdreD are entided,
or u a means 10 achieving another goal, usually ceo
DOIDic development and national unity. In either case,
educational policy makers have to set explicit priorities
that refted their goals.

Economic Growth
If the goal is economic growth and development, the

policy question is how to focus educational~
10 achiC\'e economic growth aDd development most effec
tively. Overall, it is clear that significant expansion of
education during the 1950's and '6CYs in the" countries
ofAfrica, Asia, and Latin America was not a predictor
eXeconomic growth in the 1960's and iUs in those coun
tries (Lockheed, Jamison and Lau, 1980). However, the
World Bank (Straug;~s, 1985) argues that research
evideDce justifies the adoption ofpolicies that explicidy
target eenain populations for education ifeconomic re
turns from ed11C1tioDal iDYestmems are to be maximized.

. Lockheed, Jamison and Lau (1980) fiDel that the produc
tivity returns to educational attainment amona farmers
are significant. Kelly (1986) and others argue that find
ings that correlate female education with decreases in
fenility rates justify a focused investment on education
for females for overall pins in ec:onomic growth.

To justify targeting educational resources on fanners
and females is 10 use the arguments ofeconomic growth
to refocus educational priorities awItJ from those poups
that have typically been advantaged, by showin& that
greater returns may be had by shifting educational in
vesanems to previously disadvantaged groups. However,
~ li1erature sbows that the greatest ecooomic recums
to education may be realized by focusiq on educatinl
those who already have achieved fairly high access 10
c:ducation rather Ihan trying 10 provide education 10 new,
unreached groups (World Bank, Research Brief, 1985).

Behrman and Birdsall (1983) note that aDI:mptS 10 cor
relate schoolins with productivity or economic returns
aR misleading insofar IS they only relate the quantity
of education, and DOC the quality, to outcomes. Alp
ina with the literature that claims the highest returns
aR found by iIMstina in better off communities, they
find that when they imroduce a quality factor in the study
of educatinl males in Brazil, the claim is not justified.
They Slate that MQlmS from educational imesuneDlS lie

DOt measurable simply in terms of changes in the quaD-
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tity eXeducation supplied 10 particular populations. And
they s~~ that if policy~ wish to target their
educational1lMSbDeDlS to realize the greatest economic
returns, they must take the quality of education into
account as much as the quantity in order to determine
where they will act their best returns.

Economic Growth and Equity
Most cOUDtties "OU1d acknowledge that they face a

real policy dilemma between pursuing education as a
means to growth (aDd, thus, targeting education in the
most efficient WIll 10 achieve this growth) and providing
education to all as an equal right. They need to be fair
in providing equal access to social services while they
are under pressure 10 ensure rapid economic growth."
which will be, in the 1001 run, for the benefit of all.
However, even when equity is the goal of education.
policy makers must set priorities among the populations
to whom they will supply education because of limited
iesources. Whether the goal is education for growth or
for equity, cenual ministries and policy makers still set
priorities and carpt specific groups for educational
inputs.

EqUity
When the goal is equity, the policy choices for tar·

geting are usually justified on the basis that they an:
designed to ovemxne put inequities. Governments
undertake -POSitive discrimination" (Wang, 1983) to
bring new groups inro education who have previousl)'
been excluded. Some of the most helpful literature in
this area of the policy reviews helps governmen"ts ·sun
out" their priorities by providing evidence about who.
in aD)' given context, should be the target of etron.s to
overcome past exclusions.

For example, Robinson, et al. (1986) noce that studic)
ofpast exclusions can provide a precise predictor of \\M
will and who will DOt be enrolled in schools in the nC:\1
period. That is, pattems of enrollment and non-partici·
pation lie replicated from puieration to generation and
govemmeDt~may be tIIpCed to break these ~les.
Policy makers DeCd DOt be averwhelmed by vast needs
(according CO Robinson) but can focus on the limited
per=ntage of the population whose patterns they s«k
CO cbange. In me Egypt study, 28 CI of the families in
the region were fouDd CD -aced 10 be convinced

w
10 send

their childreD 10 school (p.A-99). Since the reasons these
&milies did DOC send their children to school could be
specifically described, policy~rs had a specific pro
gramDJIric focus. Other researchers agree that in many
countries a c1arifieatioo of the reasons for non-enroU
meat «pIIticular JIOUPI can pnMde policy rna"rs \\ idl
specific PIOlfllll IDd policy opciODS to change acceu
patterns (Kelly, 1986; Adams, 1uly 1980).



Unintended Consequences of Policies
The literature also presents cases where policies in

tended to overcome some existing disparity in educa
tional access through the provision of new educational
inputs had consequences that were unexpected and, all
too often, reinfon:ed past patterns of advantage and
disadvaDtage. Tbese cases caution against 0YeIt0IIfideDce
in Pred.ictins policy outcomes on the basis of limited
analysis. Several cue histories illustrate this well.

NkiII)'IDIi (1982) examines two policies implemented
by the government of Kenya to increase access for poor
and remote students. One was the abolition of school
fees and the other was the provision ofboarding schools
in grazing land areas for the children of nomads, who
would not otherwise be reached by day schools. He
found that both policies had unexpected results and that
neither succeeded in reaching the intended children to
the extent desired or planned. This was because, in both
cases, the policy dealt with only one aspect of the causes
of non-panicipation and ignored others, thus creating
new problems for access in the system.

Initially, by abolishing school fees, the government
of Kenya substantially increased enrollments in schools
in poor/rural areas. Interestingly, the percentage increase
in female enrollments was higher than that for males,
indicating that parems had valued education less for girls
than for boys. Only with lower direct costs, in this case
none, were they will.ing to send their girls to sc:hool.
Access for children whose parents could not afford the
fees initially improved across the board. However, over
the longer run, because the educational planners had
not dealt with how the revenues lost from' fees would
be made up, local school systems began to levy other
types of fees to cover costs.

Communities (and families) with greater economic
resources were therefore able to continue to provide
schooling of a similar quality as before the abolition of
fees. Poorer communities experienced a real deteriora
tion in the quality of their schooling. The net result was
that while more students were actually in school, the
educational differential between poor and rich students
in tenns of quality (on a community by community
basis) was not overcome and, in fact, may have wors
ened. Coun's (1975) research agrees with Nkinyangi's,
finding tJw the emphasis on self-help that accompanied
the abolition of fees meant thai richer communities were
able to sustain and improve their educational systems
while poorer communities fell farther and farther behind.

Nkinyangi (1982) also found that when boarding
schools were built to provide living accommodations
for children of nomads so that they could attend school,
planners failed to consider the effects of poverty on the
families' abilities to utilize these new schools. The newly

17

...a clarification 01 the reasons for
non-enrollment of particular groups

can ...change access patterm.

built schools had unfurnished rooms for the boarders;
the students were to bring their C7Ml beds, blankets, pots,
etc. The extra costs of these household essentials were
prohibitive precisely for the populations for whom the
new schools were intended. As a result, nomadic chil
dren did DOt take advanIage eX these new places. Children
from wealthier &milies in other distric:a, who had been
refused entry to limited school places in their districts,
were able to pin entty into these schools by giving false
addiesses and lIIdng advamap fX the boMIina facilities.

Similarly, Coon (1975) found that when TaDzania
adopfed policies favoring the provision eX primary
schoolina to all children before providina hiaher educa
tion to certain groups, there were unexpected results.
Tanzania decided to postpone the building of secondary
schools almost entirely, providing only a few in districts
that had been completely left out. In a few yean, how
ever, private, fees-paying schools sprana up in those
communities in which the government was not building
secondary schools. These communities had experience
with secondary schooling (they had had these schools
for some yean), aDd they were economically somewhat
better off thaD those where no schools existed. The
private schools they built and supponed turned out to
be superior to government schools. Access to secondary
schools increased as an indirect outcome of the policy
but in a manner that continued the disparity between
rich and poor.

In all of these cases access to schooling improved.
New places were created and more children attended
school. However, the 'policy intent to OYercome past
banien to participation and educational disparities (be
tween rich and poor, between settled and nomadic), was
not realized.

Quota systems designed to provide spaces in schools
for previously excluded groups have been more effec
tive in encouraging participation among targeted groups
(Wang, 1983). In Bangladesh, 50CI fXthe primary schol
arships given at the end ofclass V are reserved for girls,
thus addressing the tendency of girls to drop out of
school at this level (The Foundation for Research on
Educational Planning and Development, 1983). How
ever, in other cases, the attempt to use quow has had
a 1)acklash" effect, causing other forms of discrimina
tion that exclude the groups that the policies intended
to help (Wang, 1983).

Policies to A"ect the Effective
Demond for Education

Coun's (197S) insight that the "disparity in demand
for education" is as serious an impediment to school par
ticipation as disparities in the supply ofeducation is an
extremely important one for policy makers. Much of
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...when groups perceive
schooling as I"e/evant, they
will not enroll their children.

the research cited above demonstrates these variations
in demand among groups and within families. As we
have seen, when groups perceive schooling as irrele
vant, they will not enroll their children. Costs, both
direct and indirect, a1fect the demand for schooling.
PareDa claim that edmicity and gender eX 1IeaChers aJfect
their decisions about sending their children to school.
The school schedule, when it conflicts with tasks that
the 6unily considers essential, affects parmIS' willingness
to enroll their children in school.

What policy options do educational policy makm haYe
for affecting these determinants of the demand for
schooling? Ministries of education can manipulate the
demand for education primarily through the same vari
ables that affect supply. That is, when families perceive
education as irrelevant, policy makers can alter the cur
riculum (an aspect of educational supply) to make it
more relevant (Wang, 1980). When etbnicity and/or
gender of teachers maaets, ministries can alter their sWf
recruitment and placement policies (Clark, 1981;
CERID, 1983; Islam, 1979). When costs of schooling
limit enrollments for specific groups such as the poor,
rural, and females, ministries can enact policies pro
viding free education andIor subsidies for specific
groups (Noor, 1981; Singh, n.d.; Kelly, 1986; lUak and
\Vghesa, 1985). The littrature clearly gives these policy
leads.

However, to define costs of schooling, the gender or
ethnicity of the teacher, or the irrelevance of the cur
riculum as determinants of the failure to participate in
school is not the same thing as to prove that decreasing
costs, recruiting female teachers from specific ethnic
groups, or teaching farming methods in school wiD bring
those students into school. In fact, the research shows
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that some efforts to increase educational rele\1lnce. fl-f
example, have resulted instead in dual tracking in th.:
educational system with the result that those for .. hllm
the education was intended as relevant, view it ;a, In.
ferior. The consequence is that their demand for l:\Iu~a'

tion remains low (Barber, 1981; Winter, 1984; E\an'l.
1981). While research shows a correlation betw«n lh.:
presence of female teachers and the panicipation uf
female students in schools, there is doubt about th.:
causation (Safilios-Rothsc:hild, 1979), and ~an:h .,
not adequate to iDdicare that the recruitment and plal.:':·
ment~ female teaebers wiD ipso jM:tD result in imp"" ,,'\1
access to schooling for girls. Funher, the example fn-m
Nkinyangi (1982) demonstrated thll the pl'O\'i~i(ln 1-'
boarding facilities was not enough to bring nomaJI~

children into school even though location. timing. ~nJ
costs of schooling had been important constrainb i-n
their panicipation.

Demand for education arises from multiple mUlI\;a·
tions and can be aff'ectecl by many factors as we ha\c
seen. The cases cited here would indicate that it i!'l rolfC.
indeed, for a single factor to determine dem;an~. F.ar
more often, OYerlappina factors influence parents in lh(lf
dec:isions about whether or DOC to enroll their chllJrc:n
in school. Some of these factors are more. and ~(Jmc

less, responsive to ministry of education poliq' inlllol'
tives. Ministries of education can alter supply \"ariahk,
to provide education for children and to anract thlI~
who have not previously come to school. Some of thc:~
alterations can afI'ect parental demand for education Illf
their children. Knowledge of the factors that determine
the demand for education would, from the literature.
appear to be a necessary, but not sufficient. conJilll1n
for devising policies to improve access to schooling.

•

•

•
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Section V:
Conclusion

... -: t" .",

Improving Access to Education in the Third Wortd:
An Overview

The literature on access to and retention in education
is extensive. It provides strong description and analysis
of the factors that determine differential access among
poups. From the clarity of the research on these deter
minams, some writers have c:oncluded that policy makers
are well armed to devise policies that will be effective
in improving access for everyone, including those groups
who have previously been excluded.

However, where case studies exist of implemented
policies, findings n:ftect varying levels eX success relative
to unintended consequences. Even where the determi
nants of exclusion from schooling are well understood
as in the case ofpa...eny, for example-policies designed
to reduce the costs of education have, even as they
brought poor children into school, also increased the
disparities between schooling for the poor and the rich.

Research to date provides strong lessons for policy
makers who are concerned with access. In some cases,
the lessons are as much about what does not work as
about what does work. The literature suggests useful
ways to sort among policy alternatives and to improve
understanding of likely outcomes of policy options.

The realities of the context ofpolicy making that must
be acknowledged if policies are to be effective have
received a great deal of research attention. Much of the
literature deals with the fact that education systems fit
within, n:ftec:t, and petpetuate the !alger socia1/politic:al/
economic systems so that the policies cannot deviate very
far from the norms and determinants of these larger
systems (Yadav, 1980; Clark, 1981; Kelly, 1986; to name
only a few who make this point). Thus, when new forms
of education are supplied that are designed to improve
access for a group that has been left out, those groups
already advantaged by the system often co-opt the im
pnwemenrs.

In addition, policies can never be enacted as if they
exist in a policy vacuum. The history of accumulated
policies shapes the policy eovUonment that, in turD,
shapes the impact of any new policy.

Resean:h results again and again demonstrate that the
socio-economic context in which education is provided
is complex and multi-layered. While we have found it
useful 10 separate out eight factors that determine differ
emiaI access 10 education, it is also necessuy to remem
ber tIw these factors can OYerlap aDd compound each
other. In our discussion we often noted interrelation-
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ships; for example, that poyerty Ices with remoceness;
that poor, rural females have less access to scbooling
than their urban coumerpans; and that in some instances,
urban girls have greaaer access th8n rural boys. The
literablre shows that the factors that afti:ct access interact
with each other, sometimes reinforcing a bias and s0me
times counteracting it.

Ongoing .fforts to
engage the very groups
who are excluded from

schooling In policy
formulation to

overcome their
exclusion,...would be

instructive lor
policy m~kers.

How does the literature help policy makers deal with
these complexities? From our review of tbc research to
date, three guides are suggested.

Fust, the research ofCoon (1975) aDd others reminds
us dW there are patterns cI demand for education among
different groups that are based in historical and tradi
tional patterns of expedations. These are identifiable
and trac:eable and, once understood, provide the back
grouud Cor policy initiatives. Kelly (1987) makes this
point especially clear in relation to female education
where she points out that, while much location-specific
research remains to be done, it is clear from existing
research that female enrollments increase when:
1) schools are made available for girls; 2) these schools
provide conditions that make it possible for girls to
attend; and 3) the education provided is linIa:d with work
force opportuDities for women.

Second, the research of Robinson, et ale (1986) in
Egypt indicates that patterns ofeducational demand are
consistent aver generations so that once policy makers
have identified the groups (families) in their countries



...•v.n (J$ policies are being tried, we
should gather information about im
plem.ntatlon successes and failures...

who do not send their children to school in one period,
they can with some certainty predict that these same
groups should be the focus of future policies to afI'eet
demand and increase access. This means that, in these
specific conteXtS, poliCy makers do not have to consider
all possible determinants of effective demand but can
instead focus OIl those seu of factors that are important
amoIII particular P'OUJII witbiD tbeir on coateD.

Third, the research on policy initiati\leS that have been
ttied (NkiDyangi, 1982; Court, 1m; Barber, 1981;
Wuuer. 1984) shows that even within a specific context,
demand is IMMI' a reflection of a single factor. Multi·
pie factors must be taken into account if the outcomes
of any policy are to be those desired. From the cases
cited in Section IV where a policy initiative did DOC have
its intended impact, it would appear that the failure to
acknowledge the overlap of multiple determinants ac·
counts for the failure of the policy to achieve its goal.
Each of the policies that failed focused only on a single
factor that atreds demand and did not take into account
other related. compounding factors. Policy makers
should note that even though one factor may appear
dominant in determining lIlY group's effective demand
for education, it is almost inevitable that other factors
will also be imponant and the reIadonsbi.. among these
facIors must be understood before an dFedive policy can
be devised.

These three findings from the literature do provide
guidelines for policy. They help: a) focus attention on
factors that affect effective demand in context; b) remind
policy makers to consider the relationships amana these
factors that, while not obvious. must be considered in
policy making; and c) focus on the groups or families,
again in .CODtat, that should be the priority for policy
initiatives.

Guidelines for future research also emerp from this
review. Given the imponance of understanding the ways
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in which multiple factors affect access. research focu~"\1

on the families and groups that are excluded is call~d
for. Specifically, research is needed that gathers infor
mation from these people, not only on what they claim
are the reasons they do not send children to school. but.
more importantly, on what would convince them to
enroll their cbiIdrm. Qnaoing effons to engage the \'C~'
IfOUPS who are excluded from schooling in' poli....~
formulation to CI't'eICOIDe their exclusion. and the re~UIL\
of these efforts, would be instructive for policy mak~~

both in the country where such research is done an\!
in ocher countries as well.

rmn (1978) also sugpsts that we need addiliunal
"descriptive research" done in the "naturallaboraluri~,·

of educational systemS that are inYolved in implemc:ntin~
aial policies to impn:M= access. That is, even as polkic:\
are being tried, we sbou1d gather infonnation about im·
plementation successes and failures that would ad\! In

general knowledge IDd ability to address acces~.

F"mally, systematic, comprehensive comparisons of ex
periences with di1rerent access policies across cultur~,

and educational systems, and their results, would hi:lp
identify which factors (1Dd combinations of facto~) ar~

most significant, and under what circumstance~. in
affecting policy outcomes for improving access.

Increasing access to education, panicularly for thu'C:
groups of people who have been disadvantaged b)' pa~t
policies, remains a central focus for ministries ofeUu,a
tion around the world. Much has been learned abuul
patterns of access~ exclusion, and there is a mnrc
sophisticared tmderslanding ofebe determinants of ~"Iu
sion and the ways in which these reinforce or counterJ",t
each other. Additional studies of efforts to include pre
iously excluded children, and of the motivaliom~ ~nJ

experinces of the people affected, are needed to achic....·e
the goal ofequal access to schooling-and equal quaJil~
in that schooling-for all children.

-
•
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A process of reproduction as nonconscious and nonrational as this

\\'oul~ appear 10 be much easier to changt.' than one in which a ruling class
c~ns~lOusly setout 10 guarantee ils continued privilege. And given that
wuhm the ruling class there is considerable struggle over control of re
~ources, the process of change would seem even easier. Everi among lead
109 groups within the ruling pany there is considerablt> questioning of the
development strategy thai has been pursut>d during the past 40 years-a
strategy in which the peasantclass has been squeezed to provide capital for
the modern seClor, and dependence on foreign capital (and, more recently,
on expons of petroleum) has allowed the capitalist class to increase its
standard of living and maintain hegemony. The reformist group within
the SEP is pan of the faction that is looking for alternative strategies, but
in the process new contradictions will come to light. Their interest in
rationalization of decision making in education could resuhin greater use
of information that evaluates outcomes, and might in time contribute 10 a
weakening of the meritocratic myth of education. BUI "easier" is not
"easy;" and the struggle for change will be uphill.

Access to Primary Education in Kenya:
The Contradictions of Public Policy

JOHN A. NKINYANGI

Despite all the signs of rising "educated unemployment" and the relative
devaluation of occupational positions, in most of Africa. as in other devel
oping regions, schooling still remains the only route of upward mobility
for the lower classes. Because they are either unable or, more appropriate
ly, unwilling to effect a more straightforward design for the redistribution
of national wealth, policymakers in most developing countries increasing"
ly prescribe schooling. As a result, the masses clamor for it and govern
ments respond by allocating substantial ponions of tht:ir recurrelll budgets
to it. Between 1960 and 1968, for example, public expenditures on educa
tion doubled in Africa and Latin America and almost tripled in Asia.
Between 1970 and 1973, although educational expenditure declined else
where, public expenditures for education doubled in the Arab states. 1

The figures cited above are for public expenditures by ministries of
education alone. Including other ministries' contributions to education
might easily double the figures for public expenditures on education.2

These figures do not reflect the private costs of education, consisting of
direCl costs to parents as well as incOine forgone by pupils. These costs are
relatively high in all developing areas. But despite rather heavy public and
private outlays on formal education. for the majority of Third World
children and their parents the dream of upward mobility through educa
tion seems to end only in failure or disappointed hopes; for substantial
numbers of children, schooling either remains closed or is a difficult puzzle
to complete once they are in the system.3

In many developing coulllries, equality of educational opponunity has
therefore become a social and political goal to which many bilateral and

A UU,illll uf Ihi~ papt'l ,,'a~ filM pU'M'OIt'd al 11u- TWt'III)"lhinl Allnu;11 I\lt't'linK of Iht" Afritall
Sllldil'~ A~~tNialiulI.l·hil;lth'IJlhia.Of IUht'l 15-114. I!JKU. Tht· tbl;l mnl 'IIt' hOi""" ulllidd"'Olk ill Kt'lI)'a
IX:IWt't'll 1977 alld 1979 flll' ,I dtN'lOlal tht')i~ lUI SIOII\fUld 1Il1iu'l)il)',

I John Simmons, t'tl,. T/(~ Educatioll Di/~mmn: Polic}' Is~u~j lor D~l,dopillgCOUlltrit'.l ill tht'
/980j (Oxford: Pt'rgamoll, 19HO). pp, 27-211. Sl·t' aho \Volld Bank. EduI'atio,,: Sutor Policy Papt'r
(Washington. D,C.: \VOIld Bank. 19110). pp. 67-611.

2 SimmollS, p. 27.
J Acmrdillg 10 Iht' lau~)t a\'ailalJlt" nms,('ounlry t1ala. k)s IIlan 60 pt'h't'lIl of lilt" rdt'\'anl ~d\llol·

agt' popliialion \\'t'U' :ll"luall)" t'nrollt'd in primar)' srhool in BUlUndi. Elhiupia, Malawi. Rwanda.
Somalia. Iht' Sud'lII. T'lIlLania. UKanda. Bt·nin. Iht' Ct'ulral Allit';ul RrpulJlit'. Chad. thC" Gallll>ia.
Ghana. Guillt·... 1\l,,1i. Mauritallia. St·lIt·gal, Sit'na U·tIIU·. lIppn Voila. 1\l01OtCO. Gualt"mala. Haili,
Nkalilglla. B'IIIKI:u/t')h. Nt'IMI. P'lki)lan. AfKhallislan. Omall. and Iht' Ycmt'll At'alJ Rt'pulJlic 1111110)1
coumrit's lht'rt' Wt'l(' )t'riou) di)parilit') in t'l\Iollmt'nl ralios IJ)' St·X. alld lI'pt'lilion and droJ>OUI ralt'\
"'t're also high. In man)' of Iht" ('Ollllllit's, t·.g.• 1t'ss Ihall 50 pt'ln'lII of Iht" pupil t'ohorlS rea,ht"d gradt' ti
(~orld Balik. allllt'X 7. pp.fOH-I~; allncx 10. pp, 1111-19).

~:J9S2 IJ)' tht' CUlllp,ualin' :lIIt1IJUt'III;llioU;11 Edut',lliulI SUdl'I)', Allli~hls tt'sl'l\t'd,
0010·4086/82/2602·000-1$01,00
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'John A. Nkiny;an~i. "So('i,o-[lUnumil" DI'Il'rminanh uf Rl'pt,.iliull and Early &hool Wilhdraw
al al Ihe Primal)' School Len'l ;lI\d Tlll'ir Implilalions for [duralional Plallning in Keny.... (Ph.D,
diss" SlanfOld lIniu'lsil)', 1980), pp. 2j-l-86.

The Abolilion of School Fees and lis Impact on School Access

Throughoul Kt'nya's colonial and poslcolonial hislory, seleclive exam
inalionsandgradualed school fees have played a cel1lral role in cOl1lrolling
educational demand by Africans. In facl, lhe European selller-dominaled

201•

same age can progress togelherthrough a prescribed syllabus of inslruc
lion.at lhe same rale. Evidence from almosl every counlry, in terms of age
profiles andsuccess rates, complelely refules this claim. In addition, con
cern Wilh educalional efficiency by itself (and lhe usually resuhant policy
makers' obsession Wilh reducing unil COSIS) may be one reason lhal in
many counlriesJohnny cannOl read or wrile.

The notion of school failure is even more cogent when applied to lhe
school dropoul.As investigalions in Kenya have shown, lhere is more
desirelocontinue schooling, al all grades and levels, lhan lhere is possibil
ity or capabililY for il and lhan economic and social conslrainls allow.6

These objeclive barriers are particularly importal1l in explaining lhe inci
dence of early dropouls (in the firsl4 years of primary school) as well as
laler dropouls (when lhe lransilion belweenprimary andsecondary school
is made after grade 7). .

For lhese reasons pupils who reach lhe final grade of primary school
bUl do nOI qualify 10 el1ler secondary school and do nOl repeal (or cannOl
afford 10 repeal since lhis el1lails outlays of scarce resources) are also to be
seen as school dropouls. The educational syslem in Kenya, as in many
Olher developing countries, is slructured 10 promolechildren from one
level of ~chooling.loanolher. All rewards in cOl1lemporary Kenya. in lhe
way of Jobs and mcomes, seem 10 coincide Wilh lhe type and level oL
schooling oblained. Children who unwillingly disconlinue their educa
~ion al lhe end of primary school cannOl officially be defined as anything
other lhan dropouls. Allhough from anobjeclive point of view one hesi
lales LO regard one who has had 4 years of schooling and anolher who has
had 7 as dropouls, lhe lWO are "failures" nevertheless. This is certainly lhe
traumalic view of mOSl parents whose children have been so derailed.

In lerms of visible bendils (e.g., wealth, power, and social slatus).
parenls who are victims of school failure see lillie difference belween chil
dren \\;ho choose schooling bUl do nOl continue 10 higher levels of allain
menl and lhose who choose w remain in lhe villagt'in lhe firsl place. Apan
from lhe exodus from lhe rural areas, lhispauern of social seleclion has
olher dysfunclional effecls on rural communilies', After failing 10 proceed
Wilh schooling, children relurn to lhe village bUl are no longer interesled
in herding callie, lilling lhe land, or mOSl olher.village activilies.

On the Meaning of Educational Failure

The definilion of success implied in lhis paper isilself tacilly employed
by the Kenyan social syslem: lhal is, lhe limely and syslemalic progression
of pupils from one grade to anolher, as well as from one level of schooling
LO anolher. I should. however, quickly point out thai in Kenya as else
where such nOlions-of progressiqn or school success seem 10 exisl in uller
contradiction 10 existing educalional lheory and praclice.

On the one hand, notions of educalional efficiency popularized by such
organizations asthe World Bank and Unesco see grade repetition as a form
of "waslage" which raises unilcoslS while also laking away places whieh
could have been made available for children nOl receiving lhe benefils of
schooling. On lhe olher hand, curbing grade repetition se{'ms 10 comradicl
anolher prevalenl educational nOlion which juslifies lelling weaker and
less endowed children proceed lhrough lhe curriculum at lheir own pace.
Moreover, supporl for automalic progression belween grades seems 10 be
based on lhe a'ssumplion lhat a group of children enlering sch~olal lhe

4 Ibid" p, 25.
~The colonial and pO~lcolonial expl'ril'nu's han' uamfornll'd Kl'n)'a hum a sudl'I)' of lal~I'ly

egalilarian communilie~into a ~odel)' dineremialed on 11ll' ba~is of sod.1I d;lss. A((uldin~ lU Ihl'dim
~Iruclurewhichseems 10 be emerging. Ken)'an sodel)' is lomposed oJ a smallbuur~I'()isil" a slighlly
bigger pelile bourgeoisie. a much larger prull'larial, and a I hiSS uf pl';lsanb and paslmalblS numtx-ring
many millions. for ~ome refent c1a~~ anal)'ses of Ihe Ken)'an SOdl'I)' Sl'l' Culin Ll')s; Vlldndt'l·t'1opmt'llt
in Kenya: TIIt·Political Econom)' oj Nt'o·CoIOllialism (London: HI'inemann, IY75); R. Sandblouk;
Prolt'tarians and Ajrican Capitalism: Tht' Kmyull CaM', J96U-72 (London: Cambridge lInivl'lsily
Pre~~.1975): M. Cohen and K. Kin)'anjui, "Soml' Problems of C.apilal and Chlss in KI'n)'a" (On'asional
Paper no. 26, Uni\'ersil)' of Nairobi. Imlilllll' for l)rn'lupnll'mSludil's, IY77): Niculi. Swaimon, Tile
Dn1tlupmmt oj Corporatt' Capitalum in Kt'IIya J9J8-77 (l.undon: I It-illl'mallll , 19HO): and Gavin
Kilt'hing, Class and Economic Cllallgt' ill Kmya: Tilt' MaJclllgoj All Ajmall Pt'tit,. Buurgtoisit' (NI'W
'Ha\'en, Omn.: Yale Uni\'ersil)' Press., 1980).

multilateral aid organizalions hav.e lenl their support by enco:daging re
forms wllich seek 10 expand and equalize educational opportunilies. In
policy lerms, al leasl, lhese undertakings seem 10 be' official allempts to
improve access in all parts of a counlry or region, and 10 create equal, or
nearly equal, enrollment ralios for various segmenls of lhe population}

This paper looks al lhe experience of one African country, Ken ya, in its
implementation of some such reforms. Primarily, lhe paper examines two
policy inlervenlions meanllO improve educalional opportunily 10 lhe less
privileged members of Kenyan socielY:~ lhe so-called abolition of school
fees in the primary schools. and lhe inslitulion of primary boarding
schools in the arid and semiarid areas of lhe country. The effecls of bOlh
intervenlions are assessed by analysis of school participation rales and
repetition and dropoul rates. Whenall available evidence is considered, il
can be seen lhal during lhe 19705, lhese and relaled governmenl policies in
facl were bOlh cause and effeCl of educalional failure, Wilh possible impli
calions for increased regional disparilies and social differenlialion.

•
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colonial government used bOlh elements not only to control educational
demand but also to minimize the numbers of Africans who progressed
upward. In the late 1940s and early 1950s, the Beecher Committee repon on
African education based its recommendations on a 50 percent rate of wast
age. The grading of classes and schools and the provision for expansion
were based on the assumption that of the pupils who entered primary
school, 50 percent would drop out by the end of the first 4 years. Four-fifths
of those who remained were lhen to be eliminated by eX<lminalion, and
only for the rest were places 10 be found in upper prim<lry. At this level. 50
percent were again expected to drop out or, if they did nOl, to be eliminated
by another examination. 7

The colonial government hoped that school cesses (fees) would have
the effect of" ... reducing irresponsible requests for schools ... (and of
testing and making] real the demand for education by making it vary
directly wilh Ihe willingness 10 pay at least some proponion of the cost
thaI is required. "8

The impact of educational costs on access and school progression dur
ing the colonial period should be seen against the background 'of severe
impoverishment and marginalizalion for the majority of Africans.!! More
over, during lhis period the families with lhe means to afford an education
for their children had generally responded to educational opporllmities,
become actively involved in the market economy, and developed contacts,
sometimes through intermarriage, withlhe influential figures in Iht> gov
ernment and the church. 10

Despite the abolition of lhe notorious Common Entrance Examination
which eliminated a majority of Kenyan children from school at the end
of the fourth grade, selective examinations and gradualed sc'hooi fees con
tinued to play their historical role in postcolonial Kl'nya. In panic-ular,
the issue of educational costs still remains a thorny political problem. At
the time of independence in 1963, the government promised free prifnary
education. The promise, however, was never kept, and throughput the 1960s
and early 1970,S lhe issue of school fees played a cenlral pan in Kenya's
politics. During this period we lherefore see much fluctuation in school
enrollments as relatively poorer parenls' withheld their children from
school. anticipating the abolition of fees.

• 1.. J, Bt,t't ht'l I( haiamall), Africall Edlltat;uII ill /\,.""a: R('purt uf {I (;u",,,,;,,;(' Ap/Joirllrd tu
l11QUlft InIO tht SCOpt, CUllttllt alld Mtthod,\ uf Afric'all Edu{'atiuII, lis Admir,i.\lratioll "lid f'i"""u.
and To Malu Rt'wmmmdations (Nairobi: Gon'rnnwnl P,illll'r. 1!.I4!J); dlnl ill R, W. Mulua. Vel.tl·
opmmt of Educatioll in Kmya: 50111(' Admillistratil't' AJ>putJ> 18-16-1963 (Nairobi: 1::a:i1 Alriran Lilela
lUre Bureau. 1975). pp. 110-11.

• Kenya. "Rl"porl of 11I1" Commillee on Grams-in·Aid for I::ducalioll in Kt'll)'a, 1925:' died in
MUlua, p. 139.

9 E. A. Brl"ll, Co/ollialismand Undndtl·t'/opmml in East Africa:· Tilt' Politics of £collomic
Changt 1919",1939 (London: Heinemann, 1974). pp. 98-99.

. 10 J. }-'orbes Munro, Colonial Rult' and tht' Kamba: Social Changt' ill tilt Kmya Highlallds
1889-19J9(Oxfold: Clarendon. 1975), p. 159.

In 1974, however, the government made soine gestures loward dealing
with the issue of school costs. It decreed Ihal it had "abolished" fees in lhe
first 4 years of primary school. In lhe remaining three grades fees were to be
+educed annually, culminating in free (but, nOle. not compulsory) 7-year
primary education by January 1980.

I contend that these were merely cosmetic measures, for a number of
reasons. Firsl, in tl)(' context of the unequal society which has prevailed
since indepl'ndence. this aetionwas just a perfunclory gesture toward the
less pri\'ilq~l'd dassl's.11 Sl'cond, lhis politi('al gesture was n.'m.lert.'d eVl'n
less useful by the fact that at the time of the so-called abolilion of school
fees no fiscalc'ountermeasUf('s were taken to find ways and me~ns of replac
ing the 10SI revenue. The government announcemenl nalurally led to an
influx of students into primary schools all over the coulllry. However,
access was soon cut off again. The new crop of pupils had 10 discontinue
schooling .. ftl'r SdlOOI cOlllmittt'es decided to impose a whole new series of
school fees under new names: equipment levy, building fund, activity fec.
and so on. The building fund was the most regressive because:of its mag-
nitude. :,.

The building fund was never considered a permanenl feature. only a
purely spontaneous reaction to an emergency, However, evel{~if lhis levy
were able to raise enough funds to put up new facilities,:·~il:·seems no
consideration had been given to how long il mighl take to col(~ct funds or
to ereCI new facilities when such funds were available. Thegovernmem
hid behind such ambiguities, only too happy thai enterprising school
commiuees had got if off the hook with the introduclion o(~ building
fund. '

Even if the abolilion of school fees had been real enough, il did not
affect the privileged and elilist school system which till' Europeans had set
up for lheir children during the colonial period and which the African
upper classes appropriated for their children althe timeof independence. 12

On analysis,it can be said that the action supposedly abolishing school
fees constituted a grave contradiction. On lhe one hand, the government
was portrayed as seriously intending to improve educational access· and
raise school retention figures. In so doing, lhe governmenl stood to reap
major ideological dividends of credibilily for its meritocratic philosophy}'

II Pll"a~l" ~t'l" n. 5 ... ho\'l" for hislUrical baC"l.;glOund. On nalional L1a)'~,lht"go\'elnml"lII makes many
surh Kt'!iluu'~. l".g., ah()li~hiIlG !i( hool £toes. dt'('u'l'ing higl\l'1 Ullllllludily pi itt,:. 1m ..gl ifuhu.... / p ..Othut',
rahiug publit, lil'flOr l'mplo)'IIU'III. .

It In Nigl"ria, Din,id Aberul"lhy al~o found Ihallhl" ruling c1a~lit·~ mailllaim'd a fee syslem in orLll"l
10 resent' Ihe be~1 s(:hools for Ihdr childre.-n (Abc.-rnl'lhy. Tilt Political Diltmma of Popular Educatioll:
A" Africall Cast' ISlanford. Coali£.: Sianford Unin'nily Pn'lis. I96!J I, pp. 2-16-47).

. IS The I1Il'riiocralk idt-oloKY on whifh ~ucial juslin' ill Kt'n)'a i~ ba~l'tI lIIaL.c~ sodal L1ivhiom
palalable.- by dnerly ~ub~liluling Ihl" idl"a of social t'qualilY for Ihe idea of l"qualily of opporlunilY·
The educalional sysll"m mirrors Ihi~ ideology and ust's examinalion~ 10 ~ell"C"l. promole. and conk,
rewards, For an official Slall"ml"lII of Ihe general ideology. st'e.- Kt'nya. Dt'lJdopmt'IIt Plan, 197-1-78
(Nairobi: Govl"rnmt'1II Primer. 197.!1). p. 3. For a dem)'slificalion of Ihis idt'ology in regard 10 t'L1Ul'a'
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lion, u'e John Nkinyangi, "Maltriaf. Pedagogi('al and Sodo~Pll),tholoKit'alDifferences in Kenya's
Primar)' Schools and Their Impan on Educalional QUlmme," D~l,t'ICJpmmlarid CIlarlgt' 12 (Onobtr
1981):5-17-78.

It Kell)'&I, Educatiunal Trmds /971-77 (NairoIJi: Cenaral Bureau 01' Sialislics, 19110). p. II.

On the other hand, improved educationa'i access did not come to pass
because the government did not announce any ,fiscal coumenneasures to
replace lost school revenue. The government wamed both to eat its cake
and lO keep it. Hence, we find that the immediate effects of the govern
mem's imervention, and the implications arising from it, were to make
primary school education much more expensive for the social classes who
could least afford it.

In fact, Educational Trends 1973-77, agovernmem documem pub
lished recenlly, concedes that the abolition of school' fees "did not com
pletel y inaugurate an era of free schooling"; from 1974,an equipmelllievy
was imroduced and "in addition many primary schools imposed supple
mentary fees for such items as building funds, activity costs, uniforms,'
feeding s~hemes, etc. OJ It The government documem estimates that such
charges raised about (Kenyan) [12.5 million (ca. USS2S'million) in 1976
or, on the average, added an additional (Kenyan) Sh 30 (ca. USS3.40) to the
cost of sending a child lO school. My own data from the same period
indicate that this is an underestimate. I found that where fees for the
majority of schools were formerly standardized at Sh 60 (ca. USS6.70), after
the abolition of school fees and the resultant institution of new levies
across the country, thecost of schooling as much as quadrupled in certain
districts. Moreover, field surveys in more than half the country's 41 districts
during school years 1978 and 1979 showed that no clearly defined niterion
determined how these fees were set. As a result, there was wide variation
between the amounts charged in differem districts, in schools of different
types, and in rural and urban areas.

Although official propaganda has made much of the gO\lernmem's
imervemion, and Kenyan mass media have taken to talking of the aboli
tion of school fees as if it were genuine, I shall provide concrete evidence
that the government action left much to be desired in terms of increased
school access and progression. This is important in evaluating the impact
of public policies as \\'elJ as gauging the possible side effects of SUdl imer
venlions in a society.

Table I shows primary school enrollmems by distriCt as a percel1lage of
estimated school-age population for the period of 1970-78. Some precau
tionary remarks about the data presemedon this table: overenrollmem
(i.e., enrolJment figures of over 100 percent) may result from: (1) The
presence of overage children because of hue registration or persistent repe
tition, particularly in upper-primary grades because of pressures of sec
ondary school selection; (2) pupils' migrating across district lines; or (3)
inaccuracies in school-census data or population projections of school-age

children. My considered opinion after discussions with Ministry of Educa
tion officials is that only the first two explanations are of any major conse
quence" and fortunately these tie in well with the main concerns of this
paper.

The dala show lhat in the period before 1971 only a few relatively
wealthier dislricts of the Central, Eastern, Rift Valley, and Western prov
'inces were registering above 80 percem of their school-age cohorts, Even
this percentage should be qualified in the light of the existence of many
over-age children in the educational system. At any rate, the districts ex
hibiling relatively higher enrollmem figur~s are those with backgrounds
of early comact with schooling through missionary activity and also with
relatively higher incomes on account of extensive involvement in the
monetary economy through production of cash crops and other income
generating activities. The rest of Kenya's districts have enrolJment rates
which range from I 0-40 percent in most of the arid and semiarid pastoral
districls, to 41-79 percent in the majority of the country's agricultural
districls.

In absolute terms, enrollment rates increased substantially in 1971.
These changes were greally influenced by each district's level of socioeco~

nomic development. Naturally, the rate of increase over the previous year
was lowesl in lhe relatively wealthier distriCls of Central Province, which
were registering higher school-llge cohorts than lhe rest pf the country even
beforelhe government's intervemion. The rest of the agricultural districts
had increases up to 50 percenl over the previous year. However, in the arid
and semiarid pastoraldislricts, increases were either nil or less than 10
percent. Overall, annll~t1 increases in primary school enrollment from
1969-7~ rangc.'d from 7 to II pern'lll per annum whereas in 1974 the rise in
enroJlmelll amoulllC.'d to, 5J percelll over the previous year-'S

The increase in enrollments in 1974 occurred m.. inly, btu not entirely,
in grade I. Enrollments here wt'nt up by 115 percent for boys and 161
percenl for girls o\'er lhe previous year. There were also increases in other
grades in 1974 over and above the normal increilses due to the promotion

, of pupils aftt... waslage (repetition and dropouts) has been discounted.
This trend reflects lht, relurn of pupils who had previously dropped out of
school. Table 2 presents dala on ratesof increase on enrollments in grade 1
between 1970 and 1977. Except for the arid and semiarid pastoral districts,
nearly all districts have heavy increases over the previous year. The 1974
increases, however, were not repeated in most distrkts in subsequent
years. 16 This slillement could be interpreted to mean eith~'r.thatall ~chool

age children in Kenya were in school or that many who Jomed dunng the
1974 influx soondropped out and that access to schooling had reverted to
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Kt:N\'A: IIRIMAR\' SClIOO!. ENROl.l,MENTS AS Pt:RCEN'I'AC;t' Ot ES'I'IMAH 11 SCIIOlll.-A(a POI'\'I.ATllIS (Ii-I:! y(';,,~)

1970 1971 1972 1973 1!174 1!l7!) 1!171i 1!177 1!17t!PrO\'inn' and Di511 in

('.enlral:
110 I IIi 131i 131 I:ili 13:! 131Kiambu 102 109

I:!I{ 11-1 12071 76 81 110 125 12!)Kirin)'aF;:'
107 III 118 110 13t! HI 13i 13,1MuranJ(a 102

117 120N)'andarua 8!1 95 102 109 124 1~2 131
109 115 119 133 1~6 111 I~i I:'l:iN)'('ri 10;)

z<:Oa51:
li:i li2

r.41 42 Iii lij till
~

Kilifi 3li ,~5

37 38 42 -H 7i ii 71{ 7'2 70 ...Kwak
126 13'2 1;)2 126 2Lamu 32 29 34 55 !It!

65 64 67 67 75 7i 72 70 68Mombasa
Taila·T3\'f'I'a 79 80 78 H6 109 111 I IIi 109 113

39 45 45 ~5 61 72 711 62 MlT:lna Ri"f'r
Ea51f'rn:

77 88 94 120 121 125 \2'2 123Embu '75
51 62 49 57 67 fig 7i Ii~ 65Isiolo
68 64 69 75 109 108 110 III 115KilUi

98 104 liS 1-15 Hi 1-10 139Marhakos 91 100
38 36 41 46 H 41 45Marsabil 27 31
78 78 105 105 !l!l 100 100Mt'ru 67 70

Nairobi:
8-1 87 87 89 !Ill 115 t!2Nairobi 78 83

....
c:
=

0
"::c
CliO
~

••• I t SllA; • ,IL.. j£ a.¢ , .J-
n
0
8

"'C
~..
!! Nonh·e-as /('rn::;;'
" Garissa 14 17 16 18 20 19 20 It! 16f"l Mandf'ra 5 5 7 10 17 10 II 12 12c.

Wajir 6 9 10 13 I~ I~ I~ 19 18
c
r'\

N)'anla:!!
0' Gusii 5-1 58 60 67 120 128 121 10-1 90= Kisumu '4'1 53 56 57 III 110 9~ H9 86~ Sia)'a 63 6-1 69 69 114 118 115 108 82"< Soulh Nyanza 43 -II 43 42 96 90 77 HI 72"' Rift Val\(')':~

BarinRo 41 43 5-1 59 92 103 10~ IIi 91Eigeyo Marakwel 38 H 47 51 83 90 94 HS 95Kajiado 45 51 55 59 67 79 HI Hi H2Kerirho 16 46 43 48 80 82 9~ 87 85Laikipia 67 83 91 102 127 137 146 I-II! 150Nandi 5-1 58 63 64 109 118 121 113 100,Nakuru 48 68 74 158 116 122 132 12i 131Narok 27 30 34 34 49 60 61 51! 64Samburu 15 20 22 22 26 25 28 26 27Trans Nzoia 46 60 56 69 128 139 1'10 127 127Turkana 6 6 8 10 15 12 II II IUasin Gishu 42 53 47 55 90 9-1 101 101 109We-Sl Pokol 20 28 38 38 62 60 66 71 66We51ern:
BunKoma 75 70 75 75 125 125 123 127 1-17Busia 66 56 63 62 110 114 113 110 100

0
Kakamf'ga 69 69 80 82 123 130 138 130 103

SOlIRCES,-Enrollmenl dala from Minimy of Educalion Annual ReportS (Nairobi: Govf'rnmf'nl Prinler. 1970-77). 1978 figure-s f'slimales from
f'duralion officials. School·aRC' populalion basf'd on disirici pop.u.'ali~n;projf'C;lion;~;.1,970~,80,Kmya Slal;.sI;C'aJ D;gf'51 10, no, 3 (Seplf'mber 1972):5-7. lablf' 6. J~. 'f", ,'ii'~~' '. '. /' .' '" '
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1\.'1'1\',,: RAn:,.; m CIIAI"l;t: II" Snl"llARIII EI"ROl.l.mXls, 197(1-I!Ii7 ('!i,)

Pl'o\,inC'C' ;111<1 ni~lIil'l 1970-71 ' 1!171-72 1!172-7~ 1!173-7'1 1!17,t-7:J 197:)-76 1976-77

('.('ll\r;t1:
I\iambll 7 I 4 211 -!) :) -4
I\irinya~.. 5 H 26 I:) () 3 -14
Murang'a 5 ·1 7 22 -2 ;I -7
N~';1I1darua 6 7 7 I!) H -I -14

NYl'ri 4 Ii 4 H 3 :) -7
Coasl:

I\i\ifi -I () I 2!) 12;1 -122 -5
I\\\'al(' ,I -I 2 33 0 I -6
Llmu -S 5 21 -13 2H () 20
Mombasa -I S 0 H -I -2 -2:
Tai 101" 1'''\,('1a I -2 8 23 !) 2 -10
Tana Ri\'('1 6 0 -10 26 II -2 -8

EaMe-ru:
Embll 2 II 6 26 I '1 -S
I!\iolo II -IS 8 10 2 H -14
l\ilUi -4 5 ,6 ~3 -I 2 I
Maehakos 9 -2 6 39 2 2 -7
Marsabil' 4 7 -2 5 5 -2 -S
M('ru 3 8 0 27 0 -6 I
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Nairobi 3 -I 2 2 -I -2
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what it had been before the government's intervention. The first Claim is
simply not true in view of the fact that it can beobser\'t'd from table I that
many districts were not enroHing their eligible school-age cohorts years
after the government's intervention. The second cJaim is partiaHy sup
ported by the data· in table 3 presenting comparative dropout rates by
district in grade I for the years 1970-76. Again, these figures appear to be
closely related to a distrIct's socioeconomic development: dropout rates are
relatively lower in the municipalities and in the relatively wealthier agri
cultural districts of Ceritral Province and the Rift VaHey than they are in
the other agricultural districts. They are extremely high in the arid and·

. semiarid districts of the Coast, Eastern, North-Eastern, and Rift VaHey
Provi nces.

The data in table 3 demonstrate the caution with which we should
interpret rank.ordered statistics, especiaHy in the light of the government's
intervention abolishing school fees. High dropout rates in the lower-pri
mary grades are reason enough lObe extremely cautious in illlerpreting
league statistics, which may be used to minimize or downplay .regional
disparities in schooling access and progression. In this regard, the gov
ernment document Educational Trends /973-77 is stiH abl(' t'o conclude
that "although the abolition of school fees enabled the government to
achieve considerable progress towards its goal of attaining uni\'ersal pri
mary education, the policy initiative was, however, less successful in nar
rowing the gap between the dis,tricts with the highest and IO\\'('st at
tendance. "17

The Case of Low Educational Participation Rates in the Arid and Semiarid Districts

Educational participation has been particularly disappointing in the
arid and semiarid districts of Kenya, which fonow a nomadic life-style,
This is a matter of serious concern in terms of p~olonging the historical
disparities that perpetuate regional imbalances and threaten inteH,thnic
strife. 18 The Kenya Development Plan, /970-74, describes the situation in
these districts: .

As Ihese dislriCls are among the poorest in Ihe Republic, Government will
encourage primary school allendance b)' providing boarding facililies in each of
the mel1lioned dislricls, Government will also survey these districls and where
necessary and praclkable. impro\'e and eXlend exislinK facililies. 19

Except for Lamu, Baringo, Elgeyo-Marakwet, and Kajiado, which seem
to have exceeded the government projection of enrolling 75 percent of
school-going age, the districts named by the government were far below
that expectation 8 years later, in 1978. Moreover, as we pointed out in the
preceding discussion, there is reason to doubt whether in fact the four
districts have exceeded the official projection, because of high grade
repetition rates, especiaHy in upper primary, and interdistrict migrations
of pupils. 20

We wi)) discuss illlerdistrict migrations in greater detail as we examine
the impact of another government policy illlervention: the provision of
boarding school facilities in the arid and semiarid areas of the country_ In
fact, although boarding schools were officiaHy launched during the
1970-74 DeveJopmelll Plan period, the governmelll was already beginning
to losl' faith in these institutions by the time of the 1974-78 plan.

DuJinK Ih(' 1970-7-' PI;1Il p('rind, Ih(' KO\'('rnm('11I allempl('d 10 encourage primary
educalion b)' pro\'idinK hnardillK facilili('s al selened schools in Iheseareas [Le.,
paslor.II .m'..s I, Th(' ('xpnit'nc'(' 10 dal<' is Ih'Ulht' c'osl pn pupil has bUll ~xlum~
ly high alld Iht' aC'lual U,\'P01I.\t' has bUll disappoilllillg ill InniS of i,,~r~as~d

t'llrol"'t'1I1 by p~opl~ illdigt'llous 10 IhoSt' auas. Therefore, Ihe Kovernmem will
r('du«' Ilw smp(' of Ihis panic-ul;... IU'OKramm(' subslamially ul1lil ils effectiveness
has h('('n tI('lI1onslr;m·d. Th(' KO\'ern nU'11I , how('\'('r. il1l('Jl(..Is 10 lesl ahernative
nw;ms of pl'OlllolinK ('dUC;lIion in Ihest' ;lI'e;Is. A ne\\' programme of Mobil~ T~ach

illg Ullils (·sp(·('i'llly desiKJ1('d for 'lI'('as \dlh Ihest' panicular problems will be
«'SU'" Oil .. pilol basis dlll'in~ Iht' Plan p('I'iud. TIl(' KO\'('n1l1u'm rem;lins commil
Icd to Ihe lon~-IermKoal of increasinK Ihe ('ducalion;11 facilities ill remOle, sparse
Jy populaled ;Irt';IS 101h(' I('\'e I of olher mort' advanced pariS of Ihe coumry.

, Hown'n, il rt'Cogllius Ihal ils scaru rt'souras musl b~ uliliud wil" maximum
t'1ft'Clil,t'IIt'.u. [Emphasis add('dJ21

All areas in Kenya, particularly Ihose wilh widely scall('f('d populalions. h;)\'(' nOI
panicipaled equally in Ihe recenl rapid t'xpansion of primary edu<'alion. L('ss
Ihan 50 percenl of Ihe IOlal primary sd100Ia~('popu 1:11 ion are' ('nrolled in s('hools
in Baringo. Samburu. WeSI Pokot. Turkana. Kajiado. Narok. Wajir. Mand('ra.
Carissa. biolo. Marsabil. Tana River and Lamu dislricls.

In mosl of Ihese dislricts. enrolmems will have 10 rise wry rapidly in Ihe next
Plan period [i.('., 1970-74J if the counlry is to reach Ihe national largel of 75
percent of Ihe primary school age populalion enrolled in 1974.

J7lbid., p. II.
II W, T, S. Gould, "Se.-condal)' School Admission Puliri('s in EaSIt'1Il Alri('a: Somt' Rt',:;ional

hSllt'\," Comparalir'r Educal;ml Rrl';rw 18 (OclOl)('r 197-1): 37-I-K7.

.9 Ke.-nYa. Dn.'rlopmml Pia", 19iO-U (Nairobi: Go\'ernmenl Prinler, 1969), p. 454.
20 In Ihe early 19705 many Kenyans eXpt'lIed from Tanzania whe.-n relalions belween Ihe IWO

counlries worsenrd welt' re.-selll('d in Lamu. For evidence.- of incursions inlo Ihe Masai dislricls of Narok
and Kiljiado, st'(' K('11Iwlh KinK. "D('\'('lopmelll and EduGllion in Ihe Narok DiSlricl of Ke.-nya: The.
PaslOIill Milasili ilmrTheir Nc'iRhlxllus," A/r;ca" AI/a;r" 71 (01'101)('1 1972): 389-407.

~I Kc'lI)'a, V"I'rloIJmt'lll l'I,U1, /9i.,-iS, (I. ,112.

Analysis of policy incentives to improve educational access and
school retention in relatively remote areas exposes many contradictions
which summarize social relations in Kenyan society arid at the same time
demonstrate the prevailing ideology of blaming the victims for the failure
of official policies, I wiH iHustrate this by showing how development
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• TABLE ~

Kt:NrA: III:Tt:RIlISTRICr VARIATIONS IN DRol'oPT R.Ht:S, I970-71i (%)

PrO\'illn' and Disaril'l 1970 1971 1972 1!J7j 1974 l!I7r, 1!l71i A\'('la~l'

('A.'nlml:
Kiambu 12 I 9 13 17 Ii -I 9
Kirinya~a 7 10 II 15 18 9 K II
MuranK'a II 9 6 9 II 5 r, 8
Nyandarua 19 8 10 9 7 10 II 8
Nyeri 10 9 12 12 II K fi HI
Thika MunicipalilY 25 8 0 8 15 -7 II 3

Coasl:
Kilifi 25 6 26 29 32 17 26 23
Kwale 28 .19 22 24 25 18 17 ·22
Lamu 5 9 -29 ~ 23 41 10 !I
Mombasa 4 -I 0 5 9 fi -3 ~

Taila·Tav('la 13 19 6 II 15 9 5 II
Tana River 21 38 51 43 34 30 33 31i

Easlern: .
Embu II 2 13 17 20 12 10 12
Isiolo 27 46 13 23 ~2 20 36 28
Kilui 17 5 7 15 22 I~ 8 12
Marsabil 17 15 38 29 20 15 12 21
Masaku -7 16 7 14 21 14 /3 1/
Meru 15 10 18 22 25 27 II 18

Nairobi:
Nairobi -2 2 0 2 3 2

Non h'('asu'rn:
Carissa 32 40 4 27 40 20 28 29
Mandl:'ra 22 27 -25 22 69 19 18 22

'- Wajir ~13 34 4 3 21 -13 -48 -3c
:s
"::c
00
Nl

• _ .....UIL••UU.......JL4••....-.,".",Jq;;;,gpU

~a
'C
aI

!:;.
Nyanza:"r'I'l Cusii 3 10 0 II 21 26 24 14

Q"
Kisumu Dislricl 2 -5 I 14 26 37 6 12c

t'I Kisumu MunicipalilY 8 -I I 2 2 5 I 3~
o' Sia)'a II 5 19 24 28 17 13 17
:s Soulh Nyanza 19 II II 25 39 37 7 21
~ Rift Valley:
" Baringo 4 -18 8 17 26 24 14 II-e;;.

Nakuru Dislricl 4 2 8 15 21 8 9 10
~

Kericho 15 22 6 17 27 9 21 17 ~

l.aikipia- -4 40 -67 -24 20 9 9 -2
:0:
:;

Nakuru Municipalily 8 -55 36 28 19 10 5 7 ;;:
Narok 15 12 32 30 27 29 18 23 ~.

Kajiado -4 10 17 16 15 18 2 II
• Samburu 2 19 34 39 44 24 42 29 ..

Elgeyo MarakweI -7 6 3 17 30 24 28 14
;...

Nandi 20 23 26 28 30 27 27 26 Z
Trans Nzoia 13 2 13 23 33 21 12 17 ~
Uasin Cishu 8 8 13 17 21 14 13 13

~
Wesl Pokol -16 17 34 37 40 26 25 23 ..
Turkana 48 21 33 47 60 24 31 38 ..
Eldoret MunicipalilY 4 40 -24 -14 -4 -5 I 0
Kilale MunicipalilY 38 17 9 5 I 20 5 16

Weslern:
BunKoma 23 9 22 28 33 26 18 23
Busia 41 2 21 25 28 25 26 24
Kakamega 16 0 14 16 18 8 5 II

• NOTE.-In slalislical compulations. negalh'e dropoul rales appear as a result of irilerdislricl migralions of pupils or as a result of unreported
repetition (usually in Ihe upper-primary grades). The magnilude and Ihe direclion of Ihese migralions are issues of greal policy significance and polilical
ramifications.
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policies are decided and by discussing educational costs in the boarding
schools.

In relatively remote areas of the country, it seems that mosl policies,
especially those relating to the development of education, arc decided by
trial and error. 22 This is easily illustrated by the way planners' and policy
makers' enthusiasm leaps from one untested proposition to another. Some
examples are in order.

\Vhen the boarding school program was found not to be workillg well:
planners, enunciated their desire to experiment with mobile schools. This
ma\'erick innQ\'ation is just what the name suggests-schools on wheels!
Quite apart from the number of mobiles needed to traverse the arid lands
(73,000 square miles with 10-20 inches of rain annually and 60,000 square
miles with less than 10 inches), this plan assumed that nomads follow
predictable routes and that these routes are drivable in the first place.
Planners then had the idea of recruiting itinerant teachers to accompany
pastoralists and ministering 10 their educational needs. Finally, faith in
boarding schools reawakened andlhe Kenyan Go\'ernment, wilh assislance
from the \Vorld Bank, was willing to invest another Sh 60 million (ca.
USS671,000) in financing 12 additional centers in the arid areas. 23 The new
policy orientation at this junClure was that the installations were to serve
as a supermarket of eduGuional prescriptions. offering formal education to
paslOral children by day and nonformal education 10 their parents at night.

Concerning educational costs, the government laments that the cost per
pupil has been extremely high in the schools that it set up for pastoralists.
What the policymakers actually mean is thai the cost of running these
installations, officially dubbed low-cost boarding schools, is high com
pared with the ordinary community-supported day schools that dot the
Kenyan countryside. The government statement does not mention that the
state also supports two other types of boarding schools (medium- and
high-cost schools for more privileged members of Kenyan society) which
cost much more to run and maintain. 24 Field sun'eys in 1978-79 show that
in medium-cos~boarding schools the government spends more than twice
as much as it spends in low-cost boarding schools providing food alone,
and in high-cost boarding schools more than three times as much. The

22 John A, Nl.:.ill~allKi, "Educalioll lor Nomadic, P'IMor&lli~,I~:Dt'\'c'lopnwlIl P"'I,miIlK,hy :rri~" .md
Euor'" in Tht' Fll/llrt' oj Pa,l/oral P,.oplt'j: Prnul'd",g,1 oj a (.(mJn,.,,, t' Ill'''' III ,\alrob,. At'1I)~. 4-8
.-:lIl,,:U,11 /980. c,d. J. G. Gal;lIr. D. Arnmon. P, c:. S.. hman, .lIId A, Chouillard (Oll"",a: 'nll'llIallllnal
Onc'loplOC'UI Rc'\C'.uch CC'llm'. 19HI,. pp. IH3-!16.

2' PC'r~onal comlOullicalicm wilh oUidah. NailUhi. 197K .
H :\fcodium.cml boalding ~chools are Ollt' oflhc' pO~lindc'Jlc'lldc'"n:dC·\"t'lOJlIllC'!"~ \\'Imh allc'~1 10

~oc ial dillc'renlialion in Ihe- Kc'nran sudt'l)". TI1l'st" ~d,?ols \\'C'H' c'slahhshc'd. IU lulhll IIIC' I~c'c'd~ 01 Ihr
lichc'r /lc'asallls and olhc'r rdalin'l)" /llhilq.;c'd da~sc'~ 111 Ihc' ru ....1 'IIC'''~' HIJ;h·cml 1~1;lJ(hllJ; schools
WC'It.' Iht" in~lilulicll1~ \\'hic h c'xi~ll-d in Ihl' ~tlllc'r c'lIda\'c's IU SI'I\I' Ihc' Chlldll'lI of IIll' ElIIOI)('.lIIs. AlIc'r
inclept'ndenct'. Ihe- ruliug c'las~c'sapproprialed Iht'm lor Ihl'ir c'hildrt'Il, III a numbc'r ollur.al art'as, Iht'rr
al~o t'xi~l~ a S)'Sll'm 01 pri\'all' boarding s(hool~ which \\'t'IC' dC'\"('lopl'd 10 SI'ln' lIlt' l'durallollal llt'ecJs 01
Iht' na~ct'nl middlt' c1as~c's and rich peasants.
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government also employs additional staff (e.g., matrons,. substitute
mothers, bursars~ clerks, secretaries) and allocates funds running into
thousands of pounds sterling for individual schools, for such items as
maint(.'nance, transportation, electricity and water, uniforms, and improve
ments. These services are unheard of in low-cost schools.

Moreover, in the low-cost schools, children are expected to bring their
own beds, bedding, and cutlery. The cost of these items and the additional
burden of a boarding fee of Sh 180 (ca. USS20.20) per annum, is a serious
barrier to the smooth participation of pastoral children in these installa
lions. Hence, official slatements like, II ••• a substantial proportion of the
population in these [pastoral] areas is not fully aware of the social and
economic benefits that result from the education of their young people."2~

simply fly in the face of facts. This kind of statement is part of the ideology
which seeks to blame the victims. During the colonial period, this ideology
was used against paslOral peoples. 26 Since independence, it has been used
either to excuse past inaction or to rationalize the half-baked official poli
cies we discussed earlier. My position is that lack of development of the
main economic resource of the pastoral people, livestock, makes it difficult
for them to participate in social programs which cost money.27 This sim
ple eco'nomic fact explains much of these peoples' difficulty in paying
boarding school fees and other educational costs, and by extension, ex
plains low educational participation rates in these areas. The ultimate
irony is that the government considered the nominal fee of Sh 60 formerly
charged in most primary schools a burden to most parents and yecmain
tains boarding fees of more than Sh 180 in schools meant to uplift enroll
ments and improve school retention in pastoral areas.
. Field investigations show that mallY pupils from other districts (often

thedown-coulltry agricultural districts) enroll in boarding schools meant
for pastoral children. Curbs on grade I;epetition in upper primary account
for most of the inlerdistrin migration of pupils, as parents and children
seek to bypass official rules. (Auempts to beat the niles include changing
names to a\'oid delection when pupils file for a second chance in the
sl'colldaryschool selection exam.)Evidence from the field shows that these
migrations art' into the arid and semiarid pastoral districts and are as much
as 15 pncent in some districts. This is a very serious policy problem,
especially in districts which already have very low enrollment rates. At the

:~ KC'IIYOI. IJt't't'llIpmml /'Ia", /9i-l-iH p, 42.
~ .. R. 1\1. A. \-;&11 Z"',lIlC'lIhc'lJ; wilh AIIJI(' Kill~. ,hi f:nmcJ1tlic /li,l/or)' oj /\,.,I)'a arid Ugatlda

/80U-/IJiO (I.OIuloll: 1\IOIc mill'lII. 1!17!'1). pp. 79-109.
2t Wilh "ssi~"lI1n' hom Ihc' World B:III1.:. :lIId a numocr of olher illlt'rnalional aid organizalions,

Ihl' KC'n)'an ~ml'rnJll('1I1 inili:llc'd 01 lIumber 01 lin'Mock pro~rams il~ IhI'. a~id and semiarid ~is.lri~IS.
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'-or SOlIlI' l'\·alualiulls. SC'C' lIl11a Ldc·. Tltl' LJI',u'.':rl oj Rural Vrt,dopm~rll:Lt'ssotU from Africa (Baill o

mOil': Johm Hopkim 1II1i\'elsil)' Press. 1975); aJld Joseph ('.oUins and !-"rant'('s Moort' Lappe, "Mylhe
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agliwlt· du lil'.S mOlldl·... Lt' Motedt' diplomaliqu~ (jUIlt' 1979), p. 29,
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base of these interdistrict migrations, which in effect preempt the places of
pastoral children, is the desire of the agricultural people not only 10 im
prove their children's chances for selection into government secondary
schools but also, more specifically, totakeadvC}ntage of policies favoring
the pastoral areas-boarding school facilities and preferential selection
into secondary schools. Such developments only contribute to the pastoral
peoples' continued exploitation and reversals of fortunes. The full politi
cal ramifications of such actions can be expected to develop only in the
future.

Conclusions

I have shown that there is reason to question theoptimisin occasioned
by the so-called abolition of school fees in Kenya since 1974. I ha\'(' argued
that go\'ernment policies meant to improve educational access amI school
progression ha\'e failed because their true impact was 10 raise schooling
cosls beyond mosl parent,s' ability to pay.

The Kenyan Government now acknowledges Ihal "such increasingly
compulsory contributions" as followed its 1974 abolilion of school fees
"conrravened the inlention of the Government to provide greater access to
primary schooling."28 Since 1978,lhe government has directed Ihal collec
tions from individual parents cease and funds to support primary schools
be raised 'by local politicians, members of parliament. ministers. civil ser
\'allls. and other individuals through harambee("community self-help").
However. our field surveys in September and October 1980 showed that
schools all over the country were still charging building fees and that, in
objecti\'e terms, schooling in Kenya could not be termed "free."In fact, the
existence of the problem is shown by the frequency of discussions of
schooling costs and the number of decrees abolishing this or that fee. 29

More important, the government's present initiative to democratize
primary schooling is likely to have very serious implications for the future.
As historical analysis has shown, the effect' of community initiative in
educational development has been to give leading regions an even greater
advantage over Ihose which lag behind.soThe present policy pits regions
which have concentrations of moneyed classes against those which do not.
In the end, this can only exacerbate existing regional disparities and possi
bilities of interethnic strife. In fact, the consequences of this policy are
already visible in districts which are readily able to raise millions of shil~

z, Ken)a. Educational Trmds /97J-7i. p. 8.
19 Despile his 1978 dt'(f('e abolishin~ IJlIildin~ lunds amI ollll'r !IdlOol le\'il·s. Iht'plesidt'nl \~;IS

100((,d 10 makt' anolher order in januarl' 1981; 11ll' "roblt-Ill had 1101 ~om- awal'. St't' Thr Sta"dard
Il\:airobi) Ijanuarl' 1~.1981). p. 1.' ,

. so 51:('. e.g.• j. Anderson. TIJ~ Strugg/~ lor tilt ScIJoollLondon: Longmans. 1970); L. G. Cowan,
TIJ~ Cost 0/ L~arning:Politics 0/ Primary EducatiOP/ in Krnya INt'\\' York: Columbia lJni\'ersil)' Prl'ss,
1970}: and David Court, "The Educa/ional Syslem as a Rt'spollSt' to Im-qualilY ill Tmllallia and
Kenya," )oumal 0/ Mod~m A/rican Stud,~s 14 IDecember 1976): 661-90,

lings for their schools and in those which can muster only a feWlhousands
or do not bother to conduct any fund raising at all.

My discussions should also show that compensatory policies to assist
children from pastoral or underprivileged areas of the country cannot be
said to have met officially Slated objectives, since costs of government spon
sored institutions are prohibitive for the majority of children indigenous
to those areas. Moreover, I pointed olltthat the discovery by parents from
other parts of the l'ountry that Ihey could exploit these institutions to
further ~h~'ir children's chances in secondary school selection is directly
undermmmg the ~overnm('nt'scompc.'ns'llory policies, in effect contribut
ing to the continued exploitation of pastoral peoples. In ideological terms,
the current Kenyan orthodoxy, which Iries 10 explain away the excessive
numbers of children fromagricultllral districts in the primary schools
me.mt for arid and semiarid areas as "fostering national unity" between
the agri<-lIltliral and pasloral peoples. is a demonstration of incredible
phlegm. Th(' sO~'ial and political hypocrisy behind this posture refuses
even 10 acknowl('dg(' thai inwraclion bel ween pastoral and agricultural
peopl('s is a one-way traffic.
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effectiveness.

John M
Rectangle

John M
Rectangle



UNITB

Module 8

Objective(s):

1. Identify issues of teaching effectiveness.

2. Identify factors which affect teaching effectiveness.

3. Present policy options to. improve teaching
effectiveness.

Introduction

In recent decades, many developing countries have experienced a
similar history in building primary education programs. A late start in
universalizing primary opportunities and rapi9ly expanding school-age
populations caused authorities to commit the major part of educational •
resou~ces to expanding and staffing physical facilities. Spending for quality
improvements was viewed as reducing the amount availablefor quantitative
expansion. Further, there was a reluctance to divert scarce resources to
improve quality because ·policy-makers lacked certainty about what
interventionswere likely to improve education programs. Eventually,with the
strains of expansion, the quality of programs deteriorated, dropout· and
repetition rates increased, and the skill levels of children declined.
Improvements of some kind became crucial if children were to stay in school
long enough to consolidate the gains of expanded opportunities. Planners
hesitated, however, to shift to investment in qualitative changes because of
fears that such a shift would limit the resources available for expansion.

It now appears that the total resources available for both quantity and
. quality goals can be increased if efficiency becomes a priority of reforms, that
is, if the effort exerted toward improving the quality of programs results in
decreases in dropouts and repeaters. When this occurs, completion rates rise
and the cost per graduate decreases, making it possible to use existing space
and staff more economically without increasing costs. At the same time
students learn more. One way to encourage children to spend the required
number of years at the primary level is to raise achievement levels, thereby
reducing failure rates. A key to this increase in achievement is the
effectiveness of teacher instruction. •
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Issues in Improving Teacher Effectiveness

The major problems in improving teacher effectiveness include: 1) how
to define "effectiveness," 2) how objectively to identify effective instructional
practices, and 3) how to replicate proven effective behaviors in a variety of
teachers. Once effectiveness is defined, the second two problems become
largely methodological.

One of the most widely used definitions is one which measures school
quality by achievement scores. School quality is defined as (a) the level of
material inputs allocated to schools on a per-student basis, (b) the level of
efficiency with which fixed amounts of material inputs are organized and
managed to raise student achievement (Fuller 1985: 12). This is a value
added definition which stresses the difference made by the school or, more
accurately, the teacher. In the absence of other easily acquired indicators
reflecting educational objectives, achievement scores inevitably become the
measure of choice in determining quality/ effectiveness.

Achievement scores have certain limitations. They may measure a
narrow range of skills, or measure lesson content rather than skill
development, or reflect general socialization objectives. If devised locally,
they may reflect many implicit understandings about education and
educational products. 'Therefore, they may serve to t~st the capacity of the
system to produce these results. Where the tests serve as promotional
hurdles, achievement scores indicate how well a system is moving children
through a series of grades at normal rates. In programs where children have
high levels of repetition and dropout, this narrow view of effectiveness can
serve as an interim goal until there is consensus on what other quality reforms
need to be initiated. A secondary gain is that, as the system improves
efficiency by raising achievement scores, it begins to develop the capacities
for experimentation, evaluation, and replication. With these capacities it can
achieve continuous improvements in quality.

Ultimately, definitions of effectiveness need to address broad goals of
quality:

• What kind of person should the system attempt to produce;

• What basic skills are needed for the adult in this society;

• What are culturally appropriate ways to go about learning;

• What are valid and acceptable indicators that the program has been
effective in reaching these goals;
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• Who should determine the goals for effectiveness;

• How will the goals be implemented?

Many systems address these questions on a general level but fail to describe
the implications of the answers in enough detail for them to be implemented
and evaluated.

Factors Which Mfect Teaching/Learning

Numerous factors affect the performance of teachers and learning
outcomes.

Out-of-school factors, which usually cannot be affected·by policy, are
not discussed here. They are usually of three kinds: 1) community factors,
2) family factors, and 3) student characteristics. Community factors
include demographic structures, labor force composition, degree of
urbanization, social heterogeneity, and cultural characteristics. Family
factors include socioeconomic· status, .size, values, and educational
background. Student characteristics include 'health, nutrition, cognitive •

. development, attendance stability, gender, previous schooling, etc.
Motivational factors may occur at any of these levels, including local and
family norms and values related to school-going, employment structures,
student's feelings about attending, etc.

In-school factors, which usually ,gn be affected by policy, include
physical resources,school management, teacher characteristics,
training, time allocation, learning technologies, and curriculum.

Physical Resources. Some of the factors included in this category
include accessibility, size of school, condition of the buildings, general and
academic facilities, school furnishings, and material resources. Most
authorities assume the importance of minimal facilities for effective·
teaching/learning. In most systems, a location for schooling, usually in the
form of a school building, is essential in order to generate the other resources
necessary for teaching/learning to go on. These essentials include a teacher,
and some minimal materials such as textbooks, blackboards, and writing
materials.

3
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Crowding, ventilation, and illumination may affect the comfort of
students and the way teachers teach, but may not have enough effect to make
a measurable difference in achievement scores. Similarly, class size is not
consistently related in the literature to marginal changes in achievement.
However, teachers usually feel it is easier to teach when there are fewer
children in the classroom, and the abilities of children are similar. Class size
may be important in one respect: where low densities (or lack of teachers)
cause grades to be combined, there may be important variations in achieve
ment. BRIDGES found significantly lower achievement in multi-grade as
opposed to single-grade classes in Pakistan. This should be a correctable
problem if teachers learn how toworkwith these conditions, and materials are
provided that support appropriate learning in multigrade classes.

From BRIDGES research and other sources, there is no clear indica
tion that facilities have a discernible impact on teacher ·performance. In
Pakistan, there was little to differentiate the kinds of facilities available to
effective teachers from those available to less effective teachers. On the other
hand, in countries where a scarcity of facilities forces double or triple shifting
that cuts into the hours of instruction, lack of facilities may indirectly have an
impact on achievement.

School Manaiement. School management factors include headmaster
characteristics, supervision. policies, school organization, e~trance

requirements, leadership style, teacher turnover, and relations with the
community. In the "Effective Classroom Practices Study" of Pakistani schools,
student achievement was highest when headteachers were older, more experi
enced,from the local community, and taught in addition to doing headteacher
functions. Because their roles were not clearly defined, each headteacher had
his or her own idea of what the .responsibilities included. Effective
headteachers tended to emphasize their instructional and community
relations roles more~ In the less effective schools, headteachers were more
likely to emphasize their administrative roles. Effective headteachers defined
school policies more clearly and were more likely to emphasize educational
goals. For example, effective headteachers were more likely to restrict
admissions according to a specified set of guide lines, but were more likely to
accept dropouts back unconditionally. Attention to such details reflects the
more orderly school environment and the greater concern for academic goals
which was observed in the effective schools. The larger BRIDGES survey, on
the other hand, found no statistical significance between a number of
headteacher characteristics and academic achievement.
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Time Allocation. Time is an important element in effective teaching.
Research has consistently shown the importance of time as an educational
resource. According to research, learning is affected by how much time is
made available during the school year, the school day, and the various stages
of education. Learning is also affected by how much time is needed to learn
a specific set of objectives; and how productively time is used. A number of
factors affect both the quantity and the quality of time spent in learning.
These include the number of students in the class, the way activities are
organized, the amount of time in the school day spent in instruction, the
engagement of students in learning tasks, and the attendance levels of
teachers and students. Each of these factors can be affected by changes in
policies.

BRIDGES studies in Pakistan have shown that there may also be
optimum patterns in the proportion of time spent on each major instructional
activity in the classroom. These optimu~ time patterns are subject to the
subject matter being taught, the demands of the learning context, and whether
the class is multi-grade or single-grade. Optimum patterns also have some
tolerance for variation depending upon the needs of certain types of teachers.
Female teachers in Pakistan, for example, tend to spend less time informal
presentation of materials and more time in interactional, monitoring
activities than men.

TeacherCharacteristics. Factors affecting learning outcomes in'clude
recruitment and placement policies, individual characteristics, training,
certification, and working conditions. Personal characteristics which may
prove important include sex, age, place of origin, residence, qualifications,
capability, personality, disciplinestyle, interest in students,etc. The general
academic preparedness of teachers and the quality of their professional
training has important implications for instruction. In the absence of
practical training, teachers depend to a large extenton the models of teaching
they themselves experience as students. Therefore,- some teachers may
perpetuate instructional practiceswhich may no longer be suitable forcurrent
expectations of learning or the skills that need to be taught. Their capacity to
teach may also be limited by an inadequate knowledge of the subject matter,
especially when instructional materials are either unavailable or highly
teacher-dependent. BRIDGES found, in' Pakistan, that the length' of a
teacher's academic training was an important predictor of student academic
achievement. No form of teacher training, by contrast, had impact on student
achievement. In Pakistan, therefore, there is no point in spending more
resources on the present forms of training. Resources would be better
allocated to designing'newtrainina and rigorously eyaluatina its effectiveness.
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Teacher motivation is an important ingredient of effective teaching.
Teachers can be absent a great deal, especially in some countries with liberal
conditions for "leaves of absence." Some teachers, though present in school,
may waste time in non-instn~.ctional activities or leave the class in the hands
of student monitors. Salary structures may be low and not attract the best
candidates, or teaching may become an alternative care'er for those who
cannot find other employment. Increasing the salaries of teachers is a
difficult policy option to implement, especially when high proportions of
recurrent costs are already invested in salaries. Many school systems do not

, have incentives to encourage teachers to want to perform better, or hold them
accountable for learning in their students. Reporting systems may provide no
means of assessing whether teachers are performing well or not. Similarly,
civil service tenure, and automatic promotion systems discourage initiatives
to perform well. Factors such as the teacher's place of origin and knowledge
of local languages may affect motivation and patterns of absence. These
factors may affect the compatibility of teachers, students, and parents in local
settings. When teachers ideiltify with students, they may be more likely to try
to give them a meaningful learning experience. Similarly, they are l)~less

inclined to travel to visit relatives, 2) more likely to come on time because
they live locally, 3) able to stay on because they can survive on a limited
salary, and 4) are more likely to remain for many years in the same school.
Difficulties with non-local teachers can be avoided. An advantage to using
local teachers is that there may be more local interest and control over
schooling, as well as more contributions of resource generated from the
community. Though the teacher-student fit may not be perfect, and central
authorities may be threatened by strong local teachers, the benefits of hiring
local teachers outweigh the disadvantages..,-

When school systems are sex-segregated, there is greater likelihood
that differences will appear. Differences noted are in teaching patterns and
mastery of certain subjects, depending on the sex of the teacher. Teaching
styles may be affected by norms which affect gender characteristics in the
society at large. BRIDGES found this to be true in Pakistan where female
teachers spend less time in "presentational," and more time in "interactive,"
activities, than male teachers. Probably sex role expectations in Pakistani
society callforwomen to be more nurturant, informal, and interactive, and for
men to be more assertive, formal, and presentational.
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Classroom Management. The way teachers organize resources in
classrooms is an important determinant of learning. In this regard, what is
important is:

• teacher instructional strategies: how they assign tasks, group
children, use instructional technologies, and use language;

• teacher attitudes about their students: how they give feedback,
prompt students, assess student learning;

• teacher organization of time: how they pace lessons and monitor
learning. .

A fixed amount of inputsto the classroom can be converted into vastly
different learning outcomes depending upon the teacher and the capabilities
of the students. In many systems the teacher is good not because of specific
training, but because the teacher responds intuitively to the children's ~eeds
and to effectively carrying out a learning process. Many learning practices
have logical implications for reinforcing or obstructing learning. Such
practices are how a teacher calls on students, for example, selectively,
systematically, or randomly, and how a teacher reinforces learning in different
students. Teacher-training courses need to make their students aware of a
repertory of teaching practices, their implications for learning, and their
suitability for given contexts. The optimally effective teacher adjusts
instruction to:

• the requirements of the subject matter,

• the audience,

• the conditions of the learning environment, and

• the expectations of the system.

BRIDGES found teaching practices in Pakistan which appeared to be
associated with variations in achievement levels. Effective practices utilize a
combination of behaviors that together make up something which is more
than the sum of its parts. Introducing isolated practices will not, therefore,
have as much impact as introducing a package with many key elements.
Similarly, varietyappears to be a key ingredient in effective teaching. That is,
it is better to approach the activity of learning from a number of directions.
A single practice contributes to learning up to a point in a lesson, after which
it loses its potency. Then itbecomes better forteachers to use other means of
reinforcing that point. Often, seemingly repetitive activities (copying from
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the blackboard, repeating paragraphs from the text, rewriting more neatly)
appear to be effective practices. Alone, these practices may have little impact
on achievement but in conjunction with other practices, they prove
exceedingly useful in reinforcing learning.

In Pakistan another ingredient of effective instruction is using
systematic logical sequences. Much of learning naturally builds in steps, one
leading to another. A generic sequence that proved effective included:

• preparing a knowledge base through review;

• - focusing attention on a clear teaching objective; .

• presenting new materials in small steps;

• supervising initial practice closely;

• allowing time for children to master the material independently;
and

• adding practice through homework.

Effective teachers were not only more likely to use such logical sequences, but
were also more likely to use these particular behaviors than less effective
teachers. A synthesis of research on pedagogy endorses the use of sequences
for, "teaching any well-structured discipline where the objective is to teach
performance skills or mastery of a body of knowledge."l

Effective teaching is a contextual phenomenon. What are effective
practices in one subject, or with one age group, may not work in another
subject or setting. What is comfortable for one kind of teacher may not be for
another. Most of these factors can be discovered by systematic studies of
classroom practices in specific locales using achievement as a performance
measure. Teacher-training courses then can teach a combination of generic
"instructional learning sequences,"whichfitwell in a particular sociocultural
context, and are appropriate for teaching certain types of skills. Teachers
need to be taught to expect difference and know how to adjust instruction to
suit varying needs.

I B. V. Rosenshine, "Synthesis of Research on Explicit Teaching,"
Educational Leadership (April 1986: 60-69: 60).
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LearnjngTechnoiogies. Learningtechnologies include textbooks, tests, •
charts, blackboards, globes, writing materials. Research has shown textbooks
to be significant in increasing achievement, especially when they have not
previously been available. They make it possible to expand the time students
spend on learning tasks. They make learning less "teacher-dependent," and
they make it easier to acc0111plish national standards of education.

The kind and quality of materials restrict the way they can be most
appropriately used. Materialswhich are too difficult or are too teacher
dependent, limit the way a teacher may use them. When lessons have to fit
defined time periods, teachers have difficulty varying instruction to the topic
or to the abilities of the students.

Improving Teacher Performance

Without clear indicators. of quality, national programs to improve
school quality can'start with the narrower "quality" goal of reducing student
wastage. With this approach, improvement is seen as an incremental,
continuousprocess. It starts with the mission of developing greater efficiency
in existing systems, and moves toward other quality goals as these become
defined. The key to solving the problem of wastage appears to .lie in •
improving the performance of teachers. Given the existence of promotional
hurdles in most systems, improvements in student achievement levels is the
most likely way to keep children in school and progressing through the grades
at a normal pace.

For most educational systems, innovations directed toward improve
ments in teacher performance require comprehensive changes. These
include:

1. more effective teacher trainjni, with practical courses keyed to
the context of learning and the availability and kinds of
materials;

.2. classroom support for teachers, especially those weak in
qualifications or with especially difficult multi-grade and large
classes;

3. materials which are less teacher-dependent to compensate for
the uneven quality of teachers and to allow for more self learning
where abilities differ or classes are large;

•9



o 4. simplified curriculum and instructional materials in the early
grades geared to developmental needs of children;

o

o

5. incentives for teachers to improve student learning; and

6. assessment instruments to allow. teachers and planners to know
and correct for the extent to which students learn what was
expected.

When these components are well developed and articulated, it is likely that
the quality of teaching/learning will improve. When they are poorly
developed and articulated,instructional quality is likely to suffer. It is not
enough to improve even some of these components in isolation from the
others. At the same time, the effort can be kept manageable in terms of
resources and staff. This can happen by orchestrating educational reform
around teaching practices and materials that have demonstrated potential to
raise achievenlent.

Lessons from past attempts at reform have taught that to sustain and
encourage improvements, it is necessary to:

• reinforce changes at the classroom level with reminders, incentives,
and materials that encourage "effective" teaching;

• coordinate the components of programs so they support each other,
focusing materials, supervision, management, and teaching on the
same qualitative outcomes;

• develop means by which experiments with innovations can continue
as a function of existing education departments;

• provide the mechanisms by which innovations can be rigorously
evaluated, modified, and changed; and

• provide systematic ways to disseminate tested innovations so they
are utilized effectively.

Policies which can sustain innovations need to be brought in line to reinforce
them.

10
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Innovations need to be: 1) possible under normal conditions in defined
classroom contexts, 2) effective according to objective measures, and 3) con
sistent through initial and later stages of implementation. Short, proven
practical courses with supportive materials would better serve for in- and pre
service training of teachers. Practical courses are more effective than courses
with elaborate theoretical training designed to increase teacher knowledge of
the background of education. These theoretical courses may be added when
a practically qualified corps of teachers has been developed.

Ease of implementation requires the innovations to be compatible with
"deep structure" cultural assumptions about teaching/learning. Innovations
should also be limited in scope in the initial stages to what is needed to effect
higher achievement (so as not to challenge entrenched educational depart
ments or bureaucracies all at once). It takes time to establish an attitude
which accepts empirical evidence of success as the basis for change and use
research as a base for program evaluation.

Improving the quality of teaching is different from expanding
educational opportunities for students. Quality cannot be mandated simply
by varying resou,rce levels or fixing on isolated inputs. More imp.ortant is the
Quality of the inputs and the way inputs are articulated and manaied. •
Producing concrete results in learning is a complex problem that needs
complex but not necessarily expensive solutions.

Policy Recommendations and Relevant Considerations

Certain policy options appear more often to positively affect learning
outcomes. The policies come from a review of BRIDGES experience and
fronl literature on instructional strategies and the allocation of learning
resources (Montero-Sieburth 1989 for BRIDGES),

Some clear directions for policy initiatives are:

1. Sufficient instructional time needs to be made available to
teachers. Some system must be devised to ensure that local
authorities do not arbitrarily cut back that time by starting late
or leaving early. School years should be scheduled so that there
are not major interruptions that require time-consuming major
relearning of school curricula.

•
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2.

3.

There need to be stable teacher and student attendance patterns.
Policy decisions which help to stabilize attendance levels will
extend the time available for instruction.' Teacher absenteeism
can be reduced by appointing teachers closer to their homes and
by increasing supervision. Supervision can be done by a head
teacher or someone nearby who is trained in the management of
instruction. Bureaucratic measures such as salary disbursement
need-to be arranged so teachers do not need to leave their classes
to get paid.

In- and pre-service training should be directed at helping
teachers organize existing resources and time more effectively
and efficiently. Effective utilization of time and materials
depends on the teacher's ability to organize, pace, sequence,
monitor and provide feedback to students. Though the amount
of time spent on task is important, more important are the quality
of the task and student engagement in the task. In this respect,
all teaching practices have implications for learning that should
be made clear to teachers, both in terms of learning impact and
in suitability for various learning contexts. Teachers need a
repertory of practices they can adapt to the context in which they
teach. They also need to become aware of how their own
behaviors model general social behaviors for children more
vividly sometimes than the lessons of the text. Policy-makers
should put these practical aspects of teaching at the core of
training programs, rather than the highly theoretical, historical
components that are now emphasized in many institutions. In
some cases where training programs appear ineffectual, money
would be better allocated to providing more general academic
opportunities for potential teachers, while experimentation
continues to find more effective training progranls.

In Asia, one promising direction is to introduce distance
in-service training into the cluster school setting so that all or
most of the teachers in one area experience the training at the
same time. This serves to control the quality of in-service
training while bringing training closer to home, giving teachers
a chance for more interaction, and also giving supervisors and
managers opportunities for training that supports improvement.
This activity would help tofocus all personnel on the same major
goals of educational quality (FORUM Nov. 9, 1989).
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5. Textbooks are one of the most important ingredients in
improving .the Quality of instruction. They help organize
instruction toward specific objectives, allow more time to be
spent in learning, and help compensate for the uneven quality of
the teaching force. Improving their quality almost inevitably
affects the quality of learning, especially in systems where there
is heavy reliance on textbooks. Their impact depends on the
extent to which teachers and students interact effectively with
them. Therefore, a corollary of effective use requires explicit
training in the best ways to use textbooks in the classroom.

4.

6.

Teachers need incentives (such as status. professional or merit
recognition) for bringing their students to a high level of
learning. If nothing else, they need verification that their
instruction has had an effect. When there are no obvious
consequences to their actions, few teachers feel motivated to
perform well. Students also need to be encouraged to feel they
are gaining skill development and that they can successfully
complete the work.

Supportive instructional materials such as teacher iuides. simple
charts, and practice materials can help to make teaching easier.
Before resources are put into these supports, however, educators
need to endorse their usefulness in promoting educational objec
tives, and teachers need to be trained in how to use them. When
used properly, guides or annotated texts can ensure a more
uniform quality to teacher performance. Teacher manuals and
guides also can put a. minimum base under less qualified
teachers.

•

•
7. Assessment systems need to be keyed closeLY to the objectives of

the educational program. Whether intended or not, tests drive
the system, and indicate a great deal about what children will be
learning. A thorough review of the assessment system must be
one of the first steps taken to initiate reforms in the quality of
instruction.
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Conclusions

BRIDGES work in Thailand recommends a two pronged approach to
improving learning: balancing an accountability approach with a capacity
building approach. On the one hand, teachers need to know content and they
need to be held accountable for student achievement. On the other hand, they
also need to collaborate in the design of environments conducive to effective
learning (Wheeler ~.aL.1989. BRIDGES Research Report Series No.5: 28).

Readings

Fuller, B. '''Raising School Quality in Developing Countries: What
Investments Boost Learning." World Bank Discussion Papers.

Montero-Sieburth literature reviewfor BRIDGES. "Classroom Management:
Instructional Strategies and the Allocation of Learning Resources."

Rugh. Effective Classroom Practices. (With Billie Jo Joy.)

World Bank. "Teacher Training and Student Achievement in Less Developed
Countries." World Bank Staff Working Paper No. 310. 1978.

14

John M
Rectangle

John M
Rectangle



o
4

()

• f
.f

,....,
~....~.

• Teacher Training and Student Achievement in Less
.Developed Countries

World Bank Staff Working Paper No. 310

December 1978

,.

The views and interpretations in this document are those of the authors
and should not be attributed to the World Bank, to its affiliated
organizations or to any individual acting in their behalf.

Prepared by:- Torsten Husen
lawrence J. Saha,
Richard Noonan
Consultants
Education Department

Copyright @ 1978
The World Bank
1818 H Street, N.W.
Washington, D.C. 20433, US.A.

John M
Rectangle

John M
Rectangle

John M
Rectangle

John M
Rectangle



o

o

The views and interpretations in this document are those
of the authors and should not be attributed to the World
Bank, to its affiliated organizations, or to any individual
acting in their behalf.

WORLD BANK

Staff Working Paper No. 310

December 1978

TEACHER TRAINING AND STUDENT ACHIEVEMENT
IN LESS DEVELOPED COUNT~IF.S

This paper reviews major research findings pertaining
to the relationship of teacher characteristics, includinR
the level of educational attainment and pedagogical training,
with student performance in developing countries. The authors
report that they found this relationship to be complex and
mixed, some of thp. variables Rhnwfn! ~nRttive relationship~

while others showed negative or no correlation. They conclude
that a larger number of especially the more carefully desiRned
and executed studies revealed a positive relationship between
teacher training and student ach~evement in LDCs.

This conclusion is given further support in Section II
of the paper which consists of a re-analysis of data collected
in India and Chile by the International Association for the
Evaluation of Educational Achievement (lEA).

..: ."" .. ~ ... ' .-; ....

o

Prepared by:

Tor.ten Rue'n
Lawrence J. Saha
Richard Noonan

(Consultants)
Education Department

BEST AVAILABLE COpy

Copyright t!) 1978
The Worl d lI'i.nk
lR18 R Street, N.W.
Washington, D.C. 20433

John M
Rectangle

John M
Rectangle



o

o

PREFACE

Teacher training is a Inajor area for f\ank financing in view of the
fact that provision of qualified teachers has been and continues tn be a major
constraint faced hy LDCs. However, in recent years educators have expressed
doubt whether increased investment in teacher training will necessarily result
in better education. In brief reference to this issue t~e lq74 Educ~tion

Sector Paper stated (pages 36-7):

"The findin~s of recent research tend to challenge some of
the assumptions concerning the relationships between ••
level of training of teachers, and student achievement •••
A $tuJy in a Latin Americ~n counrry indicates that stude~ts

do almost as well when st'ldying under normal school-t rait1erl
teachers as they do when they are taught by university
graduates. The cost-saving implications are significant.
These results should be interpreted with care to avoid h<lst'~1

generalizations ••• they indicate, however, that the scope
for improvement in the cost-effective use of teachers ~ay

be g reate r than W.::iS t rad it ionally assumed."

In an effort to shed further light on this iS~\Je the Education
Department asked Professor Torsten Hus'n of the Institute for the Study of
International Problems in Education at the University of Stockholm to study
the state of the art in measuring the relationship between teacher trainin~

and student achi~vement. The study was conceived basically as a survey of
the existing liLcratui"c dud rest:!arcft reporcs to examine how strnngly teilcher
trai~ing is linked to student achievement.

As the authors indicate, the studies included in thp Li.torl:-:are
review employ a variety of research designs and metho~ological strat~~;~~

51) that the conclusions must be re~arded as tent~tive. Further, in Vi,:>·...' of
the complex and mixed relationships that the study found between teacher
characteristics and student achievement~ the authors urge caution nnt tn
make simplistic interpretations and conclusions.

)

Notwithstandin~ the ahove constraints, the study neverthele~" rna\.i..es
an important contribution to the current discussion in the Rank and merit"'i
wide circulation within and outside the Bank. The major concll1sions .1nd
policy recommendations of the study are summarized on pa~es 55-70. fn their
conclusions the d~thors ~oint out that, althou~h the interrelationship hetwe~n

the varinbles are mixed, .a clear pattern can be seen: the bulk of the ~tlldi~<:;

show significant positive effects, a smaller number show no ~ff~cts, and f~w

show negative effects. According to the authors, "by far the mo~t i.mpressive
evidence focused on variables linked with teacher qualifications ann crerlen
tials. Contrary to the nrguments presented elsewhere, the evi.dence hp.rp.
suggests that trained teachers do make a difference". (pages 61-:n

o December 1978
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SUMMARY::;

The purpose of this report is to critically assess all available
research in less developed countries (LOCs) which investigate teacher t~aining

variables and student achievement. The systematic search through bibliographic
and institutional resources located 32 legitimate and valid empirical studies
of student achievement which met the necessary criteria. Three types of
studies are reviewed: (1) simple correlation studies using non-experimental
data; (2) multivariate studies using non-experimental data; and (3) experi
mental studies.

This report begins by briefly describing the current discussions of
teacher training effects in industrialized western societies, and the general
tendency to question the importance of school and teacher variables in student
outcomes. This is followed by a description of the strategy used in the
assessment of these studies, in particular the classification and selection
of the 16 teacher-related variables which are the central focus of this report.

The main body of the report, Section III, analyzes the findings of
the studies relevant for each of the teacher variables. The results of these
analyses, plus the recommendations derived from them, are presented in
Section IV.

The general assessment of the 32 studies within the coritext of 16
teacher variables concludes that trained teachers do make a diffe~ence in
student achievement in LOCs.

In particular, it seems clear that teacher qualifications, expe
rien~e, amount of education, and knowledge are positively related to student
ac~ic',ement.

Secondly, certain attitudinal variables emerge as highly important,
especially positive expectations of students, which it seems can override
negative student self-images. On the other hand, there is only moderate
support for the notion that teachers can improve student achievement by
assigning more homewor~ or spending more time preparing lessons.

Finally, demographic and social variables, such as sex, age, and
socioeconomic status, appear to have mixed effects, but the emergent patterns
suggest that males 3re more succ~ssful for science and ~ath~mati~s t~aehtng.

and older teachers a-re-more~··successfulwlth secondary school students.
Ther~ is only slight support for the notion that teachers from higher status
backgrounds are more successful than those from lower status origins.

The report concludes with policy recommendations and sUggestions/for
future research. With respect to policy, it is suggested that teacher train
ing be upgraded in LOCs, with a focus on improving teacher knowledge and
posit. ive t~acher attitudes towards students. Furthermore, some allocation of
teachers needs to be made on the basis of social and demographic characteristics
in order to maximize teacher success. This can be done only after the relevant
~0mograhic, social and cultural characteristics of a country have been well
. ~Ivestigated and understood.
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Further implications of this reoprt for teacher training, espe
cially with respect to "threshold effects", t-,:·\.:'htng stylt's, and alternate
methods and strategies for cost3 and efficie~(YJ are brj~fly ~~nsidered.

Future research should attempt to find out how and undf!r what
circumstances teachers in LDC~ .ire l'Qost effective. S"tillf1e8 using an experi
mental, multi-variate design shoulc he preferred, and attention should be
directed to iIlteractions between te:~h~r ~arlabl~s. Rep!ications co~ducted

in different types of societies, different s.,bjp.ct areas, non-r~gnit1ve

outcomes, and different grade levels are strongly advised, as it cannot be
assumed that education operates in the same manner in all societies. Only
then will the teacher-learning process 1n LDes be better understood.
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Introduct:ion~

Recent survey research, notably the Coleman (1966) study on equality
of educational opportuni-ty, in the United States, the study commissioned by the
Plowden Commi ssion in England on II-year-olds (HMSO, 1967), and the 20'-coun t ry
study conducted by the International Association for the Evaluation of Educa-·
ttonal Achievement (lEA) (Walker, 1975) has raised doubts as to whether
teacher qualifications, and parti~ularly teacher training, make any difference.
Such a proposition runs counter to common sense and has inspired an extensive
methodological discussion. N~edless to say, attempts to identify and assess
the relative importance of certain factors in the pedagogic milieu that ac
count for student competence is extremely difficult. Factors that determine
~utcomes, both cognitive and affectiv~, ar~ dLWUSL inextracably intertwined
and interact in ac~mplicated way in bringing about learning. Nevertheless.
there is an almost boundless body of research on how outcomes of schooling
are related to various "input" factors.

Sophisticated techniques, of which some have been applied in the
research presented in the second part of this report, haye been developed
to measure the direct and indirect effects of ~pecific factors in the
pedagogic milieu.

Most of these studies have been conducted in the United States and
Europe. The difficulties that beset the measurement of teacher classroom
behavior has led most researchers to use formal credentials. such as length
of formal schooling, training certificates and length of service, as pr~xies

of teacher competence. As can be seen iromtne literature reView, there lS

a large number of·American and European studies on how teacher behavior and
teacher competence are related to student achievement. Since relatively few
surveys in which student achievement have been used as a criterion, have
been conducted in developing countries, the literature search has located
only some 32 studies from some 20 developing countries, where attempts have
been made to identify and measure the impact of teacher qualifications.

The present report consists of two parts. Part I presents the
outcomes of the literature review in which all relevant studies have been
considered both conceptually and methodologically. Dr. Lawrence J. Saha has
been responsible for the literature search and has authored this part of the
report. Part II presents a re-ana1ysis of data collected in India and Chile
by lEA. By applying new techniques of multivariate analysis, attempts are
made to asses& not only the direct and indirect effects of teacher competence,
as measured by formal credentials, but also the potential effects of improved
teacher education. Dr. Richard Noonan has been in charge of the research
behind this part and has written it. A technical AppendiX presents details
about the methods employed. .

Both parts of the report lead to the conclusion that teacher educa
tion makes a difference both in developed and in developing countries, parti
cularly in the latter.

Torsten Husen
Director

Institute of International Education
University of Stockholm
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INTRODUCTION

A. Background of the Project

The impetus f~r the literature research into the relationship
belween teach~r traini~g and student performance in less developed countries
(LDCs) ls found in the World Bank's Education Sector Working Paper (1974).
The Bank's current policy regarding the potential resources of teacher up
grading for increased efficiency in education is based on the conviction
that one of the major handicaps of educational systems in LOCs has been the
shortage of good teachers it all levels, both with respect to supply and
adequate training. Furthermore, aCLempts to upgrade c.eadlel::i ildv~ ~~II~Ld~~J

nut been successful. Tne problem is part-icularly important since, as the
Bank's statement points out," n ••• teacher costs, which range from 7Si. to
95%, are by far the most important singl~ factor determining education
expend i t ures". (p. 36)

The Bank's sector paper also recognizes that the presumed relation
ship between teacher training and student achievement. must be regarded w:th
caution, since "the findings of recent research tend to challeng"e some of
the assumptions concerning the relationships between class size, level of
training of teachers, and student achievement" (p. 36). Thus the efficiency
of teacher training programs to improve educational outcomes in LOCs may be
problematic.

Because of the uncertainty oi some current research finciin~s, LlI~

Bank has reopened discussion about financing teacher training programs, the
reason being that "it d~)es not help". In order to provide a more firm basis
for policy decisions in this area, the Bank has commissioned the Institute
for International Education, University of Stockholm, to provide a position
paper which will include, along with further analyses of relevant lEA and
Botswana data, a thorough critical survey "on the current knowledge about
the correlation between teacher training, the instruction given by teachers
and the students' learning".

This literature review, will then critically examine all legitimate
research, experimental as well as survey, which investigate all aspects of
teacher characteristics and behavior and student achievement in less developed
countries. Relevant studies from developed countries will be discussed where
appropriate.

B. The Literature Review: Proposed Outline

The literature report, as indicated in the table of contents, is
organized into four parts. The first part will briefly summarize the current
state of knowledge about teacher effects in developed societies •. The prob
lematic nature of this research will be discussed and the implications for
developing countries will be made clear in order to show that findings in
developed countries may not be the same as in the less developed ones.

BEST AVAILABLE COpy

John M
Rectangle

John M
Rectangle



- 2 -

Part [I consists of a description of the procedures which will be
followed in the rlssessment of the research literature. In pa~ticulrlr.the

sixteen teacher variables which have been isolated in the litp.rature are
descrihed.

The maln section of this report~ and the lengthiest. is Part III.
The findings of the 32 studies are described~and discussed ~ithin the context
of ea~h teacher variable. The intention here is that by consultin~ the dis
cussion of a teacHer vari.:lble, e.g. teacher experience, one can find the
evidence from the relevant studies critically discussed and assessed.

Part IV will include a summary of the findings as they relate to
teacher training upgrading programs. Policy implications from these general
conclusions are then presented.

Systematic summary tables of the studies considered in Part III
will be found in the annexes. Furthermore, some conceptual and methodological
issues which may bring about an underestimation of teacher effects in LDCs
will be briefly reviewed. ~ttentlon is directed to some generally held
assumptions about the educational context of children in LDCs, specifically
the impact of schooling on cognitive development, the cross-cultur.:ll sharing
on cognitive processes, and the actual experience of schooling itself.
The metholiol6gLcal summary will include a discussion of the limitations of
survey research for assessing teacher effects. and the assumptions under- •
lii,"5 Inultiple regression and variance explained strategies •

............ ~ An appendix describing the search strategy for the relevant achieve-
ment studies and a complete bibliography conclude the report.

•
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I. TEACHER TRAINING ·AND ACHIEVEMENT IN EDUCATIONAL RESEARCH
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A. Developed Countries

The current debate about the determinants of student achievement,
and specifically the contributing effect of teacher variables, has its orlglns
primarily in the findings of the Coleman Report (1966), and later, the work
of Jencks et al., (1972). Both of these studies concluded that school service
effects were minimal in the explanation of student achiev~ment. On the one
hand, the EEOS study did isolate one teacher variable of ~G~e significance,
i.e. verbal ability (possibly a proxy for a number of related skills and
qualities). However, Jencks and his colleagues were less optimistic, as is
apparent in their frequently-cited conclusion:

"Our research suggests, however, that the characteristics of a
school's output depends largely on a single input, namely the
characteristics of the entering children. Everything else -
the school budget, its policies, the characteristics of the
teachers - is either secondary or completely irrelevant." (p. 256)

These two studies have tended to dominate current educational
thinking (at least in the United States) and have cast doubt in the minds of
many policy-makers about the usefulness of increased investment in the educa
tional establishment, both in developed and lcs~ ~eYelopc~ ~utintries. However
the findings of Coleman and Jencks have not been entirely consistent witn the
cumulative body of research in this area.

To date there have been numerous attempts to systematically review
the achievement literature in order to critically assess, synthesize, and
organize the information currently available, but with mixed success. The
results of four of these r~views are briefly summarized here.

1. Lavin's (1965) The Prediction of Academic Perfor~ance, sponsored
by the Russell Sage Foundation, preceded the Coleman Report by one year.
This survey covered almost 300 studies published between 1953 and 1961, and
was divided into six tvpical areas: (1) the concept of ac.:idemic perfurmance
and problems of measurement, (2) the problem of predicting academic per
formance, (3) intelligence factors as predictors, (4) personality factors as
predictors, (5) sociological determinants of performance, and (6) directions
for future research.

The investigation of studies which included teacher variables were
restricted to those dealing with the congruence of student and teacher role
expectations and the relationship between teacher behavior and achievement.
After reviewing thirteen studies on role expectations, Lavi.n concluded that
"the degree of congruence in student-teacher values, attitudes and expectations
is directly related to the academic performance of the stu~en~". Of the four
studies of teacher behavior effects he was more cautious and concluded that
"student behavior is more independent of the acts of the teacher on the high
school level than on the elementary level" (p. 144).
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2. The Coleman Report wa~ directly responsible for a second review of
the l~~erature which focused specifically on the effects of school and teacher
variables on achievement. Guthrie's (1970) "A Survey of School Effectiveness
Studi~~" (in Do Teachers Make a Difference?) examined 19 studies conducted
betwecl& 1956 ~ld 1969. Without taking into account the relative importance
of tea.:her effects, Guthrie concluded ,that the evidence unambiguously and
consistently supported the existence of significant relationships between
some teacher variables and student achievement. In summary, his findings
we re a;.l follows:

(i) Fifteen studies reported ~i~ul.ficant pos1~1ve relationsnips
between student performance and teacher verbal ability,
amount and type of academic preparation, degree level, job
satisfaction, and employment status.

(ii) In those studies which included them, access variables were
found to have a consistently positive effect on achievement,
namely: student-staff ratios, classroom size, school or
school district size, and length of school year.

(iii) Building and other resources were also found to have
positive effects on achievement, such as age of building,
extent of physical facilities, e·xpenditures per pupil,
and the teacher salary levels.

3. A more extensive literature review was that commissioned by the
lEA to provide a background for future lEA reports. In Teaching Behaviors
and Student Achievement, Rosenshine (1971) analyzed "approximately 51"
studies covering seven aspects of teacher behavior and a number of antecedent
and demographic teacher characteri~tics.1/

Understandably the results of this detailed and far-ranging inves
tigation are difficult to synthesize, and only the most important conclusions
need be mentioned here. Briefly, Rosenshine found that in about half the
studies, certain aspects of teacher approval behavior were consistently and
significantly related to achievement, namely.teacher use of criticism, use
of student ideas, and teacher warmth. Studies of teacher cognitive behavior
produced mixed results, although there was consistent support for the
importance of achievement-oriented benav10r, organ1zation, clarity, and
structuring. There were no consistent relationships with the variables
difficulty of ~nstruction and use of questions in the classroom.

•

•

There were consistent positive relationships for teacher entnusiasm
and frequency of teacher-student interaction, as well as general student and
teacher ratings of teacher behavior. The only "time-related" variable which
emerged as consistently significant was student opportunity to learn, used
in the lEA mathematics study.

1/ ~ost of these studies were conducted and reported in the United States
while only a few were from England or Australia. •
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It should be noted that these variables deal with aspects of teacher
behavior, and the literature is not consistent as to whether these behaviors
can be "taught" or are irrevocably determined by background factors (Morrison
and McIntyre, 1969). Nevertheless one can hypothesize that given the neces
sary knowledge about the determinants of teacher behavior, any desired behavior
ran be instilled through appropriate teacher training programs. However,
regarding the antecedent and demographic variables, which in many respe~ts

include the more traditional teacher characteristics, and those perhaps more
immediately relevant to policy manipulation, Rosenshine reached the following
conclusion:

"Consistent and significant results were not found in the areas of
teacher experience, amount of teacher training, teacher knowledge,
and teacher general attitude. 1I (p. 219)

4. Without doubt, the most comprehensive recent attempt to critically
assess and synthesize research on student achievement has been that by Averch
et al. (1972), How Effective is Schooling? prepared by the Rand Corporation
for the President's Commission on School Finance. The reviewers selected
approximately 100 important and methodologically valid studies for analysis
in order to "assess the current state of knowledge regarding the determinants
of educational effectiveness". They subjected these studies to rigorous
examination regarding internal 'validity and inter-study consistency. A
broad range of studies within five "approaches" were included: (1) the
input-output approach, (2) the process approach, (3) the organizational
approach, (4) the evaluation of broad educational interventions, and (5) the
experiential approach (the so-called "reform" literature).

The overall conclusions of this review are sllDmarized in five
provositions: !/

·r

asm
.nd
ch

1.

2.

3.

"Research has not identified a variant of the existing
system that is consistently related to students' educa
tional outcomes;

Research suggests that the larger the school system, the
less likely it is to display innovation, responsiveness
and adaptation and the more likely it is to depend upon
exogenous shocks to the system;

Research tentatively suggests that improvements in student
outcomes, cognitive and non-cognitive, may require sweeping
changes in the organization, structure, and conduct of
educational experience;

o
Averch et ale actually reach six conclusions, one of which is not
included here since it does ~ot relate directly to the subject of
this report. The underlined passages above are mine.
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4. Increasing expenditures on traditional educational practices.
is not likely to improve educational outcomes substantially;

5. There seem to be opportunities for significant redirect~

and in some cases reductions in educational expenditures
without deterioration in educational outcomes". (pp. 154-158)

The generally ambiguous and null conclusions of these four ~urveys

of the achievement literature continue to receive support in much df current
empirical research in developed countries. The findings of Jencks and Brown
(1975) in their reanalysis of achievement outcomes tor ~~ Project Talent
schools is a recent example. Using nine measures of achievement outcomes and
eight school.characteristics (all aggregated at the school level), Jencks and
Brown conclude that " ••• high school characteristics such as social composi
tion, per pupil expenditure, teacher training, teacher experience, and class
size have no consistent impact on cognitive growth between the ninth and
twe If th grades". (p. 320)

What do these various reviews of the research literature tell us
about the importance of teacher characteristics on student achievement in
developed countries? On the one hand, taken at face value, the weight of
cumulative evidence casts serious doubt that teachers, given their present
level of training, explain much of the difference in student performance.
There are others, however, who argue that the results of these studies are
problematic on methodological or other grounds, and that the real importance 
of teacher effects have yet to be adequately investigated. Nevertheless, in ~
terms of policy relevance for further improving the efficiency of educational
systems, there is a growing consensus of scepticism which is best reflected
in the following summary observation of education production studies:

"Research to date has found little or nothing in school resources
that consistently and unambiguo~sly makes a difference to student
outcomes, such as achievement. Once widely-held beliefs about
the overriding importance of school and teacher quality have been
called into question, if not refuted". (Nollen, 1975:74)

B. Less Developed Countries

It would be presumptuous to uncritically extrapolate the findings
from developed countries to the developing ones. However, to dat,~ there has
been relatively little research on the determinants of achievemen: in LDCs.
Thus, in order to have some guidelines for policy decisions, the Bank com
missi.oned its own survey of available literature, which is probatly the only
one thus far attempted. In The Determinants of School Achievemen~: The
Education Production Function, Alexander and Simmons (1975) located 17 EPF
studies, nine of which prOVided the basis for their assessment. Using a
stringent criterion for accepting studies for their review (OLS multiple
regression), the authors directed attention specifically to those factors
which could be manipulated by policy decisions.
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Drawing on data collected from nine developing countries (St. Lucia,
Kenya, Tunisia, Chile, Puerto Rico, Malaysia, Iran, India, and Thailand),
Alexander and Simmons conclude that the determinants of achievement in LDCs
do not differ markedly from those found in developed countries. Their find
ings concerning the relative importance of home background or parential socio
economic sta~us are mixed. They find that student background effects 'are
consistently strong at the primary and early secondary levels.., but beeome less
important in upper secondary grades.

They argue that there seems to be general consistency among the
findings that home background or parental socio-economic status exercises a
strong effect on student performance at primary and lower secondary grades
in all academic subjects tested, though the variance explained appears to be
somewhat less than comparable findings in the developed countries.

Although there can be little question that schools in LDCs promote
learning, and that inefficient schools might be preferable to no schools (see
the discussion in the next section of this report), Alexander and Simmons
appear doubtful about the possibility of improving learning rates by educa
tional policy changes "along traditional lines, such as providing more and/or
better teachers and facilities" (p. 52). Their conclusions regarding the
importance of teacher variables are particularly relevant here, given the
scope of the present report.

lOal
~d

1.

2.

"Teacher certification and academic qualifications are not
important at primary and lower secondary grades. However
they appear to be important at upper secondary grades ••• "

"The percentage of teachers on permanent contract (tenure)
is not important at primary and lower secondary grades."

s
as

1y

o

3. "Teacher experience does have a positive influence on
performance in primary and lower secondary grades.
However, it is not important in the upper secondary
grades."

4. "Teacher sex has a changing impact on performance. Male
teachers positively influence male students grades 5 to
8,but have a negative influence on male and female
students at the upper secondary level."

The authors further conclude that while expenditure variables are
not important predictors of student achievement, teacher motivation, textbook
availability, and the amount of homework performed by students do emerge as
significant. Thus the policy recommendations regarding teacher training are
limited to improved screening in teacher recruitment and training teachers
how to assign homework (Alexander and Simmons, 1975:55).
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Thus, even from this preliminary perspective, it appears that the
support for. the importance of teacher variables as determinants of student
achievement in LOCsis far from impressive. Clearly, a focused assessment of
all relevant and valid empirical studies needs to be carried out before any
reliable policy inferences for teacher training can be drawn. Furthermore,
it should be kept in mind that school achievement research in LOCs is
based upon a number of assumptions and follows methodological procedures which
may underestimate the true importance of teacher effects. A discussion of
some of these contextual and methodological issues as related to LOCs is found
in Appendix A.

Attention is now directed to the strategies used for selecting and
classifying the studies relevant for this report, and the specific variables
related to the analysis of teacher effects.

~-.... "",,-v-... ;- - - .... _ _
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II. TEACHER CHARACTERISTICS AND ACHIEVEMENT IN DEVELOPING COUNTRIES:
DESCRIPTION OF CLASSIFICATION PROCEDURES

At the time' of writing this report, 32 separately authored studies
relating teacher variables and student achievement in LDCs had been located
and analyzed. 3/ However, as will become clear, many of these studies ac
tually consist-of a number of replications, for example separate analyses of
both primary and secondary students, in different countries such as Chile
and India, and using different performance measures such as science and
reading. Thus the lEA report on science achievement by Comber and Keeves
(1973) includes studies of three school population groups (10-years-old, 14
years-old, and final year of secondary schooling) in four developing countries
(Chile, India, Iran, and Thailand) ~/. If these replications are considered
as separate studies (which they are), each contributing to the cumulation of
knowledge about ,teachers and student performance, the total number of inde
pendent studies represented in this report is 64. Studies which investigated
student achievement but without specific measures of teacher related variables
are not included in this report. ~/

A. General Classfication of Studies

In order to facilitate later discussion of these studies, it is
first useful to describe them in a general systematic manner. With respect
to inclusion criteria, the primary requirement for a study to be considered
in this review was that it includes a measure, either direct or by proxy,
of teacher related variables. Thus if an author used "school quality" as
an analytical variable, but took this as an indicator of "teacher quality"
(as in Silvey, 1972) the study was included. On the other hand if a refer
ence to any teacher characteristic was not explicitly made (as in Studstill,
1976), the study was not included.

No assumption is made that all existing studies have been located.
However, given the search strategy (of AppendiX B) it is unlikely
that any major study relevant to this topic remains unknown.

o

~/

2/

For this and other lEA reports, each country was not necessarily
stUdied for each population or each performance criterion. Thus
for science achievement, there was no study of Pop. I (10 yr)
students in Thailand.

Of particular importance are a number of studies which investigated
the effects of background variables, without including school or teacher
variables. Indirectly these studi.es are useful in that they lend indirect
positive s~pport or negative support for the findings in developed
countries. Such studies are Chopra, 1967; Epstein, 1974; Hornik, etal.',
1973; Leacock, 1972; Lynch, 1975; Weightman and Rihani, 1967; Currie,
1974; Drysdale, 1972; Garcia, et al., 1974; Simmons 1970/1972; 1970;
Studstill, 1976; Ayabe, 1973.
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As c.an be seen from Annex Table I, the studies can be classified
accorai.ag to two dimensions. The first differentiates between those which
utilize multivariate techniqus that is, one or more control variables in the
analysi.s of the relationship between the independent and dependent variables,
and bivariate techniques, which consider only the direct relationship between
two variables. The second dimension differentiates between studies based on
survey research designs and experimental research designs.

As apparent in Annex Table I, there is considerable imbalance in
the frequency with which studies of these various types have been conducted.
By far the most common type of study relating teacher characteristics and
student performance in LOCs has been the survey, using multivariate analytic
strategies, with 20 studies falling into this cell. This is followed by seven
studies which 'are survey researches using .bivariate techniques, three of
which incorporate an experimental design and multivariate strategies, and
finally two which are experimental and bivariate.

From a methodological point of view, the most important studies
should be those which follow experimental multivariate strategies since the
effects of particular teacher characteristics on student performance are
identifiable and measurable in a reliable and valid manner. The next most
valuable set of studies are the survey multivariate-type, although they suffer
the weakness of the cross-sectional design. Of less value in contributing to
our knowledge of teacher effects are the bivariate studies, since they do not
take into account multi-collinearity as discussed in Appendix A. It should ~
be noted, however, that other things being equal, the experimental studies
are more useful than the survey studies.

The above comments are essential in assessing the respective merits
of the varfous studies reviewed in this report, as more weight will be given
to those studies which. are most sophisticated and reliable. Furthermore the
unequal frequency of studies of the various types, and in particular the low
number of potentially the most valuable type of study may highlight the need
for the planning and design of future studies of social factors of differ
ential student achievement in LOCs.

Annex Table II shows the various countries covered by the studies
in this report. Overall, 19 LOCs are represent~d, seven in Africa, five from
Latin America,and seven from the Middle East and South East Asia. The only
area completely unrepresented is the South Pacific, including Papua-New Guinea.

B. Description of Teacher Variables

As is always the case in attempts to synthesize large numbers of
researchers according to some criteria, judgment is always called for in the
identification and classification process according to, which the ~riteria have
been met. This was certainly the case in preparing this report. While on the
surface~ the mandate to sur~ey the literature on teacher effects in LDes may
seem clear and unambiguous, this was not the case. Teacher variables are many,
and variations in conceptualization and measurement in these studies required
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decisions as to the important groupings and classification dimensions repre
sented. In the end, after a careful reading of previous literature reviews
of teacher variables, and the 32 LOCs studies, four groupings of -:eacher var
iables were constructed, each with a more specific subset of relevant teacher
characteristics. Fifteen teacher variables, plus the combination of scLuul
teacher variables into a block, unique to the lEA studies, were further iden
tified. All of these variables are policy-relevant and can be manipulated
through teacher recruitment and training programs. In this resport, the
teacher variables can be described as follows:
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2.

3.

4.

pewvoLor~ic au~ Background Variables

The variables in this group pertain to factors which are probably
best controlled through recruitment and selection to the teaching
profession. They are in the order found in Annex Table III as
follows: sex, age, socio-economic background, and the extent to
which English was spoken in the home.

Teacher Qualifications and Training

This group of variables pertain specifically to aspects of teacher
certification or levels of competence as determined by "officially
recognized" credentials. Included here are teacher educational
attainment (number of years schooling or level attained), educa
~~vu~l ~uQlificQtions (teacher diploma, certificate, etc.), 
cognitive ability, teaching experience, salary, and finally
participation in teacher upgrading programs.

Teacher Behavior and Attitudes

The variables identified within this group are attitudes towards
students (expectations of students), teaching methods (technology,
TV, radio, programmed teaching, etc.), teacher absenteeism and
punctuality, attitudes toward job and career, and finally teacher
behavior (homework assignments and amount of lesson preparation).

School-Teacher Block Variables

Thi:s :sc:ctiu" includes lEA studies where the regression analysts
strategy first grouped variables into homogenous "Blocks" corre"s
ponding to the major factors presumed to affect student achievement.
Each block was then entered into the equation, with step-wise pro
cedures determining the order to entry of individual variables
within blocks. Thus, for example, in Comber and Keeves (1973),
Bl~ck 1 consisted of student home background variables and entered
the ~~~nti~n"fi~st. while school type was included in Block 2 and
ent~rp~ th~ c~u3tion second. For most lEA volumes, school condition
var~~~l~'~ ~nd teacher variables were incorporated into Block 3, and
~ntt:red tt·.~ eqllati·.1n after Block 2. Although the individual teacher
vari(Jhl~1; ..hich 'J~f~ included tn Block 3 varied within lEA from study
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to 8tudy, the value of these data lie in the relative importance of
school-teacher variables for achievement vis-a-vis other Blocks, and
for different LDCs,student populations, and achievement subjects.
~.nex Table III shows the variables which were considered in each
of the thirty-two studies discussed in this report. The table will
serve as an overview and guide to the following discussion of research
evidence for the importance (or lack of it) for each teacher variable •

•

•
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III. TEACHER CHARACTERISTICS AND STUDENT ACHIEVEHENTIN
LESS DEVELOPED COUNTRIES: ANALYSIS OF THE RESEARCH

h A. Demographic and Background Factors

o

o

It is not difficult to develop an argument showing the importance
of backgrouQd variables·of teachers with ~respect to student achievement. For
example, one could argue that females are more effective in the primary grades
and males in secondary grades. Likewise one might hypothesize that older
ceacher3 are more or less successful d~p~nding ~~ ~h~th~~ th~ ~~lcv~nt char~c

teristics are experience and stability on the one hand or enthusiasm and close
identity with students on the other.

There is sound reason to suspect that demographic characteristics
such as these might be important in LOes. For example, in societies where
age and sex roles are clearly defined, the relationships between students and
teacher could be seriously affected.

The same holds true for the SES background of the teacher. R. Dave
for ey.ample, has argued, that at least in India, good teachers are partly
the result of family background - that teaching "runs in the family", and
for whatever reason - an envlronment of curiosity, or a family tradition
of teaching - people from these backgrounds turn out to· be more effective
teacher:;. ~I .

In each of these examples there are policy implications with respect
to intervention programs designed to maximize the teaching process in LOCs.

Turning to the studies included in this report, four teacher vari
ables have received attention: sex, age, SES background, and frequeq~y' of
spoken.J;~g1.ish in t~e teacher's chl1dhoood home.

The first observation which can be made about this set of variables
is how little attention they have received in research on student achievement
in LDCs. For example only a third of the studies in this report have taken
teacher demograph~~ and background characteristics into account. On tbe one
hand, as al~eady suggested, the effects of teacher sex, age, and in particular
socia-economic urigin, may be crucial 1u und~r~L,tlld1ll~ Lh~ lJlod~ (qualIty) uf
interaction between teacher and student in the classroom context. On the.
other hand, one could argue that demographic and background variables are so
highly intercorrelated with more specific teacher competence characteristics,
which are more readily inte~pretabl~ and manipulatable,. that they are less
important in empirical research.

il By personal communication, IIEP, Paris, March 18, 1977.
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1. Sex of Teacher

It was pointed out earlier by ~etzels and Jackson (1963). that some
personal-social characteristics were different for men and women teachers at
both primary and ~econdary levels. with men being generally more business-like
and emotionally stable but less friendly and responsible. MOrrison and

. Hclntyre (1969) have further noted that the .sex of teachers has a "pervasive"
ifluence on "perceptions of pupils. the aspirations and attitudes of pupils.
and the teacher's degree of involvement in the job of teaching". (p. 51)

In th~ lEA twelve-country study of mathematics achievement. while
there were clear rliff~rences between countries. the overall pattern of zero
order cor,relations for e::lch of the four student populations indicates that
male teachers are slightly more successful than females (Husen. 1967:270-271).
With respect to LOCs. Alexander and Simmons (1975) concluded from their review
that male teachers were·more effective for the performance of male students
for grades 5 to 8. but less effective in general at later secondary levels.

The evidence from lEA clearly documents wide disparities between
countries. grade levels. and subject areas in the proportions of males and
females in the teaching corps. The data presented in Comber and Keeves
(1973). for example. show that for lO-years-olds (Population I) the propor
tion of male science teachers for fifteen countries varied from a low of 8%
(Hungary) to a high of 91% (India) •. For 14-year-olds (Population II) the
range for seventeen countTies was 17% (Iran) to again 91% (I~dia), with a
similar pattern for terminal second-year students. Since these variations
~ut across the LOCs in the sa~ple, it is highly likely that cultural dif-

o ferences r.garding sex roles and the teaching profession are present, and
should be kept in mind when interpreting research results.

As indicated tn Annex Table III. seven of the 32 studies included
information and analyses of teacher sex' and its effects on student perform
ance. ijowever. taking into consideration separate analyses by country.
school level, and subject area (i.e. the achievement criterion), there are.
in fact. 26 studies reported by the seven sets of authors (see Annex Table
IV. 1) •

•

Each of these studies has been carefully examined to record (and
in some cases determine) the direction and strength of the association
between sex of teacher and achievement. For all studies. a posi.tive rela
tionship (+) indicates that female teachers are associated with higher
student performance; whereas a negative relationship (-) indicates the
opposite. Fot'" the Carnoy. J<lees .:tnd Ryan studies. the researchers own
assessments regarding the significance of the relationships were accepted.
For the lEA zero~order relationships, t-testswere performed to test statis
tical significance takin~ into account the variations in sample size' (see
Peaker. 1975. for a full account of sampling for schools and students). 2!

7/ This same procedure holds for all zero-order coefficients reported
from the TEA studies. •
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As indicated in Annex Table V, nine of the relationships were posi.
tive, favoring female teachers. twelve were negative, favoring male teachers,
while six recorded no relationship at all. Thus the overall evidence seems

.to slightly support the notion that male teachers are more effective than
femile teachers. HoweVer this very general observation requires considerable
c~ution, as the specific pa~terns are more complex.

Carnoy (1971), for example, found in his analysis of 1967 school
data in Puerto Rico for grades 3, 6, 9 and 12 that the proportion of male
teachers,in a school was slightly related to higher Spanish and general
d~~~i~y ~Admination performance in the third gr~de, but negatively-{~nd more
strungiy ) related for grades 6,9 and 12. -

Ryan (l974), on the other hand, studied 797 second grade students
in three governorships in Iran and found that the female teachers were signifi

'cantly more successful than the male (r = .28). However, stratifying by sex,
Ryan found that female teachers were effective mainly in larger and urban
schools, and moreo~er, because of multicollinearity with other bakcground,
'scho'ol and teacher variables, teacher se'x was-'iio-t--rncluded in the multipl'e
regression equations.

Finally, Klees (1972) investigated the effects of television and
other determinants on mathematics and language achievement in Mexican secondar~

schools. Sampling t~o ~roups of schools in four areas, those using Telese
cunaarla instructional. tv and traditional instruction (N • 58 classes, 1,236
students and 23 classes and 1,101 students (respectively). Klees found
that while there were no differences in language results, male teachers
were more effective with respect to student mathematics achievement.

Given thes~ variations in teacher sex effects suggested by the fore
going three studies (i.e. grade level, reg'iori~a'rid-subj'ect~rea),what do the
lEA resul ts indicate? The pattern of "coefficients is -hardly consistent, as
an inspection of Annex Table IV clearly indicates. In general there is more
support for greater success amon~ male than female teachers, particularly in
pupi 1 sc ience -achievement •. This is clearly the case for '~ile, though less
clear for India and Iran. On the other hand, four of the six analyses of
performance in English and French as a foreign language show female teachers
to be more successful, and in three of four analyses in these subjects fro~

(he ~hile samples.

Thus it would appear from the lEA data at least, that males are
rno re successful than females in__s,c.~~!l.c::e.·.~.~~c.!'il!.8, while females are more
successful in languages, and perhaps related subjec;s. There do not seem
to be any consi stent- patter;ns. for the various school level populations or
the countries of Ind~a, Iran and 'Thailand.
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As mentioned earlier, the lnte.rco~Q.]at 1 on be.t.w.een. s..ex and other
relevanc teacher and personality variables_ requires more rigorous multi
variate a.~~i~ before firm conclusions about the effectiveness of male or
female ~eachers can be drawn; unfortunately the evidence available from these
studies does not permit high level analyses. Nevertheless it would be pre
mature to dismiss sex~as an important teacher characteristic in maximizing
student achievement in LOCs, and moreover the emergent patterns from these
data suggest the R,ossible effectiveness of selective recruitment by sex,
and more emphasis could be given to matching maie and female teachers with
students, regions, student age groups, and subj~ct areas, at least in those

~~ countries where cultural norms would permit.

2. Age of Teacher

Teacher age correlates with ~any relevant teacher characteristics,
for example experience, seniority, salary and career stability and commitment.
Getzels and Jackso~ (1963) point out that older teachers tend to manifest
classroom behaviors distinct from younger teachers, in that the former are
less systematic and businesslike and more "permissive"". Finally, insofar as
cultures differ with respect to age-specific···roi:e"~--andstatuses, teacher age
is likely to have an independent effect on pupil learning and performance,
though perhaps more in. some societies than others.

Comber and Keeves (1973) document difference's between countries
in age~distributions of the science teaching staff. For 10-year-old pupils
(Population I) the mean age across fifteen countries ranged from a low of
26.3 years for Thailand to a high of 43 years for Italy. Likewise the pro
portion of teachers under 27 years ranged from 61% for Thailand to 6% for
Italy. Similar ranges, though on a slightly older threshold, prevailed for
the 14-year-old and terminal year secondary school students. Insofar as these

~ range variations cut across the four LOCs in the lEA sample, one would expect
age to exercise some influence on student performance.

Unfortunately teacher age effects were not reported in the lEA
reports, although there were four other studies which did i,c!ude teacher age
in their analyses.

Klees (1974) failed to find any relationship between age of teacher
and achievement in his Mexican Telesecundaria study. This finding is con
sistent with that repor"ted by- Fuller and Chantavanich (lq76) i.n their national
study of 987 teachers and 23,555 third grade pupils in Thailand. The zero
order correlations of teacher age with the combined achievemt~n( ~core on
arithmetic and Thai language at the beginning and end of third grode were
-.038 and -.036 respectively. As a result of these low corr~lati()ns, teacher
age was dropped in subsequent analyses of. the determinants of achievement. ~/

It should be noted that for this Thailand study, step-wi St' regression
procedures resul ted in about equal proportions of var i anc,' beiag
attributable to student SES, and school and teacher effects.
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On the other hand, Farre 11 and Schiefelbein (1975) found inCh i. t~

cha~ teache.!. aRe did have an effect on student perfor••nce. The authorli
~(Ihlted a national sa_pte of 8th grad~ cl•••el atratlfied by location with a
~'f liit i ·N - J~30. Achiev4!lllent was ae••urecl by scores on a national '13th grade
tPsr.~ ~f~h consisted of lOO que.tion8, half verbal and half mathem~tir.~.

·~~~pt~ coefficipnt between achievement and teacher a~e was .067, and was
:d~lllf((";Jnt :it tht! .Ol level. The author. conclude that age is a proxy fflr
~~.pl":rll!!\i·~. and t~ il1portant t\g a dete~intlnt of student performance.

nUS~1l (1977) also found Rignificant age effects on mathpmatfc-Cl .:l~d

r~:idLlg a("hl~velDent for Standard 7 pupils in Botswana. Like Farrell ann
·:~~~I~ft'lbetnt HURPn nC'~e8 the Interr-elationshtp between .ttge and experlp.nc~t

.~l1d arrrthutf'H the effects of tile fonter" to the latter.v He further rais,.:oc; thl:"

'l'l~oti""fI !l! t,j whether experiflnCp.d teachers are assigned to the bettpr srh:'o!-=,
both 1n terms of students' and ~sources, certainly a potential focus for

·.further" analyH19. .

nnw can we explain the difference between the r-esults of the Filrrell
,II1,d Sctltefelbefn. and Husen studies, and that of the Fuller and Chantavauich
study? All ~rpear to be statistically sound and valid, and well designed
.1nn f!J(ElcutE.-ti. One (lossible explanation (excluding l'Qf!asurement and d1stribu-
: Ion dtffpreonces) might be that the Thailand sample consisted of 3rd gr:tdt!
sClidtonts wh! Ie the Chile and Botswana samples were 7th and 8th Rraders. It.
('duld be that dge effects becoaae more pronounced 1n the higher grtides when

./' pt'rha~_.expe.rlence and'· eta-bility beco~ ",ore Ilftportant. Unfortunately cllf'
only ~p-cond;try level.study is that reported by Klees, which lends littlE.
insight to effect. of age on secondary schooling, 8ince it concerns teachf~r!)

of Tetesecund~ria schools 1n Mexico and 1n a strict sense Is not comparable.

Whatever the ultimate explanation for effects of teacher age on
student perfo~nce, it appears fairly certain from the evidence cited here,
thar. at l..st toward the end of prt.ary and in secondary school, older
t~acherl are .are .uccessful than YOUDger one••

age 1. Tea~h.r SES BacksroUGd

her

lonal
J-

::her
• B/

n

o

Like the previous variable, teacher socioeconomic background also
tJeeti to have been little researched in LOe countries. Yet it is useful to
note that in developed countries one of the ujor critic.i••s directed at
s<"hools by "the. refor.er. 1. the 1I1dd-le-class orientation. of teac.hers ~nd
their inability to cODl1llUnicate with, or understand children fro. other status
backgrounds. It would appear that at least potentially, this problem coulti
be eyeD aore pronounced in some LDCs where the cultu~al differences between
teacher. and .tudent. ~8ht be even ~ore pronounced.
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Only t:.ree of the 32 studies investigated the status background
uf tea~~ers: Farr·ell anG Schiefelbein's (1974) study of approximately 3530
grade 8 Chilea~ students, Ryana's (1974) study of 7.97 2nd grade Iran pupils
and Heyneman's study of 2293 7th grade students in Uganda (1976). In the
Farr~l~ and Sc:-, .. efelbein study a. small but ,. ~~. tft '-'~!'- r~lat.ion~hl.p was
found t,"'!tween teacher SESbackgrounc: ail<1 language and mathematics achievement
(SL,lndaldized Regression coefficient, Beta, was .0386, p < .01).2/

Ryan found that "quality of secondary school" attended by the
teacher was related to pupil achievement for the total sample (r- .19,
~ = .167), and for two of the three area subsamples. However, in one of
these latter, the rural district Karaj, where 85% of the teachers are female,
the relationship is negative (r :I -.15). Ryan concludes that "quality of
secondary school" is a proxy for socioeconomic back.ground and is norully
l-'o:;itively rel"ated to ~:udent achievement, except for the "big city girls
from relatively better off families [who] do not flourish in rural
envi ronment sIt (p. 97)

Heyneman, on the other hand, using level of parental education only,
found the zero-order coefficient to be -.135 and not significant. All studie.
used aggregate data for teachers, though Farrell and Schiefelbein and Ryan
used jndividual student'scores while Heyneman used mean achievement scores
for schools.

One possible explanation for the discrepancy between the Chile and
iran data and the Uganda study might be found in differences in the class
structures of the countries, and the socioeconomic composition of the teaching
staifs. Tn a recent paper, Heyneman (n.d.) suggests that the SES of students
appear~ to have little consistent effect on achievement in LOCs, and that the
explanation might lie in the underdeveloped class structure of some LOCswhere
upward mobility and SES differences are found only among the first generation
of students. Could this not also be the case with teachers in aome LOCs, and
in particular Uganda? Thus in societies where class differences are more
developed, such ~s Chile and I~an, teacher SES background could affect the \
relationship between teacher and student while in "newer" LOCs, where tradi
tional culture Is :more homogenous, SES remains a relatively weak and unstable
sccial factor.

Thus propositions concerning the link. between teacher SES and
effectiveness must be made with caution, and only with reference to specific
societal contexts.

-----_.._-- _._------------

•

9.-1 T~~chpr SES was operationa1ized as a compound produced through fartor
dni-1!ysh.:. The variables included werE': educati.on of teacher's Lither
;.Ild inutile·,·, father's occupational prestige, and te~cher' s lev~l of
t I) rma 1 ,_ d lJ C <l t: ion.
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4. Frequency of English in Childhood Home of Teacher

In order to further tap the significance of both verbal ability,
and perhaps SES, Heyneman (1976) measured the frequency with which English
was spoken in the childhood home of teachers. He found no rp.lationship,
howe.ver, with a resulting zero-order correlation of -.198. ,\s this variable
1s probably linked with SES of teacher, the explanation follows that given
above.

B. Teacher Qualifications

This dimension focuses directly at the main purpose of this report,
lli-\mel:" t·.; identify and assess the importance of teacher variables related to
r.raining which have an effect on student outcomes. An examination of the 32
stud1.e::; covered here have produced five variables which have b~en placed in
this classification: years of education. type of teacher qualification,
level of cognitive ability. teacher experience (or seniority), and participa
tion in upgrading or refresher. programs. Clearly if strong relationships
between student achievement and these qualifications variables are consistent,
the policy implications for raising sch~ol outcome is readily apparent. It
should be noted, however, that a major controversial issue concerns the fact
that these variables have not shown consistent relationships with achievement
outcomes in LOC studies (Alexander and Simmons. 1975).

5. Teacher Educational Attainment

It is generally assumed that educational attainment produces the
cognitive competencies and skills necessary for effective training. Indeed
the amount of education is often crucial in industrialized societies for
certifLcation requirements, the accreditatiqn of schools, salary promotions,
and in teaching-training progra.s( Charters, 1963). At the same tille.- however,
it has been suggested that, ~t leaat for ao.. kinds of teaching (i.e. early
primary. only .odest levels of educational attaia.ent by teachers i. really
necessary). ~/

If exposure to schooling by prospective teachers has any cumulative
effect on ability. and by implication on teaching success, one would expect
that teachers with lIore schooling would be more successful, in tet~s of
student achievement, than the less schooled. However, the evidence from LOCa
is not at all clear and. in fact. suggest the absence of such a relationship.
Of the eleven separate studies which include teacher etlucational attainment
in the analyses, only four report significant positive associations (see Annex
Table IV.5). This lack of evidence is even more impressive when one considers
the diversity and quality of the studies which have examined this variable.

10/ Personal communication from Gabriel Carron, IIEP Paris. March 18, 1977.
Carron was referring specifically to literacy and early prlmary teacbing
by relatively "uneducated" teachers in Cuba. and untrained teachers in
the German Democratic Republic.
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The fo~r studies ahowingdirect lines between teacher years of
.CbOOLldlaDd .tudent performance are Carnoy (1971) for primary grades only,
Bu.'n (1977) for pr~ry grade ..thematic. achievement, and Purves (1973) for
Chile 'ud Iran ~opulat10n II (14-year-old) achievement in literature.

Carnoy analyzed the 1967 School Survey Data from one-third of
the schools in Puerto R1co-forgrades 3, 6, 9 and 12, using Spanish Reading
and General Ability examination results as criteria variables. The teacher
data were taken from school records, and all data were aggregated at the
school level. Measured as "years of schooling", Carnoy found that teacher
educational attainaent was positively and significantly related to performance
for both achievement criteria for grades 3 and but not grades 9 and 12.
Furthermore, "the efte't!t of teacher schooling level was stronger for low SES
pupils at theprtmary level.

Ru.in's study of 869 Standard 7 pupils in Botswana found that the
year. of ba.ic education of teacher. was positively and significantly related
to achievement in mathematics but not in reading ~omprehension. This distinc
tion see1ls to support the notion that skills such as science and mathematics
may be more related to teacher ability than reading,which in turn may be more
related to background factors. 111

•

Purves found that teacher education was significantly related to
literature achievement (not the same a8 reading comprehension) for the 14-
year-old (Pop. II) 'students for the lEA data from Chile and Thailand; it is •
intere.tinl that no such relation.hip was found for older students in the
final y.ar of high school, which is soaewhat consistent with Carnoy's find-
inlS, noted a~ove.

Alainst these four'poaitive findings, there were seven where no
relationahip between teacher achoolins and student performance was found.
Most notable here are the studies by Izguierdo and Guzman (1971), Fuller
and Chantavanich (1976), and He1fteaan (1976a,b).

Izguierdo and Guzman studied 519 primary school students in Mexico
with respect to mathematics and language achievement, and report the zero
order correlation between achievement and schooling of teachers to be -.069
and not significant. LikeWise, in their National study of 27,897 grade 3
pupil. in-Thailand, Fuller and Chantavanich found only .11 and .12 zero-order
coefficients for beginning and end of year achievement in mathematics and Thai.
In thlar~lard, Reyneuaan's findinl fr01l his school-level analysis of Uganda
grade 7 pupil. in 67 schools is perfectly consistent, as the zero-order rela
tionahip ~etween mean teacher years of schooling and mean school achievement

111 .au.'n'a data do seem to support this contention, as home background
variables of studenta (especially parents' education and reading and
wr1t1DI ability) appear more strongly related to reading comprehension
than ..theaatics achievement (see Table 36).

•
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was -.11. Finally, Levy (1971) also failed to find a relationship .between
years of schooling and dropout rates in her analysis of 42 LOCs, with data
aggregated at the country level.

What, then can be concluded from these mixed resulLs on the effects
of teacher educational attainment? First of all, it must be noted that all
of the studies cited, except Levy's, used teacher dat~gregated at the
school level. This clearly has the effect of minimizing individual teacher
effects on educational students. Furthermore, if the allocation of teacher
to schools is such that there is an equal distribution of teacher quality
between schools, then the levels of analysis and statistical procedures could
not possibly locate relationships, as there would be little teacher variance
with which to explain achievement variance. Heyneman's (1976b) exploration
of this possibility with respect to his Uganda d'ata is particularly relevant
and useful on this point. Thus the mixed relationships may, in fact, result
from differences between countries in the distributions of teachers of varying
quality between schools.

Thus the Carnoy, Husen, and Purves studies are important, since they
deal with several samples within the same country, differentiating between
grade level and/or achievement criteria, and all found at least one positive
relationship. If one assumes that the distribution of teacher quality in
these countries is uniform, then the mixed findings which each reports are
informative. One might tentatively hypothesize on the basis of these results
that teacher schooling is more important for achievement in the earlier rather
than later school grades, and for those subject areas (such as mathematics,
science, and literature) which are more dependent on school factors as distinct
from home backgroun~ factors.

6. Teacher Credentials and Certification (Level of Training)

Although there has been conSiderable debate in North America and
the UK about the impact of teacher training on teacher success (Morrison
and McIntyre, 1969), results from the lEA study of mathematics achievement in
12 developed countries appear to leave little room for doubt. For all student
populations, and in virtually all countries, the relationship between "length
of teacher training" and mathematics achievement was positive (29 out of 34
correlations; Husen, 1967:210-271). However in th~ir survey of LDCstudies,
Alexander and Simmons (1915) found little evidence of teacher training
effects, at least for early grades, and concluded that "teacher certification
and academic qualification are not important at primary and lower secondary
grades" (p. 54).

Teacher qualification variables were the most numerous of the
teacher variables among the 32 studies of this report, as one-half (16) of
the authors incorporated some form of training measure. Counting the lEA
samples as separate studies, there are thus 24 results to assess.
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Unl:~e the previous teacher variable, i.e. teacher level of school-.
ing, pactern of rela~lonships here are somewhat more consistent. There
were ;ositl ·e relationships, 9 null relationships, and two negative rela-
tionsh ' ,5 among the findings (see Annex Table V.6).

The case for the direct importance of training for teacher success
is reasonably stiJng. On the one hand, the studies by Fuller and Chantavanich
(1970), Hus~n (1977), Youdi (1972), Comber and Keeves(1973) and Beebout
(197:), are consistent in their conclusions that students perform better with
more highly tr.:ined t~achers. Fuller and Chantavanich's already-mentioned
national study I.)f Thai 3rd grade pupils included a measure of the "degrees
the primary school teacher received especially in professional training
progra:us 'l (p. il). The .:ero-order correlation for this variable with math
ematicsand Thai tests. at the beginning and end of grade 3 were .159 and .093.
The Beta coefficient for the regression of the independent variables on
end-of-year achievement was .072, but this only increased the amount of
variance explained in the model from .322 to .327.

•

Like the findings for teacher schooling, Husen found that teacher
training was related to one achievement subject but not the other; in this
case, trained teachers were more .uccessful for reading achievement than math
ematics (F .. 4.65, p < .05 andNS respectively). However it should be noted
that rank-order correlations between schools resulted in significant rela-
tionships for both reading and mathematics (5 • .48, p < .001 and .42, p < .01 •
respectively). Hus~n explains the apparent dfscrepancy by observing that
"untrained teachers [in mathemat-ics] at this level are exceptions who most
likely have proved to be skillful in order to be assigned to Standard 7
classes" (p. 35).

Of the science achievement results, Comber and Keeves found that
at the Pop. IV level (final year of high school), four of the six correla
tions for Chile, India and Iran were positive and significant, and further
more, all three of the between-student correlation (with aggregated teacher
scores)"W'e re signif icant.

Finally Youdi's (1972) study of 1350 grade 11 and 12 students in the
Congo likewise found that trained teachers were more successful in Fre~ch and
mathematics achievement, but the actual figures are not reported. C:)'upared to
other variables in the model, Youdi observes that "the average training of
teachers in a school was found to be the most important independent variable
in explaining the school mean scores in mathematics and A'IT" (p. 99).

Finally Beebout's (1972) study of 7,674 pupils in R9 public second
ary schools in West Malaysia provides strong support for the beneficial
effect of teacher training. Using percent graduate teachers as the opera
tional variable, Beebout reports a correlation of .268 between training
and performance on standardized achievement examinations. When multiple
regression procedures were executed separately for Malay and English medium
schools, the beta coefficients were .345 and .012 respectively, indicating
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greater traInIng effects in the former. Furthermore Beebout found interaction
effects between teacher qualifica~ions and experience so when the proportion
of qualified teachers in a school was high, the impact of teacher experience
~aS low, and vi~e verja. This is an important insight into the interplay
hetWeentea~her variables and might explain some of the null or negativt:
findings in studies with less complete data.

Indirect support for the above findings are found i~ the studies
b": Bibby and Peil (1974), Currie (1977), Klees (1974), and Williams (1965).
The first two of these studies used surrogate measures for teacher quality,
n.lffil' Ly school sta tus and academic quality of school respectively. Bi bby
Ill..! Pr> il found that for the eleven. schools and 585 students in t2eir Ghana
.,dffii>Le, school status was more important than· home background (€ =- .41;
~ = .2H) in accounting for student examination performance. Likewise Currie~s

.lnaL~~is of occupational careers of secondary school graduates in Uganda for
(he yedrs 1954, 1959, and 1964, found that for the first and last cohorts,
Betas for academic quality of school were .31 and .17; the high.est of the
independent variables. No explanation was given as to why the 1959 cohort
showed different results, i.e. a negative 'coefficient (, • -.14).

Both Klees' study of Telesecundaria schools in Mexico and Williams'
analysis of dropout rates in Guatemala supported the notion that trained
teachers are more successful than the untrained. However their analyses are
less direct and add little to the above studies, except to note the consis
tency of their results.

The null and negative findings must now be considered. The most
important of these are Heyneman's study of Uganda 7th grade students, ELIson's
experimental study of 1st grade reading gains in Malaysia using trained and
~ntr.line~ ~eachers, 3nd the four non-positive lEA results for science
(between-school) and French achievement. Although the studies by Silvey
(1972) and Somerset (1968) in Uganda and Windham (1970) in Sierra Leone
give negative support for the importance of teacher training, the measures
are proxies, (for"example, school quality) from which the effects of training
can only be inferred.

As shown in Annex Table IV.6, Heyneman found the between-school
correlation between teacher "status grade" (based on amount of schooling
and training) and achievement to be -.09 and not significant. However as
already mentioned, Heyneman provides his own answer for the null relationship
between teach~r variables and achievement in the equitable distribution
of teacher quality between schools. He does not argue that his null findings
provide negative proof for the importance of teacher training for maximizing
student achievement (Heyneman, 1976b).
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ElIson s (1973) represents one of the few attempts to investigate
alternatives to teacher training for certain kinds of teaching success. His
focus "o1aS on the learning of reading by first grade pupils in ten Malaysian
school Cl • A control and experimental group, with 98 students each, were given
reading lnstruccionby trained and "unqualified" teachers over a period of
SS scheol days. The unqualified teachers were mature adults with only an
elementary school background (6 years). The trained teachers used conven
tional methods while the "unqualified" teachers used programmed techniques
designed specifically to assist untrained teachers in reading instruction •.
After the experimental period, pre-test and post-test scores were compared
with the result that the experimental group showed significantly higher
reading gains than the control group. Ellson contends that this evidence
demonstrates the feasibility of using programmed techniques with "untrained"
teachers for the rapid and inexpensive expansion of the teachin~ corps in poor
countries to meet basic educational needs and demands.

ElIson's report merits serious attention. It·is not so much a
negative finding for teacher training effects, as the pupils under the trained
teachers also made substantial reading gains. But the notion that some grade
levels and subject areas can be taught by other than conventional methods and
teachers is consistent with comments made elsewhere in this report (see foot
note .!.Q./).

Ellson's results. however. must be regarded with caution. It is
possible that the greater gains of the experimental group could have been
partly the result of a "halo effect", i.e. the novelty of the experimental
situation. Furtheraore the criterion variable in the experiment was reading
ability at the first grade level. which may be more influenced by home back
ground and teacher characteristics not related to training, for example
enthusiaSM or encourage.ent. Would the same results have occurred for
sc ience or IDa th?

There were four null or negative results among the eight lEA corre
lations. However two of them occurred in between-school comparisons on
science achievement where real teacher effects may be underestimated (see
comments regarding Heyneman, above). The remaining two were reported by
Carroll (1975) with re~pect to French reading and listening achievement for
"':.ile, Population IV. It is difficult to draw conclusions from these latter
rwo results except perhaps that in foreign language teaching, ~[fectiveness

may be deterained by other factors, such as prior non-academic knowledge of
the language (see 14), or teacher experience. As already shown, teacher
training may have an interaction effect with experience, which, in the case
of final year students, may be the more important variable.

Although the cumulative eV1den~ fromLDCs is mixed, the strongest
support seems to confirm the effectiveness of teacher training i~ maximizing
student achievement. There are sound methodologic~l explanations for the
several studies which have failed to detect trainill~ effects, suc.h as
between-school rather than between-student comparisuns, and the possible
interaction between teacher training effects and experience or other factors.

•

•

•
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unfortunately, few studies have thoroughly investigated the more subtle
factors which may obscure the influence of training, Beebout and Heyneman
being exceptions. Although it may be that "untrained" or "unqualified"
teachers may effectively teach some subjects such as reading (perhaps
writing and numeracy) in first or second grade, the evidence suggests that
trained teachers would normally be required to teach more advanced subjects
to middle primary and secondary students.

7. Teacher Ability and Achievement

There were six author 'sets among the 32 who included measures of
teacher cognitive ability or performance in their investigations of student
performance in tOCs. With the four replications in Lewis and. Massad's lEA
English rCtJort, tnt tc _,1: .I...J:£·ueI .J~ r(.s.J~ ~ ~ ar:- n:~~. Of ~hp~(', five
reported positive findings between teacher ability and student performance",
three reported null relationships, and one reported a negative relationship.

All five of the positive findings are reported from methodolo
gically sound and valid studies and provide strong cumulative support for
the importance of teacher ability as a determinant of teacher success.

In Heyneman's study of grade 7 children (N • 2,293) from 67 primary
schools in Uganda, English language competence was the single teacher vari
able which was significantly correlated with pupil achievement. Furthermore,
when this variable was included in the multiple regression equation in
Block 2: "In School Influences", the variance explained by the Block (of
the total variance explained) was 31.7% as compared with 47.5% for Block 1:
"Pre-School Influe.nces". While there may be explanations for the absence
of relationships for the other teacher variables, the importance of teacher
ability cannot be overlooked. Clearly in the Uganda context, where much of
the instruc t'ion is in English, knowledge of English will be an important
teacher variable.

However, Ryan (1974) complements and expands on Heyneman's finding.
In Ryan's study of 797 grade 2 students 1n Iran, teacher ability was measured
by average results of government secondary examinations. The zero-order
correlation between this measure and pupil achievement was .14, and as such
not impressive. However, when multiple regression analyses were performed on
the separate regions covered by the study, Ryan found that the importance of
ability was most pronounced in the most rural and poorest (. • .353). Ryan
thus concluded that high quality teachers have the greatest impact on the more
disadvantaged pupils. Not only is this finding similar to t~at reported by
Heyneman, but it is also consistent with the results of the Coleman Report.

Of the four lEA results reported in the English as a Second Language
survey, three were significant at the .01 level. For Chile, Pop. IV, achieve
ment on both English reading and listening were related to a measure of self
perceived ability by the teacher in various English-speaking skills. Pop. II
English Reading achievement in Thailand was also directly related to teacher
ability, but not Pop. IV Reading Ability, which was negative. There is no
apparent explanation for the latter deviant finding.
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The nu.l relationships were reported in the Fuller and Chantavanich.
study _~ Thailand and Izquierdo and Guzman's, and Schmelkes'studies in Mexico.
With respect to the latter study by Schmelkes, the focus was on the effects
of radio teaching on achievement in mathematics and language. In this parti
cular (" -ntext, .t was concluded that the radio overcame the lack of knowledge
or abi~ity in the teacher, thus rendering teacher cognitive ability unimport
ant.

On the Dther hand, Izquierdo and Guzman investigated the importance
of teacher variabl~s on the. achievement of 519 3rd, 4th and 5th grade stud
ents, and 'found that only one, teacher experience, was related to achievem~nt.

However a closer inspection of the authors' other findings indicated that all
school facility variables correlated with achievement, suggesting that the
better schools had better teachers, as well as the. better students, so that
there was little variance to explain in the correlations.

Finally, the Fuller and Chantavanich study of a large national
sample of Thai grade 3 pupils included results of cognitive .test batteries.
performed on the teachers, which did not correlate significantly with pupil
performance either at the beginning or end of the grade 3 school year. As a
result this variable was not entered into the multiple regression equation.
While this study is clearly sound, it is useful to point out that the zero
order correlation was performed on the total samp.le, rather than stratified
segments. This is particularly crucial in dealing with a national sample in
a country with considerable regional disparity, which the authors document.
Thus it is likely that the overall effect of teacher ability on achievement
is underestimated, especially since one would not expect its effe'ct to be
uniform over the different regions (see the comments on Ryan, above).

In conclusion, it would seem that the weight of the evidence is in
support of the argument that high quality teachers will produce better results
among students. This relationship may not hold across all students, espe~

cially for the better ones from advantaged backgrounds. However ~here seems
little room to doubt the importance of teacher knowledge and ability for
the performance of the less advantaged, which in LDCs, is a most' important
consideration.

8. Teacher Experience

Nine of the 32 stud ies included a measure of teacher experience',
but counting replications, there were a total of twelve results upon which
to assess the importanCE! of this variable. All other things being equal,
it is generally agreed that a teacher gains skills through experience, and
that the more experienced teacher is the more successful teacher. In their
study of nine LDC studi.es, Alexander and Simmons (1975) concluded that
experienc~ contributes to teacher success in primary and earlysecDndary
grades, but not in upper secondary grades.
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The evidence from the studies in this report generally support the
above conclusion. Seven of the twelve results showed positive relationships
between teacher exper,ience and pupil achievement, two showed null relation
ships, and three showed negative relationships (see Annex Table V).

The ~tudies which found positive relationships are by-and-Iarge
methodologically sound and vaid and merit serious attention. As already
rne·'tioned, one of the most insightful of these studies with respect to the
experience variable is that by Beebout (1972). In this investigation of 89
~talaysian s~ht.>ols (N = 7674), Beebout found only a'modest overall relation
ship between teacher experience and upper secondary students in Mathematics
and Language achievement (r = .031). However when interaction effects with
teacher qualifications were taken into account, the relationship increased

.:' ~\ r~ o~~pr words, as the proportion,of qualified teachers in
a school Increas~d, the effects ot teacherexp~riencedecreased, and vice
versa. As already mentioned (see 06 of this section), this finding appears
excrernely important for the assessment of teacher impacts in general, and is
the only study which has identified and reported such a process.

Carnoy's (1971) study of the 1967 School Survey data (182,000
pupils in grades 3, 6, 9 and 12) casts further_light on the impact of teacher
experience in teaching success. In general, the relationships between the
two were strong for the 3rd and 6th grades and weak to negative for the 9th
and 12th grades. While there were few differences between rural and urban
samples (the rural were slightly more positive and more negative), the
o'!erd~~ pattern was more pronounced for reading~an for general ability.
'~'his latter might have been due to the nature of the general ability examina
tion which tapped fewer specific school-learned skills. An example of the'
Beta coefficients were as follows: 3ed grade urban reading = .384 compared
with -.652 for 12th grade urban reading.

Carnoy's main contribution lies in the suggestion that experience
is more important for earlier grades than for upper secondary, where more
skill and knowledge are required.

Other important studies supporting the above findings are Thias
and Carnoy's (1972) study of Kenya students on the final leaving examination
for grade 7, and Hus~n's study of Botswana Standard 7 students on Mathematics
and reading achievement.

Using seniority as a measure of experience, Thias and Carnoy found
that seniority was a better predictor of examination performance than formal
quali.fications. They concluded that "seniority may reflect the beneficial
effects of having a stable staff, since the older, more senior teachers are
less likely than-younger ones to be transferred to other schools, regardless
of qualifications" (p. 151). Likewise Hus~n found very strong associations
between teacher experience and achievement scores, with F-values of 4.13 and
3.80 for reading and mathematics respectively, both of which were highly
significant. Hus~n notes that these findings may be due either to the effects
of teaching experience per se, or in fact may denote that experienced teachers
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are assigned to ~chools with better resources and students. Ultimately, how
ever, .~~ concludes that" ••• it would seem that teaching experience as such
is an important factor" (p. 36).

-What _an be said about the null and negative findings concerning
the imF~ct of the experience variable? Heyneman's (1976b) already mentioned
explanation for his failure to find significant relationships for most of his
teacher variables must be kept in mind here. Heyneman found a zero-order
corr21a~ion of -.03, NS, between teacher.experience and achievement. If one
can assume ~hat teachers are graded and allocated between schools on the
basis of experience as well as qualification, then the .null finding does not
constitute negative eVidence, but only that schools in Uganda were equal with
respect to teacher quality, thus with little variance for the between-school
analysis to explain. Unfortunately Heyneman did not investigate the inter
relationships between the teacher variables themselves to furthe~ clarify the
manner in whith the teacher experience variable was distributed vis-a-vis
other teacher variables, or interacted with them in association with achieve
ment.

The remalnlng null and negative findings do not seriously challenge
the pattern already discussed. Klees (1974), for example, reported "a negative
association between experience and pupil performance in Telesecundaria schools
pf Me~i~o. However his results are linked with the use of television teaching,
and as with other variables in his analysis, illustrate that the t~levision

may compensate for lack of other teacher qualities. Furthermore, Klees' study
was of secondary students, where, as already mentioned, the effects of expe
rience seem to be the weakest, or perhaps the most evenly distributed.. between
schools.

This latter explanation also applies to the two non-supportive
findings reported by Carroll (1975) for Pop. IV achievement in French in the
Chile sample. The fact that the sample consisted of final year secondary
students actually is consistent with the contention of others that experience
hecomes less important for upper secondary grades.

The cumulative evidence supporting the notion that teacher expe
rience contributes to teacher skills and success, at least for some grade
levels, is persuasive. The pattern of the eleven findings reporte::i here
indicate, with some consistency, that teacher experience is most i~nportant

for lower grades and least 1n upper secondary grades. Furthermore, the
interaction between teacher experiel1ce and qualifications as reported by
Beebout probably suggests that older and experienced teachers (in his sample,
at least), are less likely to have the same credentials as younger teachers,
or that experienced teachers have drifted to the same schools. Whatever .
the explanation, .to reject the value of teacher experience for student p.er
formance, .~t least for some grade levels, would be completely unwarranted
according to the evidence presented here.
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9. Teacher Salary

The salary of a teacher correlates highly with qualifications and
experience, which is probably one reason why it has not received muchatten
tion in achievement research in LOCs. Only three studies included measures
of salary, two of which found positive relationships between it and achieve
ment. In their study of 585 students in eleven Ghana schools, Bibby and Peil
(1974) found that school status effects on Ordinary Level G.e.E. (General
Level Examinations) were higher than home background effects (£ • .41 and p =
.28). Although teacher salary was not measured directly, the authors contend
that status of school was a surrogate for sevc~~l tcnchc~ characteristics.
Thus in low status schools, it is argued that teachers are seldom qualified
and their salary is frequently low and irregular. Therefore high school
status effects on achievement can be interpreted as partly due to teacher
qualification and salary effects.

The somewhat indirect findings of the Bibby and Peil study are
supported by those of Thias and Carnoy (1972) in their study of both primary
and secondary students in Kenya. Using aggregate school data and multiple
regression strategies, they found that average teacher salary was signifi
cantly related to examination outcomes at both school levels. It should be
noted, however, that the authors did not feel that an increase in teacher
salaries would appreciably improve average student performance, since it
accounted for only a fraction of total variance in performance.

The single null finding concerning the link between teacher salary
and student outcome is Levy's between-country analysis of 42 LOCs, using
primary school dropout as the criterion variable. Using stepwise multiple
regression procedures, Levy did not find any of the four teacher variables
to be significant. These null findings are probably due to the aggregation
of the data at the country level, which undoubtedly masks many effects at
the school or individual levels.

It would be difficult to draw any firm conclusion from the
findings reported here. In all likelihood, teacher salary is highly inter
correlated with other teacher quality variables, and contributes little
independent effect. Nevertheless research evidence is scant and only further
enquiry can determine the policy potential of this variable.

10. Teacher Upgrading Programs

Only two ,studies included some measure of teacher upgrading programs
and their effects on teacher success. The first of these is Husen's study
of Standard 7 Botswana students, where the extent of in-service training by
teachers was measured. The results showed that teachers who had participated
more in in-service programs were more successful in both mathematics and
reading achievement by students.
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A mc" re direct test of the effectiveness of upgrading programs is
found ' Na soe t ion t eta1 (1976). Thi s st udy is un ique in several respec ts.
Firstl~·. it is one of the few studies of teacher effects using an experimental
design· Secondlv t the study was coordinated with a large-scale educational
developlli~nt project in Indonesia to introduce new textbooks in four subjects:
social ~ciencet mathematics~ Bahasia Indonesia, and science. Part of the
development program consisted of teacher upgrading to prepare for the new
text materials. Although the development program was to be introduced
gradual~y, grade by grade, the evaluation of its success was conducted on
grade 5 students in Bahasia Indonesia achievement. ~I

The study design called for five groups of students and teachers,
according to whether new or old textbooks were used, and whether teachers
had not been exposed or exposed, one, or three times to upgrading sessions.
Each cell contained eight schools.

The zero-ordercorrelatiori between upgrading and post-test reading
achievement was .146. In general, the authors concluded that the new text
book did not result in better learning than the old textbook. However, in
the multiple regression equation, teacher upgrading was found to have a
positive effect on both teaching p~rformance and student learning (the
increment in variance explained (R ) was only .1061 to .1103, or ari in
crease of .0042, p. <05). It was further found that interaction effects
between the new textbooks and upgrading were significant and contributed
to the amount of variance explained. The wisdom of introducing both
textbooks and upgrading was underscored, although the independent effects
of upgrading represent an important contribution to possible policy measures
for quick and inexpensive improvement of student outcomes in developing
countries.

C. Teacher Behavior and Attitudes

On the whole, the effects of teacher behavior and attitudes, espe
cially within the classroom, have received considerabl~ research attention
by educationists and social scientists in·western industrialized countries
(Dunkin and Biddle, 1974). In spite of the fact that cumulative research
clearly demonstrates the direct effects of at least some teacher attitudinal
and behavioral variables on student achievement (see:-IQr example, Part I),
there remains considerable uncertainty as to whether these variables can be
taught through teacher training programs, or whether they are the result of
background and personality factors. Irrespective of which alternative ulti
mately proves to be true, it is worthwhile to direct attention to this set
of variables in LOCs as they can be policy-manipulated either way. Teacher
training programs c~n be oriented to teaching teachers desired classroom
behavior, and/or selection and recruitment procedures can maximize the
intake of those candidates who are most likely to manifest the desired
behavior.
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In this section, attention will be directed to five variables:
teacher expectations of students, teaching methods (TV, radio, etc.), teacher
absenteeism and punctuality, teacher attitude toward job, and aspects of
teacher behavior (homework assignment and time spent in lesson preparation).
The final variable in this section is actually the Block variable y:2d by ~hQ

lEA analyses. Although the Block receiving focus is generally called "School
Conditions" by lEA authors, it includes whatever teacher variables are allowed
to enter the equations using stepwise techniques.

11. Teacher Expectation of Students

The so-called "Pygmalion-effect", whereby pupils conform to the
expectations of their teachers, has been much discussed and researched in
western countries (Rosenthal and Jacobson, 1968). Unfortunately the same
has not been the case in LOCs, where only four of the 32 studies included a
measure of this variable. However all four of these studies reported positive
results, two of which are parti~ularly strong and noteworthy.

The first has already been much discussed in this report, namely
Fuller and Chantavanlch's (1976) national study of 23,555 grade 3 pupils and
987 teachers in Thailand. Conducted in 1973, with the student achievement
measures the composite ,of Thai and arithmetic examination scores, for both pre
and post 3rd grade attendance, the study included a variable to assess the
teacher's view of the children's learning ability in terms of good, fair,
or poor. The zero-order correlations (between student analyses) betwee~

teacher's perception and stadent achievement were .217 and .228 for beginning
and·end of grade 3 respectively. These, values are highly significant and
noteworthy by any standard. When entered into the national multiple reg
ression equati02' the variable entered 5th using stepwise procedures and
increased the R • from .307 to .317. On the basis of these figures, given
the limitations of the methodological strategy, the support for the direct
effect of positive teacher perceptions -is strong.

A national study by the Philippines Department of Education and
Culture (1976) on 5th and 6th grade students for achievement gains between
the two grades in nine subject arias focused specifically on the effects of
teacher expectation. Approximately 29,000 students were included in the 6th
grade sample and 2,930 in the 5th grade (control) sample. A straightforward
cross-tab analyses showed that the "teacher's evaluation of students is an
important determinant of academic performance" (p. 86). Furthermore the
researchers found that as the teachers evaluation becomes more positive, the
students' performance increases above the levels of their own self-esteem.
This finding was considered to be of "capital" importance and while still
subject to verification, "should already be made to affect the attitudinal
components of teacher training" (p. 87).
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The rf:o:'laining two studies add further support to the above findings.
Duro;C1;.·e ~1974) studied 540 students in Standards I, II, and III in rural and
urba~ f]ganda s~hools. Teacher ratings of pupils were according to (i) indus
try ar,l effort, (ii) punctuality and regularity, (iii) reliability and h6nesty,
and (iv/ prediL~ed academic progress. The zero-order coefficients for rural
boys a ..:i girls were .162 and .14, and for urban boys and girls were .113 and
.146. While no controls were introduced, it should be noted that the coeffi
cients between SES of student and achievement were all negative, ranging from
-.541 lor rural boys to -.098 for urban girls. --

Finally, Rowe's (1966) in-depth study of 100 failures ana JU cop
students in grade 4 Hong Kong schools again underscored the importance of
teacher expectations for student performance. In the only study of this
design in the LDC literature, Rowe found that teacher expectations were more
consistent with pupil achievement in arithmetic than in Chinese or English,
which conforms to earlier discussions about the stronger school link with
mathematics learning. Rowe also noted that the home environment, particularly
the mother, was of "paramount" importance in explaining failure.

Although there were only four studies which included teacher ex
pectation variables, the diversity of research designs and the consistency of
results with each other, as well as with the body of literature in developed
societies, give strong support to the possible effectiveness of this variable
in raising performance levels.

12. Teaching Method

This variable includes those studies which have attempted to eval
uate various technological alternatives to conventional teaching methods, i.e.
instructional television, and various forms of programmed teaching. Insofar
as these methods are only marginally related to teacher training vari~bles

which are the main focus of this report, the discussion of these· four studies
will -be somewhat brief.

Two of the studies are evaluations of Instructional Television (lTV)
in Mexico (Keeves, 1974) and El Salvador (Hornik, .et a1. 1973). Both of these
projects have produced considerable literatu~e (see, for example, Mayo,
McAnany and Klees, 1975, and Mayo, HorniK and McAnany, 1976), but the two
included here will be taken as representative examples.

The remaining two studies in this section are concerned witb forms
of programmed teaching: Okunrotifa's (1975) study of Nigerian 8th grade
students' achievement in geography and ElIson's (1973) study of reading
achievement among 1st grade students in Malaysia.

•

•
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All four of these studies reported positive findings in favor of the
.llt~rnate teaching method. Thus Klees and Hornik both report that students
exposed .to lTV in Mexico and EI Salvador show higher gains, than those exposed
to conventional teaching methods. Likewise, Okunrotifa and ElIson report that
there were higher achievement gains by students exposed to teachers who were
lising programmed methods, even though, as in the case of Ellson's study, th~

L~achers were "unqualified".

No doubt these studies give consistent and strong support to thp
tll)s~ibility of alternative teaching strategies to bring about "rapid" and
rerh:ir'S le~s-expensive improvements in student performances in LDCs. ll")w~······-,

'in! L1 more extensive ex:perimentation and evaluation is pursued, these .11 r~~r-

11 !t:v~s ~u~t he r~grtrded with some caution. Carnoy and Levin (1975) rrti~~

c..,\) 'llajor dbjectiofls to current evaluation studies of the type representeci
n~["e. The first, the "benefit of the doubt bias", derives from tendencies
':,.,", underestimate the true cost of these alternative teaching· forms, and to
disregard other related factors, such as student selectivity. The second
,)hj~ction, the "ignoring other effects bias", derives from concerns abollt
unquestioned assumptinl1s underlying the use of alternative instruction.:tl
methods, for example, the urban curriculum which is telecast into rural
areas, assuming its effectiveness and relevance for rural teenagers.

It would seem that there is much research yet to be done before
the~e teaching forms can be considered viable alternatives til f.:tce-to-face
instruction by competent and concerned teachers.

13. Teacher Absenteeism and Punctuality

Only two of the 32 studies included measures of this aspect of
teacher behavior. On the surface it would appear that absenteeism and punc
tuality are related to other teacher hehaviors and attitudes, since job
interest or responsibility might be affected, and thus teaching effectiveness
as well.

However both studies report null relationships. Fuller and
Chantavanich (1976) found that correlation coefficients for punctuality \oIp.re
.062 and .066 for beginning and end of grade 1 achlev~ment. Furthp.r~ore, ~len

ldded to the national multiple regression equation, the variable entered la~t

.\ccording to stepwise techniques and added virtually nothing to the total
variance (p • .012. NS).

Izquierdo and Guzman (1971) also included a measure of t~~cher

[ll!nctuality in their study of 519 grade 'l. 4 and 5 pupils in Mexic"l. The
zero-order correlatlon.was .077, NS, between this variable and mathematics .:tnci
language achievement.

The little evidence which exists, seems to indicate that te~cher

absenteeism and punctuality are not important teacher f~ctors in the explana
tion of variations of student performance.
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14. Teacher' 'Att:';"tudes Toward Job and Career

As with the previous variable, one would expect that the attitudes
toward teaching would affect teaching styles enough to make a difference in
studen~ )~tcome. The overall evidence, in the results here, however, is
mixed.

Five of the 32 studies included measures of teacher job-related
attitudp.s, two of which reported positive associations between attitudes and
pupil perforaance, and three reported null association. None of these stud ies
can be regarded as providing strong support or lack of it, for the hypothesized
relationship, because of ambiguities in measurement (i.e. the use of "proxies")
or methodological .weaknesses.

Ryan (1974), for. example, found a .17 correlation between teacher
"frankness" and pupil performance in language and mathematics in his study of
797 grade 2 students in Iran•. Furthermore, the significance of the variable
remained whe2 entered into the regression model for the total sample
(~ a .121, R change = .013), and for two of the three regional subsamples,
namely the two most rural and disadvantaged. However, it should be noted that
"teacher frankness" was inferred from the teachers' openness and willingness
to discuss local issues, and furthermore was used as a "proxy" variable for
job security. It does not represent a direct measure of job related attitudes.

Ourojaiye (1974) found in his study of'540 Ugandan secondary students
that a positive attitude toward teaching pupils was significantly related to
achievement for urban boys and girls (r = .253 and .212) but not rural ones
(r = .011 and .073).

Among the null findings are those reported ~y Klees (1974),
Izquierdo and Guzman (1971), and Somerset (1968).

Starting with the latter, it must be noted that Somerset only infer
red teacher morale from the quality of the secondary schools in his Uganda
study of Cambrid8eS~hool Certificate candidates. Furthermore school quality
was measured on the ~as1. of average examination.scores by students in the
school. The addition of school quality made only an infinitesimal increase
in variance explained .(Multiple ~ :I .3804 to .3807).

Izquierdo and Guzman's study of 519 grade 3, 4, and 5 Mexican
students measured teac-'c attitudes more directly, but found a very small
correlation, r • .002. MS. Likewise Klees (1974) found that teacher attitudes
towards his or her job were unrelated to achievement in his study of Tele
secundaria students.

The evidence here is mixed, and there are many reasons, already
mentioned, ~hy thi& 1s the case. Until more focused and direct studies
of teacher career attitudes are available, any conclusions regarding this
variable in LOe teacher ~raining policies must be regarded as tentative.
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15. Teacher Behavior

This vari~ble includes the lEA measures of the extent to which
teachers 3ssign homework from student reports of hours spent doing homework
and time spent on lesson preparation. One would expect that both of these·
behavioral characteristics would be favorably related to higher pupil per
formance. The evidence, however, is not clear.

Comber and Keeves (1973), for example, report five between-school
zero-order coefficients and ten between-student coefficients relating hours
students spend at homework and science achievement (see Table IV.1S). Of
the between-school coefficients, two are positive and significant, while
the remaining three are non-significant (though positive)~ In the between
student comparison, five are significantly positive while five are not.
There seems to be no consistent pattern by population, although by country
Indian students who do homework seem to be more successful in science, than
their counterparts in Chile or Iran.

With respect to hours spent in lesson preparation, there is a slight
positive pattern which would suggest that this kind of teacher behavior is
likely to result in greater student success in English as a se.cond language.

Overall, the evidence from these two facets of teacher behavior do
not provide clear guidelines which migh"t be incorporated into teacher tr.ainin~

policies. While the evidence is limited to zero-order relationships, with
no controls, the nature of the lEA samples, the three age levels, and the
four LDC countries suggest that the absence of consistent patterns should be
taken seriously, at least until further research is forthcoming.

16. School-Teacher Block Variables (lEA Studies)

This final section represents a departure from the previous 15
teacher variables, in that it does not deal with individual teacher variables,
but Blocks of variables which include school related variables as well, for
~xample, in the lEA science analyses, number of laboratory assistants and the
school behavior scale. In most of the lEA reports, this Block was identified
as relating to the learning condition in the school.

A further departure from the previous fifteen variables concer~~

the number of reporting the findings. The lEA volumes typically reported
the amount of variance explained by each Block of variables for the total
variance in achievement. Thus, in this brief survey~ the amount of variance
explained by the School-Teacher Block is compared with the variance explain~d

by Block 1, or the students' home background. The rationale behind this
procedure is simply to compare the relative importance of school-teacher
variables with home background variables. since these two have been the major
focus for the current discussion of the determinants of student achievement.
Where the proportion of variance explained by school-teacher variables is'
equal to or exceeds the variance explained by the Home Background Block, a "+"
is recorded; where this is not the case, a "0" is recorded.
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,',,:'t ~<llj., the general conclusions from the lEA studies was that
"schoc.- vdr:,1hles appeared to have relatively little power in accounting for
variati.0nsi:l :ichievement ••• " (Platt, 1975:38). However if one inspects
the imr0rtante of the school variables relative to Home Background variables,
in'th~ .·Jur LOCs as given in Table IV.16, this does not appear to be the
case. 1f the 56 comparisons available, the variance explained by the school
teacher block equals or exceeds that of the home background block in 41, or
68% of them. A couple of examples will illustrate the point. In India,
Pop. I ~lO-year-old), science, 20% of the variance 'is explained by the
school-teacher Block, compared with 1% by the Home Background Block. In
Chile Pop. I, reading, the school-teacher Block accounts for 8.3% of the
variance compared with 1.4% by the Home Background Block.

Are there any patterns either by subject, age level, or country
which emerge? The answer is clear. In all subjects except literature, the
School-Teacher Block accounts for equal or more variance than the Home Back
ground Block. In gener.al it appears that the School-Teacher Block explains
more variance relative to home background variables for the Pop. I results,
or the younger pupils. Finally, by country there seems to be a marked
contrast between Chile, on the one hand, and India on the other. With
respect to the former, the school-teacher variables are much weaker relative
to the home background variables, as only 8 of the 20 results are positive.
For India, the reverse pattern applies, as 22 of 24 results show the school
teacher variables to explain more variance than home background variables.

One should not exaggerate the implications of these trends for
teacher training policy in LOCs,since the analysis by blocks obscures the
unique importance of teacher-related variables. Furthermore, as already
noted, the teacher variables differ from analysis to analysis,depending
on whether they met the prescribed criterion fqr entry into the regression
equation.

Nevertheless the overall pattern, as well as the subject, age and
country variations is impressive. In contrast to the observations of Platt
and others r~garding the entire set of lEA findings, the results for the
four LDC5 seem to clearly indicate· th~t relative to home background variabl~s,

the ~ch0ol-teacher variables are very important in ~xplaining variations tn
student achievement. This pattern for the LOCs should be taken seriously,

.as it not unly supports findings already discussed for the 15 specific
teacher variables in this section, but underscores the differences betw~en

developed and le~s developed countries with respect to the determinants of
stud~nt achievement.
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CONCLUSIONS AND POLICY RECOMMENDATIONS

o

o

The mandate for this review was to locate and critically assess
relevant researches which investigate the impact of teacher variables on
student outcomes in less developed countries. Section I of this r.eview'
briefly described the background of this project and presented sone findings
from similar reviews of studies in western industrialized countries, mainly
North America and the United Kingdom. Section II outlined the format within
which the literature was organized. The 16 teacher variables were described.
In Section III, the evidence for the importance of each variable was des
cribed and assessed.

The search located 32 separately authored studies which investigated
teacher effects in LDCs. However some studies included several replications,
either by grade level, criterion variables, or by country. Counting each of
these separately, there were 64 studies to analyze.

(i) Some Comments on the Interpretation of Results

As described in Appendix A, some conceptual and methodological
considerations should be kept in mind when assessing the findings of these
studies.

The 32 studies included a variety of research designs and "lethodo
logical strategies. On the basis of the observations in Appendix A, many
of the results discussed in this report must be regarded as tentative and
possible underestimates of true relationships between variables. Cross
tabular analyses and zero-order correlation coefficients" do not take control
variables into account, and thus there is always the possibility that a
relationship might be spurious and due to intercorrelation with another
variable. Thus, for example, the correlation between teacher age and achieve
ment might be due to the fact that older teachers are more experiE!nced and
also more stable.

Hany of the results considered in this report are in thE! form of
zero-order relationships, which are particularly vulnerable to thE! above
limitations. However, rather than dismiss them altogether, it is more prac
tical to· utilize these findings as preliminary indicators of the real link
between teachers and pupils. Until more sophisticated research is available,
some information is preferable to none, especially where .policy-making is
concerned.

(ii) Summary of Findings

Conclusions for each teacher variable are briefly summarized as
a prelude to the policy recommendations.
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1. Teac lei Sex shows ~ixed results, but generally male teachers seem
co be .... re-'successIul with science achievement, while females appear more
succes:ful wit\. subjects like English and French as foreign languages.
Fur ther~··ore, males seem to be more successful in early grades, II t least in
some cou.. tries.

2. Age of :each~:- is equally mixed in results, but there is some
evidence that for the later secondary grades, older teachers are more
successful than younger ones.

3. Teacher SES effects are contingent on the social structure,
though in general teachers from higher status backgrounds are more
successful than teachers from lower status backgrounds.

~. Frequency of English in Childhood Home is a variable which has
relevance in countries where English is a medium of instruction rather than
the native tongue. In the one case where this variable was measured, it
was unrelated to student achievement.

5. Teacher educ~tional attainment also produced mixed results, how
ever teacher schooling did emerge as more important for primary and early
secondary grades, and for those subject areas requiring special skills,
such as science, mathematics and literature.

6. Teacher credentials and certification are clearly important for
successful teaching. Although the overall evidence is somewhat less than
unanimous, the more complex and thorough studies provide strong evidenoe
for the positive effects of teacher training on student outcomes.

7. Teacher"ability and achievement are important teacher qualities
for student achievement, especially for the more disadvantaged students.
The most thorough studies of this variable indicate that intelligent and
knowledgeable teachers produce high student performance.

8. Teacher experience is important for student performance in primary
and early secondary grades, but less so for upper secondary grades. This
finding is consistent with those of earlier literature surveys.

9. Teacher salary does not emerge as a consistently important vari
able in maximizing student achievement. The ambiguous results are probably
due to the high Intercorrelation between teacher salary and other teacher
variables.

10. ""eacher upgrading programs have received little attention in the
research l~terature, but the two studies reviewed in this report suggest
that such programs are effective.

11. Teacher expectations of students are among the most consistently
important vnriables in the achievement literature. Positive teacher ex
pectations of students produce positive results.
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12. Teachi'lg methods such as instructional televisio.: •. "~~ )rogrammed
instructinn h~ve been found to correlate positively ~ith s. ~chievement..
However the reSt 3.rch so far has been seriouly q".lestioned a "~-, .. indings
shouJ.d!:>e regar~ed with caution.

13. Teacher abs~_'~t._eeis:n and punctualitv, although onl:' l .. t~l~ researched,
do not seem tu be important teacher characteristics in relai:: ") student
per forma nee.

14. Teacher attitudes toward job and career did not clearl;' . Jerge as
~t1 important variable, in spite of sound theoretical reasons '.I1hy _~ ;hould
be so. Cnt:l ~urther evidence is forthcoming, the relationship C~" en
positive jub attitudes ~nd student performance must be regarded a~ ..<ed
and ambiguous.

15. Teacher behavior, operfitionalized as the assignment of ho:::.:W'ork
~nd time spent preparing lessons, did not clearly emerge as an importa~t

variable and thus of dubious value in teacher training programs, at Le~st

in isolation from other more important "trainable"teacher characteristi~S'.

lb. School-Teacher Block variables (lEA studies) provided overwhel~ing

~\/i~~nce, that at least in LOes, the conditions surrounding the school and
teachers ~re important in accounting for variations in student achieveme~t.

The evidence 'JAS strong and atypical in comparison with the results for the
developed countrie~ in the lEA samples.

Some comment is required in order to avoid simplistic inte~pret~·

tions of the mixed evidence found among the 32 studies covered in this re?ort.
The findings can be summarized for all samples ;.lnd all variables together in
Table I, designating a statistically significant positive effect by "+", no
effect by "a", and a negative effect by "_". Although the results in Table r
are mixed, a clear pattern can be seen: the bulk of the studies show signi-
ficant positive effects, a smaller number show no effects, and few sho'''' -
negative effects.

Table t: SlfM~ARY OF FINDINGS FOR ALL SAMPLES AND ALL VARIABLES TOGETHER

Number
Per cent

+

110
57

o

65
34

19
10

Total

194
100

o
Studies concerned ntost directly with teacher- qualifications (educa

tional attainment, credentials and certifications, ability, experience, salary,
1 ld -.Ji':.:r"ldin~ prvgr.1ms) :Jre summarized in Table II. Again the pattern is clear:
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Ta~le II: SUMMARY OF FINDINGS FOR VARIABLES CONCERNED WITH----- TEACHER QUALIFICATIONS •
+ o Total

------------------------------------_. ---
Number
Percent

35
56

22
35

6
10

63
100

~----------------- --------------

the bulk of the studies show positive effects, a smaller number show no
effects, and few show negative effects.

Some studies summarized above should be given greater weight than
others, due to the variables examined and the analyses carried out. In
Table III, therefore, the results are summarized for 11 l~;treflilly selected
studies. Three criteria were used in this selertion: (1) the studies related
specifically to teachers' years of training or type of qualification; (2) the
studies report results of analyses involving either experimental or statis
tical control for student background characteristics; and (3) the teacher
training variable is measured rather than inferred from salary or other
school or teacher characteristics. 11./ Here again the .pattern is clear:

Table III: SUMMARY OF FINDINGS FOR ELEVEN-SELECTED STUDIES CONCERNED
WITH TEACHER TRAINING

Number
Percent

+

6
55

o

3
27

2
19

Total

11
100

the majority of studies show positive effects, a smaller n,~ber show no
effects, and few show negative effects.

12/ The studies included here are:
Carnoy (1971), Carroll (1975),
and Chantavanich (1976). Each
separate study. The reader is
V for details.

Beebout (1972), Bibby and Peril (1974),
Currie (1977), Ellson (1973), and Fuller
sample and each measur~ is counted as a
referred to ANNEX Tables I, Ill, IV and

•
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It is maintained that the observed distribution of the results of
the studies reported here reveal a pattern which is not ~onsistent with the
null hypothesis (the hypothesis that teacher characteristics have no effect
on student achievement). This can be illustrated in Figure I. If the null
hypothesis prevailed, i.e., if teacher characteristics did not have any effect"·
on student achievement, sampling error and non-random measurement error would
lead to an observed distribution of estimates of teacher effects on student
achievement centering on zero, as illustrated by Curve I. The bulk of the
studies would show no effects, and a few would show positive effects and
approximately the same number would show negative effects.

Figure 1

Frequency

- b o
Ho

b>O
H,

.J.

+ b

o

Figure 1. Distribution of Obs£rved Estimates Under H
o

and HI

In the studies reviewed here, however, the distribution of estimates
of teacher effects cleat:.ly centers on a value greater than zero, as illus--- --
trated by Curve II. It may. in summary. be concluded that the results reported
here constitute evidence of a positive effect of teacher characteristics on
student achievement and are inconsistent with the null hypothesis. It should
be noted here that the two analyses presented in Part II of this report give
further support to this conclusion. If these two analyses were added to
Table III, the percent figures in the table would be 62 percent "+", 23 per
cent "0", and 15. percent "_It. The studies in Part II are of special impor
tance since they were designed specifically for the purpose of testing the
effect of teacher training taking into account all the problems we are aware
of in the studies reviewed here. Further studies using better controls and
more percise instruments will be required in order to obtain a satisfactory
estimat~ of the magnitude of the effect of teacher training and other teacher
characteristics.
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Qvelal.l, one can conclude from the evidence of the 32 studies
covere~ by this report, that at least some teacher variables have emerged as
very i~~ortant in explaining variations in student achievement 1n LOes. By
far thp ~ost impressive evidence focused on variables linked with teacher
qualift~~tions 1nd credentials. Contrary to the arguments presented elsewhere,
th~ evi~ence here suggests that.trained teachers do make a difference. Fur
thermore, teachers wi.th more experience and with higher levels of ability and
knowledge appear more successful than those not so well endowed. However,
thes~ ~~atements need some qualification, since apparently these consequences
of competence ~o not operate o~t of specific social and cultural contexts.
Thus, for example, it seems that credentials are more important for those
subject-areas which require special skills and knowledge, and which are much
more d~pendent on the s~hool for learning, such as mathematics and science.

On the other hand, teaching experience appears more important for
the primary and lower secondary grades, which is near the primary levels for
which "untrained" teachers may act as substitutes for the trained, given
appropriate programmed teaching instructions. But whether this latter prac
tice will work for any subject area is a matter for further research.

With respect to teacher demographic and background characteristics,
again the evidence is somewhat ambiguous. What is certain, however, is that
there are differences between young and old, and males and females, with
respect to teacher effectiveness. Naturally the effects of these two vari
ables are contingent upon specific contexts. However, at least in some
countries, it seems that males are more successful for early grades, and the
older teachers seem more successful in the secondary grades. The slight
discrepancy between the findings with respect to age and experience is not
clear, but there may be interaction effects between these two variables which
merit further investigation. Finally, teachers from up~er status backgrounds
are generally more effective than those from lower status origins. -

Attitude and behavior variables do not present an altogether clear
picture either. Without question, favorable teacher expectations of students
are extremely important for successful student performance. However, it s~ems

that aspects of teacher behavior such as absenteeism, punctuality, glvlng
homework or preparing lessons, and attitudes toward one's job, are all
moderately orof minor importance.

A final observa tion mus t be mad eat this point. The in terac t io'!
effects found to operate between teacher credentials and experience is an
important factor to keep in mind. Few studies have actually examined inter
actions between teacher variables with respect to 'student outcomes. Yet th,·
inconsistency of some of the findings may be due in part to interaction
effects. Thus until we know more precisely within what contexts certair.
variables have an effect, we will be unable to completely understand how
teacher characteristics produce results in the classroom.
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(1ii) Some Unresolved Questions

The studies reviewed in this document provide us with a fairly
comprehensive picture'of the importance of some teacher characteristics for
student achievement. Nevertheless several questions outside the scope of
this report remain unanswered, but should be noted because of their possible
influence on policy-making for teacher training programs in LOCs. These
questions concern: (1) threshold effects of teacher training, (2) the effects
of teaching styles, and (3) the relative efficiency and costs of alternate
programs for teacher training.

(1) Threshold Effects:

Frequently during interviews with experts for this report, the
problem of "how much" teacher training was raised. In other words, it was
often felt that beyond a certain "threshold", additional teacher preparation
would likely prove unimportant in raising performance levels in. developing
countries, thus wasting scarce resources, both in terms of costs and
facilities.

However, this upper threshold, whatever it might be, was not felt
to be of immediate concern for teacher training programs 1n most LOCs and
thus the expansion and upgrading of existing programs was seen to be a viable
goal for the improvement of educational systems.

Unfortunately none of the studies reviewed in this report took
threshold effects into account, either directly or indirectly. Thus, for
example, when Thias and Carnoy (1972) calculated the marginal gains in earning
through schooling for each unit increase in teacher salary (linked to creden
tials) they did not consider an increase beyond which the gains would diminish
or cease to occur. However, it is clear that such a limit would most likely
occur.

Therefore we still know virtually nothing about the critical lower
or upper thresholds which set boundaries to rational and economic improvements
in teacher selection and preparation. Clearly more research into this ques
tion is needed for rational planning in LOCs.

(2) Teaching Styles:

The effects of teaching style on student outcomes, both cognitive
and non-cognitive, have been thoroughly researched in North America and the
U.K. (see, for example, Gage, 1963, and Rosenshine, 1971). While in most
instances teacher style, such as authoritarian or non-authoritarian methods,
has been found to be important for certain kinds of students and in some·
subjects, few overall generalizations regarding this variable have been
forthcoming.
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Again, as with the previous discussion, none of the studies con
sultea :or this report ihcluded direct measures of teacher styl,e. Thus
empirical evidence from LOes regarding this aspect of teacher characteristics
is simrly not available.

However, there has been speculation and exhortation about appro
priate and effective teacher styles for LOCs.' For example Cole and Bruner
(1975) argue that teachers of disadvantaged children would be more successful
(in terms of student perfo'rmance) if they "stop laboring under the impression
that (they) must create new intellectual structures, and start concentrating
on how to get the child to transfer skills he already possesses to the task
a t hand" (p. 121).

Nduka (1974), writing on needed educational reform in Nigeria,
has argued that non-authoritarian teaching methods are necessary in African
schools to create critical and open minds which are essential for learning
the skills of mathematics and science. He feels that this orientation is
essential to counteract the strong non-critical and "closed" cultural tradi
tions of Afiican thought patterns.

In both of the above examples, the authors assume that teaching
styles influence learning outcomes. We must know more about this set of
variables, specifically as they are appropriate for effective and efficient
teaching in different societies and cultures.

(3) Alternative Progra~s for Teacher Training:

Teacher training,even in LOes, generally.follows a traditional
western pattern and as such is conservative and expensive with respect to
local needs and resources (Hu~~n, 1977). It is legitimate, therefore to
ask whether alternate programs might be possible and feasible, at least in
some developing countrtes.

Implicitly, a number of alternate teacher training programs are
suggested by studies in this report, for example the use of upgrading or
inservice training schemes, especially for poorly trained teachers, and the
retraining of teachers for new curricula (cf. 111:10). Likewise, programmed
teachingmaterial~ with relatively untrained personnel have also proven ~uc

cessful, ~r least tn early grades and for some subject~: as well as the use
of instructional television and radio (cf. 111:12). Unfortunately none of
the literature examined for this report provided clear evidence that the~e

alternate strategies were either more efficient or less expensive than the
use of conventionally trained teachers in face-to-face teaching situations
(Carnoy and Levin, 1975).

It may be that a combination of alternative strategies might be
useful in some situations. For example, Husen (1977) has recently suggested
that teacher training should take place both in and outside of institutional
settings. Pre-service training of short-term duration might be feasible for
primary education and could provide a rapid and pl~ntiful supply of 'teachers
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d~ this '~xpanding educational sector. As in Botswana and Tanzania, the 50urc~

..; 2- these teachers could be in the form of national service programs for sc'nool
leavers, at least temporarily (Husen, 1977; Mmarai, 1977). Formal teacher
training colleges could then be reserved for those who had, on the basis of
thei~ primary teaching service, decided upon a teaching career. especially at
the more advanced levels.

Whatever the alternate strategies, and they are many. it is neces
sary that experimental research be specifically designed to assess both their
cost and effectiveness. Finally, alternate strategies should be chosen only
after the social, cultural and demographic featur~s of the country have been
carefully considered. Otherwise alternate strategies could be detrimental
in the long-run to' the improvement of education in developing contexts where
literate and trained manpower is needed.

(iv) Policy Recommendltions

On the basis of the conclusions of the previous section, the follow
ing policy recommendations are suggested:

1. No program for teacher training and teacher allocation should be
designed and initiated in LOCs without first acquiring a thorough knowledge
of the demographic, structural, and cultural context within which the program
is to function. These contextual factors should not be taken lightly, as they
can considerably affect the success of even the best qualified and trained
teachers. Furthermore, one cannot assume that all LOCs are alike with respect
to educational processes. Oifferences between some Loes may be greater than
between LOCs and developed countries.

2. Efforts should be made to increase and improve teacher training
programs in LOCs. Furthermore, short~term teacher upgrading programs would be
effective for those teachers already in the profession but who have not had
extensive training.

3. Selection and recruitment of teachers should be made with a know
ledge of their most effective use, i.e., that male teachers will likely be
more successful than females in teaching mathematics and science, and so
forth. Naturally these allocations can only be made with the full knowledge
of the cultural context within which they are made. especially the social
roles and status of males and females, age groups,and the nature of the
status structure.

4. A major focus of teacher training should be on the development of
teacher knowledge and ability in specific subject areas.

5. Emphasis in teacher training programs should be on developing
favorable t'eacher attitudes towards students. Furthermore, teacher trainees
should be made aware of the impact of their expectations of students on sub
sequent performance.

John M
Rectangle



I
- 46 -

6. Whe:e r>rogrammed teachLlg and relatively untrained teachers are
used, .:1eir use should b~ restricted to the early primary grades and for
those subjects which hav~ strong links with cultural and other outside
agencj~s, for exa~pl~ :eadlng.

7. Attention should be directed to the most productive use of
experienced teachert=, especially those with less training, by using them
in the primary grades.

8. Further res~arch sh01.ld be undertaken in LOCs in the unique
relationships between teacher and student, and their impacts on learning.
Specifi.c attention should be directed to the interactions between particular
teacher variables, and how these variables relate to learning.

J. Research sht.uld be directed to the location of "threshold" effects
of teacher competence variables, that is, at what point does additional
training cease to be effective, and for what grade levels, subject areas,
and so forth. Currently ~e have virtually no information on teacher com
petence "thresholds", anc' in the case of LDGs such information could have
i~portant financial and educational consequences.

(v) Suggested Design for Future Research

Followingth1s review of 32 studies of teacher effects in LOCs, it
is apparent that many gaps still exist in our knowledge and understanding
of the learning proce~, and the role of the teacher in this process. Thus
it is appropriate that· this review end by volunteering suggestions. as ·to the
content and design a research project might take in order that some of
these gaps be filled, '.

First, it should be realized that research on anyone LDCcannot
be readily extrapolated" to another LDC, any more than research from developed
countries can be extrapolated to LOCs. Thus the most ideal study would be
one where several ·different "types" of countries are included, with exact
repli~rttions for each country.

Secondly, it is clear that more studies of an experimental nature
are des:l.=:rately needed. Straightforward survey research has made a consider
able co·~· ribution to our knowledge of education in all countries. However,
in order ·'0 test specific hypotheses about teacher variables, and furthermore
to avoidsuc~ of the pitfalls of achievement studies to date, accounting for
student gains with pre-test and post-test results for experimental and control
groups may add much to our present knowledge.

the characteristics of teachers should be linked with their
students for the different cognitive outcomes. Analyses should "be made
at the between-student level rather than aggregated school- or country levels •
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Finally, close attention should be directed to the interrelationships ..
between specific teacher variables, and possible interaction effects should be
investigated.

It would be difficult to present more specific directives for
possible research designs. The suggestions presented above derive from the
body of research covered in this report, although any effective design would
of necessity take into account the country, demographically and culturally,
within which the study would take place. .

Ultimately, future research should not be preoccupied with the
question of whether trained teachers make a difference, since that question
has already been answerd by cumulative research evidence. The question which
remains unanswered is how, and because of what qualities and in what contexts
do teachers make a difference. Answers to these questions will make signifi
cant contributions to our understanding of the teacher-learner process
generally, and in LOCs, and will help improve schooling outcomes ina manner
most congruent with LOC needs. Agencies involved in the financing of teacher
training programs are in a unique position to promote experimental and
controlled non-experimental studies on the effects of teacher training on
student achievement. Such evaluation ought to be an integral part of any
such financing effort as a way of assuring efficient use of development
resources.
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APPENDIX A

SOME PROBLEMS IN THE INTERPRETATION OF RESEARCH FINDINGS

As mentioned at the conclusion of Section I, the interpretation of
school achievement studies in LOes in the light of findings from developed
countries is not always an easy task. Both in terms ~f the social and cul
tural context of schooling in LOGs, and the methodological procedures in many
recent LOG studies, there are gIounds for suspecting that the real. relation
ship between teacher training characteristics and student perfor~ance is some
what·underestimated. Thus the conclusions of this literature review should
be regarded as conservative statements about the probable gains to student
achievement through the upgrading of teachers in LOGs.

In this appendix, two types of factors which might obscure real
teacher effects are discussed: 1) factors related to the experience of
schooling in LOGs, and 2) factors related to methodological procedu~es used
in some LOC achievement studies.

A. The Educational Experience in Less Developed Countri~s

First it will be useful to raise some issues that relate to the
assumed differences between developed and less developed countries in the
educational experience of students. These issues might be crucial since
they could affect the extent to which conventional theoretical and empirical
models of educational processes can be used equally in developed and less
developed societies in the analysis of education. They might also help to
highlight possible differences in the expected roles and performance of
teachers.

In most current educational research it is generally assumed that
differences in educational processes (outcomes) represent diff~rences of
degree r~ther than kind. In other words, the reasons for the lower perform
ance of students in LOGs (as documented in the lEA studies) are said to be
less adequate physical facilities, poorly qualified and untrained teachers;
and deEj, lent pre-school and home environments. In support DE this position,
Simmons' 1974) has argued that learning behavior "appears to share common
mechanisms across cultures", and that the burden of proof rests with those
who question I.his position.

Son~ evi.dence, however, calls into question certain assumptions
about sch .ing outcomes in LOGs. These can be classified into three
categories: 1) the effect of schooling on cognitive development, 2) cross
cultural differences in cognitive processes, and 3) differences in the
school experience. Each of these will be briefly discussed.

-
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(i) In LOCs, to what extent is schooling preferable to no schooling for
the development of cognitive abilities?

Those who minimize the importance of school and teachers implicitly
suggest that either the school is an unimportant agent for cognitive develop
ment, at least in some cultural contexts, and that to attempt to improve
school efficiency by increasing school resources, such as teacher training,
will produce negligible results.

A major obstacle in testing this proposition stems from the fact
that it is virtually impossible to investigate the relative advantages of
schooling since, in most societies, it is now difficult to find control
groups who are unschooled. Nevertheless two studies have been located, that
by Fahrmeier (1975) in Nigeria and Sharp and Cole (1974) in Mexico, which
make recent contributions to the discussion. '

With respect to Fahrmeier's study in particular, children between
the ages of six to thirteen were tested for level of cognitive development
and, as expected those who attended school showed higher level of ability
than those who did not attend. However, an unexpected discovery was that
the gap in ability between the schooled and the unschooled remained constant
for each age group. In other wo'rds, at point of entry into the schools,
those who did enter already manifested higher levels of cognitive develop
ment (the result of a selection process already apparent). Yet, through
maturation and exposure to other agents of soci~llzation and learning, the
unschooled also developed intellectually. Thus given the original differ
ences between thet~o groups, schooling bestowed little additional advantage
in the acquisition of cognitive skills, nor were its effects cumulative.

By contrast, Sharp and Cole (1974), in their investigation of 446
individuals' between the ages of 14 and 61+, and from both traditional and
non-traditional Mexican towns, concluded that in spite of clear age effects,
schooling exercised a "profound effect" on cognitive abilities.

What is suggested in these and sImilar studies is that in highly
traditional societies there may be some intellectual development, at least
regarding cultural learning, outside the school, through extended families,
elders, rituals, and other means (Akinpelu, 1974). In contexts such as these,
the effects of teachers will be partly obscured or even contradicted by these
factors.

Unfortunately, not enough systematic and rigorous research has been
conducted on the complex inter-relationship between the culture of society and ,Y
the school, especially with'respect to student achievement in LDC schools.
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(ii) To what ex~ent are cogniti~'e processes of people from different
,-ultures shared?

-Another issue concerns the extent that cognitive styles differ
betwet::.· cultu!"es. ThosE" who maintain large differences say that cross
cultural comparisons of achievement on standardized tests, and even the use
if standard statistical model~ in the analysis of achievement data, may be
questionable.

For example Gladwin (1970), in his study of logical thinking among
the Puluwa t islander~ in the South Pacific, argued that cognitive measurement
instruments and other achievement tests are intended to measure the way inform
ation is categorized and organized, rather than the way it is processed and
mani~ulated. Thus Gladwin contends that children from cultures other than
-the western middle-class are likely to perform less well on such tests, and
by implication appear less competent. However he argues that they may be
highly competent, but ace lrding to criteria not measured by conventional
achievement instruments. Thus teachers may manifest different degrees of
success depending on thf subject taught and the cultural traditions of the
students' environment.

This position is supported by the earlier research of .Gay and Cole
(1967) on the mathematics ability of members of the Kepelle tribe in Nigeria.
After developing two sets of mathematics problems, one based on conventional
tests, the other based on the cultural and environmental setting of the
Kepelle, the researchers administered both sets to a sample of Africans and
Americans. In both samples, individuals excelled on the problems appropriate
to their culture and scored poorly on those derived from the other cultural
context.

The implication here is that the interpretation of achievement
scort"t; and other outcome variables based on presumed standardized tests may,
in f-,Ict, obscure the real link between teachers and student performances. Thus
the co~parison of these test scores across cultures is somewhat problematic,
partj :'ularly in attempts to compare the importance of background and teacher
effects ina given context with respect to given cognitive outcomes.

In contrast to the view which posits the "psychic unity of mankind"
(and thl,S "shared" learning processes), an alternative position contends
that differences in substantive knowledge and problem-solving abilities
represent more profound and fundamental differences in logic and other thOUbh~

processes. Gladwin (1970), for example, has argued that these processes are
culture-bound.
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"There are already in existence numerous comparative
studies of cognition in different cultures (Tyler, 1969).
However, with but a few rare exceptions these have been
concerned with the frameworks within which information
is organized for use, frameworks which have been variously
called cognitive maps, semantic frames, or ethnoscience.
Yet the differences in cognition between middle-class
and poor people in the United States seem to lie more"in
the way information is processed and manipulated than in
the way in which it is categorized and organized. If this
is true, the critical differences should be sought in styles
of thinking, problem-solving, and planning." (Gladwin, 1970:218)

Thus both positions in this issue affect the interpretation of
achievement study findings, particularly in LOGs. For example, "in studies of
test results, it is generally found that children in LOGs score lower than
those in developed countries, and thus one might conclude either: 1) that by
upgrading schools and teachers in LOGs, greater comparability in test scores
might be obtained, or 2) that the differences are due to more fundamental
cognitive processes and less amenable to policy intervention without radically
changing the culture context.

Clearly whatever policy recommendations one makes will, to a large
extent, depend on how one interprets or explains the differences in achieve
ment results. There is much room for further investigation of this culture
cognition problem.

(iii) To what extent is the experience of schooling comparable across cultures?

This question concerns the continuity between school and culture,
and whether there is harmony between school and other cultural agents, for
example the family, religion, power structure, and the knowledge system. It
has been observed that in some traditional cultures, especially those found
in LOGs, this question may be important.

In the first place, it has been argued that in traditional societies
much cultural (moral) education, is likely to occur outside the school. It is
often forgotten that the school is an innovation of western cultures, and in
its present form, represents a western "import" into non-western environments.
To this extent it has sometimes been found to~lack relevance with respect to
the cultural needs of the students who experience it, and may be poorly suited
to the training of technological and scientific skills, the results are that
standard teaching and learning processes may seem to produce minimal outcomes
(Akinpelu, 1974; Leacock, 1972).

There are several reasons which might explain the lack of relevance
of schools in some LOes. To begin with, there is often little recognition of
or knowledge about, the traditional educational processes. The"re can be little
doubt that complex informal educational systems exist in many traditional
societies, through which highly valued cultural knowledge is transmitted, such
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- 52 - •a~ family me~be. s, religious le~.iers, village elders, and peers (Akinpelu,
1974', Ii! many contexts, a teacher who is an· "outsider" to the culture,
using r..aterials and techniques ~hichare unfamiliar in a setting (the school)
which is equally strange, can e<perience only limited success. l~ Akinpelu
has o~·erved,·'.,. where~; the parents in western culture tend to 'thrust'
out t~eir children to others to train rather early, in the non-literate
Svcieties, the ;>ar't''1tsand the family assume greater responsibility in, and
spend longer time on, the training of their children" (p. 418).

It should he noted, however, that in these traditional societies,
the teache~ is virtudlly the only source of most technical and sc:ientific
knowledge as few oth~r persons in the immediate social and cultural context
are 'ikely to posses~ this kind of expertise. Thus the teacher'~ importance
for ':he mastery of thlS knovledgecannot be overestimated. Yet schools in
LDCs, particularly i1 the :anguage of instruction is not the mother tongue,
tenc. to teach more than technology and science; western cultural values are
also imparted.

A second cons; ieration thus concerns the potential conflict between
"he values of traditional societies and western education. This can be illus-
..:rated by pointing out ·the lack of relevance which sometimes exists in much
of curriculum content in LOG schools. For example, .Coleman (1972) has argued
that one of the basic functions of the school is to provide the child with a
vicarious experience of the adult world, including both social and interactional •
structures, and the physical world. Yet it has been observed that the content
of subjects taught in some LOC schools lack this relevance. Books are fre-
quently imported from western countries, and often are outdated castoffs
(Leacock, 1972). The·curriculum is oriented towards the successful completion
of external examinations, which are set in former colonizing countries, and
whi~h often require the mastery of knowledge and skills which bear little re-
levance to the cultural context of the host society. Thus the vicarious
experience of children in some LOC schools is of a society which is completely
foreign to them, and which, for the most part, they will never experience.

B. Some Methodological Considerations

In addition to the above framework within which results of studies
of studf!nt achievement in LOCs m,!![it be assessed, there are a number of method
ological difficulties which must also be considered. While the following
observations pertain equally to studies in developed and less developed
societies, they are offered with particular reference to the studies which
are reviewed in 'this report.

BEST AVAILABLE COpy
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Most studies relevant for the analysis of teacher effects have used
survey research designs and have focused upon students or schools as the units
of analysis. 1/ The most common statistical operations have been based on OLS
regression techniques. usually following analysis of variance strategies,
either by increment in variance-explained procedures or disaggregation of
var'iance-explained strategies. The initial model upon which many of these
studies were built is from the original Coleman Report' (1966). the criticisms
of which are numerous and well-known (Bowles and Levin. 1968a. 1968b; Cain and
Watts, 1970; Hanushek and Kain. 1972 - to name justa few).

The basic equation for most of these studies has been derived from
the Education Production Function (EPF). In brief. the EPF focuses on the
educational outputs of schools (usually in the form of achievement scores) as
functions of various school inputs (usually the background of students,
teacher characteristics. and other school facilities). The EPF model has
been adequately described and criticized elsewhere. and these will not be
repeated here (see. for example. Alexander and Simmons. 1975; Lueke and
McGinn. 1975; and Brown. 1975). However a number of specific problems must
be kept in mind when assessing the LOC studies of teacher characteristics and
achievement.

(i) Aggregation of data

In virtually all studies of achievement. school and teacher variables
have been aggregated at the school level. while student variables have been
used at the individual level. Thus one assumes that school facilities and
teachers have similar effects on all students. and that the allocation of
inputs to students is independent of student characteristics.

However there has been considerable evidence to indicate that
students do not receive equal benefits from schools and their teachers.
The alternate strategies which at least partially overcome these difficulties
are to link teacher and student in the analysis. or to use the teacher as the
unit of analysis (for the study of teacher effects). These strategies. how
ever. have been rarely utilized.

o

1/ The use of teachers as the unit of analysis is virtually unknown in
teacher effect studies. Yet the advantage of this strategy should be
obvious. since the aggregation of teacher variables (a normal procedure
in EPF studies) masks rather than reveals the importance of teacher
characteristics. A useful example of this alternate strategy is found
in Veldman and Brophy's (1974) study of primary school teachers in a
Southwestern U.S.A. school. They report a positive relationship between
teacher quality and student achievement.

John M
Rectangle



- 54 -

(ii) Substarcie characteristics of populations in LOCs which have
_"e thudo~gical im{J 1tca t ions

Closely linked with the technical aspects of research methodologies
often lploye~.in research into the determinants of student achievement are
a numt ~r ~f substantive considerations. It is generally known that the out
C0~es of regres~i~n analysis are contingent to a large extent on the nature I

of the variables entered into the regression. The fact that teacher and
schn~' variable3 have not acccunted for much variance in achievement outcomes
in LOC studies is possibly due to little variation in these variables. Thus
it appears that once a certain threshold level of school facilities and teacher
quality has been reached, little additional effect on achievement can be
obtained by the manip111ationof these variables (Alexander and Simmons, 1975;
Caillods,' et al., 1975; Schiefelbein, 1975; Heyneman, 1976a).

However, in the study of LOC schools there is reason to believe that
the variation in school resources, and in particular teacher competence, is
much greater than 1n devt~loped industrialized countries. Although little
attention is generally given to these differences in most reports (except
;erhaps ex post facto), international studies of educational achievement have
documented these differences at an international level (Coleman, 1975; Platt
1975). Thus any differences either in achievement, and certainly in the
relative importance of its determinants such as school resources or teacher
competencies, may be a function of wider variations between schools (or
regions) of these variables. With this in mind,the following observations
are useful in the estimation of teacher effects from LDC achievement studies.

1. The variation of socio-economic background of students in many LOCs is
greatly attenuated, with the result that background appears ,to contribute
little in explaining variance in achievement (Heyneman,' 1976a). Compared
with developed countries, where there is considerable heterogeneity in ma
terial conditions, life-styles, and occupational status, the background con
ditions of LDes is relatively homogeneous. 1:./

2. Concommitant with the above, there is often in most LOGs a wider
variation in teacher related variables than is found in developed industrial
ized countries, thus making it statistically possible to find a stro~ger

teacher ~ffects in the LOCs. The fact that this has not sometimes been the
case (see, f.lr example, Heyneman, 1976b) lends even greater support for the
unimportance of these variables in explaining variance in student achievement.

An example of this situation can be found in the recent Botswana survey,
which showed that 50.3 percent of the Form III students came from agri
cultural backgrounds, and that 71.9 percent of the fathers owned cattle
(Husen. 1977, Pop. II, 1976). Heyneman (1976a) describes his efforts
to maximize background variation in his Uganda study in order to more
accurately measure their effects on achievement outcomes.

BEST AVAILABLE COpy
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1. Studies in industrialized countries have shown that school and teacher
resources have differential effect on students of varying abilities and
backgrounds: the more disadvantaged the students, the greater effect of
school and teacher variables. Insofar as there is a larg~ proportion of
students in tOes from deprived backgrounds. one would expect that resource
variabtes wo"ld have greater impact on achievement than studies in industri.al
ized countries would tend to suggest.

In addition to the previous methodological consideratfons, there
are a number of specific problems concerned with the use of survey data and
highly sophisticated multiple regression procedures which may tend to under
estimate teacher effects. These are briefly summarized below.

(i) Assumptions underlying the use of survey data and the EPF in studies
of achievement in LDCs

l. In order to inf~r causality from cross-sectional data (i.e. survey
data), it is necessary to assume that some variables precede others in time,
and that pr~sent levels of a variable are reliable indicators of past levels
(for example, student background variables. which mayor may not be cumulative
over time).

However, this assumption is incongruent with the fact that students
may encounter many teachers during their academic careers. and that the mobil
ity between schools of teachers and students introduces error into the input
variable measurements. The possibility of significant relationships between
input and output variables is reduced. ~./

2. In previous analyses of the factors relating to student achievement,
researc:hers have generally assumed that the learning process is a constant.
and thus have generated a single explanatory equation to describe the relation
ships between input and output variables.

However, as already established in this report (IIA), this assump
tion is incongr.u~nt with considerable evidence from anthropologists and
psychologists. It has furthermore been questioned by other evaluators of the
research literature (Averch, et al •• 1972), as well as persuasive argumenta
tion based on ~onditions in LDCs (Schiefelbein. 1975).

(ii) Assumptions underlying multiple regression and variance explained
strategies

In a recent survey of research on student achievement in LDCs
(Alexander and Simmons. 1975). attention is limited to EPF studies using
multiple regression techniques. Not only have most of the larger and more

o 3/ The turnover of teachers in LOC schools has been frequently mentioned.
See, for ~Kample. Watson-Franke (1974) and Schiefelbein (1975).
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sophisticate.: s udies utilized these techniques, but these statistical strate
gies {..... '1e generally been considered more valid and productive than other known
types ,)f stra~egies. With this in mind, the following observations are pre
sente~ as useful guidelines in .lsessing these types of studies, especially
when tI&e analisi~ of det-- rminants of student outcomes produce small or insigni-
fican~ results. ~/ .

1. If only a few variaJles ar~ used in the student achievement models.
the amJunt of total variance explained will be small.

2. If the moa~l used in the analysis is misspecified, and the independ
ent variables in the equation are unimportant, then obviously the total amount
of v~riance explaine~ ~ill be small or insignificant.

3. If there i~ considerable multi-collinearity among the variables
whi/~h are presumed to expl ain achievement differences, then the total amount
of variance explained wi] Lb.~ !imall or insignificant.

4. Likewise, if !here is considerable measurement error in the variables
!n the model, the total amount of va~iance explained will be reduced or under
~&timated. This obserl/ation is particularly important in the assessment of
the validity and reliability of achievement measures, as well as attitudes of
t~achers arid students and other aspects of teacher and student behavior.

5. If there is little variance in the variables, then there will be
little to explain, even in highly sophisticated models. Thus if the parents
of all the students in a particular sample come from similar backgrounds,
little of the variance will be explained by this factor. Clearly this is an
important consideration when assessing studies of achievement in LOCs.

6. When incremental partitioning of variance is the strategy used,
(as has been the case in most achievement studies), and when the variables
in tile model are intercorrelated (which th~y usually are), the importance of
each variable, or block of variables, is largely determined by the order of
entry into the regression equation.

~/ A alu~t useful summaryzof possible explanations for small or insignificant
variance explained (R ) by factors in achievement mouels, is found in
Pedhazur.
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APPENDIX B

THE SEARCH STRATEGY

Although the Teacher Training Project officially began in late
January. 1977, work was already well in progress in mid-December 1976. An
ERIC search was commissioned in late January after a careful selection of
over 30 descriptors. This search resulted in the identification of 1463
items rel3t~rl to teacher variables. student achievement, and LDCs. Whill~

much of this material related to background or topics ot cel~trai con~~1n tv
the project. a number of key articles and reports were identified in this
manner.

During this time a systematic bibliographic search was being con
ducted through other information retrieval sources. In particular searches
were conducted in Current Contents, Psychological Abstracts, Sociology of
Education Abstracts, and Sociological Abstracts.

From March 16 to March 22, Saha visited the International Institute
for Educational Planning (IIEP) in Paris, not only to utilize their library
facilities in educational planning and development, but also to consult
with members of the staff.

From Hay 9 to May 20 a second project mission was made. Included
were searches of the library holdings of the International Bureau of Education
(lBE) and the International Labor Organization (ILO) in Geneva. A second
visit to IIEP in Paris permitted the completion of the search, which began
earlier. The search also included the resources of the Institute of Education
at the University of London and the Institute of Development Studies (IDS) at
the University of Sussex. At all-these institutions, interviews were held
with key personnel, and their libraries and other resources were utilized in
order to locate additional materials which might be relevant to the topic
of the project.

From February to June. three work-in progress seminars were given
at the Institute for InternatiOA&l Education. Stockholm: February 24. April
14. and June 7. Many of the ideas relevant to this report were articulated
and debated by members of the Institute staff. whose contributions must be
acknowledged.

During the remainder of June. and throughout July and A~gust,

the results of the search were organized. thoroughly examined and written
up, terminating in the present report.
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SUMMARY

The purpose of the present study was to investigate the effect of
teacher training on student science achievement in developing countries. The
data used were collected by the International Association for the Evaluation
of Educational Achievement (lEA) in their 1970 survey. The countries involved
in the present study were Chile and India.

The lEA data files contain a large number of items. Previous
analyses, however, have used only a very small proportion of them. Attempts
to analyze large school survey data sets in the late 1960's and early 1970's
showed that a new paradigm was needed for thinking about and analyzing school
and teacher effects on student outcomes of schooling. First, there was a need
for methods for reducing the mass of data availahle to a small set of parsi
monious descriptions of the relevant underlying phenomena. Second, there was
a need for a causal conceptualization of the educational situation in models
elaborate enough to cover all major relevant aspects of schooling. Third,
there was a need for methods suitable for testing these models. Statistical
developments in the 1970's have made great progress toward meeting these needs.
A key development is the use of path modelling with latent variables, a tech
nique used in the present study.

In invpqtigating the effects of teacher training on student achieve
ment, it was necessary to control for other relevant variables. This was done
wi th the help of a model of the s'chooling s ituat ion, which covered, wi thi n the
limits of the lEA data bank, as wide a scope as possible. The analytical
methods used enabled the calculation of both the direct effect of formal
teacher training, holding all other relevant variables constant, and the 1.n
direct effect, through other variables that teacher training influences. In
addition, it was possible to calculate rough estimates of the potential effect
of any form of teacher training.

The analysis showed similar results in Chile and India. Verbal IQ.
of course, showed by far the strongest total effect on student achievement.
The next strongest effect was shown by Teaching Methods. Teacher Tralning
showed slightly stronger effects than Home Background. Sex of Student and
Sex of Teacher had negative effects, with girls having lower achievement
levels than boys and women teachers being associated with lower achievement
levels among students than men teachers. Region and School Atmosphere had
essentially no effect. The effects of other variables were inconsistent.

The results of the analysis suggest that if the mean level of
formal teacher training in the respective countries were raised to the level
of the most highly trained 50 percent of teachers today, mean student science
achievement, as measured by the lEA test score, would rise from 9.6 to 10.3
in Chile and from 8.3 to 8.7 in India. These increases represent 8 and 5
percent of a standard deviatlon in achievement in the respective countries.
These estimates are based on the assumption that increases in the level of
teacher training would occur within the framework of the formal teacher
training programs through which the sampled teachers had gone.
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It ~i~nt be argued, however, that the Teacher Training variable was
too c_~servative a measure of the potential teacher effect, since it measured
tradit:onal formal teacher training. What is more important is not teacher
training as such but the behaviors teachers manifest in the classroom. There
are m'L.? ways _hat teacher behaviors can be changed, and formal training of
young :eacher candidates is only one way. Moreover, even other teacher
variables, such as sex and experience, are really surrogates for teacher
classroom behavior measures, since behaviors are not rigidly bound to sex or
experi~nce. Women teachers can, in principle, learn those behaviors which
their male colleagues exhibit which account for the observed effects of teacher
sex. From that point of view, an estimate of the potential eff==~~ ~f ull
forms of teacher training would be the combined effects of all teacher back
ground and training variables, teaching methods, and a residual "Opportunity
to Learn" variable. Approximate calculations of this aggregate teacher effect
suggest that if aggregate teacher effectiveness were raised so that the mean
teacher effectiveness were as high as the mean of today's most effective SO
percent of all teachers, student science achievement would rise from 9.6 to
11.0 in Chile and from 8.3 to 9.6 in India. These increases correspond to
16 and 15 percent of a standard deviation in achievement in the respective
countries. The aggregate effect of school variables was approximately the
same as the aggregate teacher effects.

The estimates of teacher effects on student science achievement
calculated in the present study do not provide evidence on what economic rate
of return countries might gain on investments in teacher training progr~6.

That depends on a yariety of pedagogical and economic considerations. What
they do suggest, however, is that if investments are made in teacher training
programs, there will be a return on the investment in terms of increases in
the level of student cognitive outcomes of schooling.

BEST AVAILABLE COpy

•
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INTRODUCTION

The pre.elt .tudy is based on a reanalysis of the data collected
by the Intern.tiona.\ AI.ociation for the Evaluation of Educational Achieve
ment (lEA) in their 1970 Science survey (Comber and Keeves, 1973). The
analysi. reported t' !re consisted of stepwise multiple regression with fixed
order of entry of bl)Cks. There were four blocks, representing Home and Stu
dent Background, TyP4 of School or Course, Learning Conditions in the School,
and Iind~d VArtabl~·:. The analogical model on which the analysis was based
is report~d in det&~ in a technical report (Peaker, 1975). Neither the model
nor the at.tl,8tic~J ethods used was adequate to enable a consideration of
such 9.oec!ti~ quest1Jns as the effect of teacher training on student achieve
.ent. In the pr-s~at study a more elaborate model is presented and more
advanced 't8t1.t~ .a1 .ethods are employed. In the main part of the report
the technical decails are kept to a minimum. For a more thorough discussion
of the technical .spects of the study the reader is referred to Annex B.

THE SAMPLES

Iu the lEA Studies, stratified probability samples of schools were
drawn, and rand~ s..ples of approximately 25 8tudents were drawn in each of
the &elected scbools. All teachers teaching science in the sampled schools
wer~ surveyed. Three populations were sampled. Loosely defined, these were
the 10-7ear-old age group, the l4-year-old age group, and st'~ents in the
terminal secondary school grade. In the present study, the l4-year-old age
group, Population II, was analyzed. This decision was conditioned by the
fact that at the 10-year-old age level, science is usually not taught as a
separated and distinct subject. Teachers at that level are not expected to
have specialized coapetence in science. At the terminal secondary grade
level, however, the population consists of a very selected group of students,
since .ost children in the relevant age groups had left school earlier.
Also, students at that age have a wide range of specializations within
science and ..ong other fields. Subsampling science specialists from the
lotal lEA saaple, which would probably be necessary for a study of this kind,
would seriou.ly reduce the case base. The advantages with Population II are
tha~ relatively large proportions of children in the relevant ages are still
in school and that all students are intended to acquire some degree of mastery
of the UDspecialized body of knowledge taught at that level.

Population definitions varied from country. The major differences
concerned the definitions of the excluded populations. The design target
population in Chile included students aged 14:00 - 14:11 who were in primary
or secondary school above the fourth grade. Excluded were students in
grades 1 - 4 (18.6 percent of the age group who were in school) plus 42.7
percent of the age group who were not in school. The design target popul~

tion in India included students aged 14:00 - 14:11 who were above the fifth
grade. Excluded were students in private institutions, schools where the
.edi~ of instruction wa. other than Hindi, schools for the physically handi
capped, and vocational schools.
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Ge('~r' d ..:allv, the Chilean sample was nationally representative.
n··~ ~ndl 5Z't..,Pd~, :.,.Yioo.'ever, was restricted to the Hindi-c;peaki:1g r-egi,·,n, con
sisting o~ the s~3tes of Uttar Pradesh, Bihar, ~adhya Pradesh, Rajastan,
Haryana,~nd the Union Territory of Delhi. Approximately 41 percent of the
total pc~ 'at10n : the country resides in this area.

The actual target population did not completely correspond to the
design target population, as can be observed from the characteristics of the
samples g"'own in Tables 1 and 2. The original files contain somewhat larger
numbers of cases, but for the present study the files were edited by excluding
students who, on the basis of test scores, could be defined as illiterate and
thus probably unable to properly fill in thp. questionnaires. The definition of
illiterate was generous, and a student had to have at least three test scores
(Word Knowledge, Science, Reading Comprehension, or, in Chile, Literature) of
less than or equal to zero in order to be removed from the sample. In addi
tion, students not having a score for science were removed. Altogether 109
students were removed from the Chilean sample, and 225 were removed from the
Indian sample.

•

Table l: FREQUENCY DISTRIBUTION FOR AGE IN THE EDITED SAMPLES

--- ----......
Age in Months •:ountry -161 1~S4 1~67 l~~O lIt3 11;6 1119 1~Q2 1~g5 186+ MD

--- .... -

:hile 0 1 0 347 249 253 226 97 0 0 77

(ndia 453 127 67 465 405 434 267 249 82 129 82

Table 2: FREQUENCY DISTRIBUTION FOR GRADE IN THE EDITED SAMPLES

Grade
*:ountry 3 4 5 6 7 8 9 10 11 12 MD

:hile 2 16 121 183 165 356 283 53 1 1 69

ndia 5 10 21 355 737 1002 357 166 38 1 68

----
*fote: Missing data.

BEST AVAILABLE COpy •
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The total numbers of students, teachers, and schools included in the
edited samples appear in Table 3. The figures shown for schools represent the
actual number of schools in the sample. For the teachers, however, the figures
represent only an approximation. Due to the asgregation process used in con
structing the original between-student files, the exact nuaber of teachers
represented in the files is unknown.

Table 3: STUDENTS, TEACHERS AND SCHOOLS IN THE EDITED SAMPLES

Country

Chile

India

Students

1250

2760

Teachers

302

151

Schools

147

156

o

o

The student was the unit of analy,sla for the present study. Wi th
each student was associated responses to the school questionnaire as well as
the school mean response for all teachers in the school. That 1s, individual
students ca~ be associated with individual teachers but with an aggregated
"school mean" teacher. It should be noted that it has never·been possible,
at any stage in the construction and processing of the lEA data files, to
link individual students and teachers. This, in turn, introduces a source
of measurement error into the analysis, which leads to an underestimate of
the effect of teachers on student achievement.
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THE STATISTICAL METHODS

Fros Analogical Models to Causal Path

Models with Latent Variables

In the international report of the lEA Science study, the analysis
was ba.3ed on an analogical model "corresponding to stages in the life of a
student, who ;efore he comes under survey has been conceived, born, brought
up by his parents in a certain neighborhood, and undergoes early school edu
cation" (Comber and Keeves, 1973, pp. 189-190). In accordance with this model,
the variables entered into the analysis were divided into four blocks, cor
responding to the Home and Student Background, Type of School or Program,
l.earning Conditions in the School, and so-called '~indred Variables ll

• The
blocks were en~ered in the given order into a multiple regression, and the
increment in R as each block was entered was taken as a measure of the "con
tribution" of the respective block. Such a procedure, how~ver, is inevitably
asymmetrical when the blocks are correlated (Coleman, 1975). This is very
often the case in school survey research, where home and school circumstances
are usually correlated (Noona2' 1976). Moreover, as Duncan (1975, p. 65)
points out, partitioning of R into parts attributed to different block.s
"bears no essential relationship to estimating or testing a model, and it
really does not add anything to our understanding of how a model ·;.Iorks."
Finally, a four-block model is too coarse for a study of specific educa-
tional proble.s, such as the effects of teacher training on educational
achievement.

Under the circUDlstances, it is clear that a new paradigm was needed
for thinking about school effects and for analyzing school survey data.
First, there was a need for methods for reducing the mass of data available
to a small set of parsimonious descriptions of the relevant underlying pheno
mena. Second, there was a need for a causal conceptualization of the educa
tional situation in models elaborate enough to cover all major relevant
aspects of schooling. Third, there was a need for methods suitable for test
ing these models.

•

•

In school survey research there are two key lines of development
which move toward meeting the needs discussed above. The first: of these is
the use of path modelling, developed in biology in the late 1920's and early
1930's (Wright, 1934) and beginning to appear in the school survey literature
in the late 1960's. The second is the use of latent variables, introduc.ed in
soci.ology in the 1950' s (Lazarsfe1d, 1959) and beginning to ap~,ear in school
survey research in the early 1970' s. A seminar paper based on ad has. pro
ceduI'es but traceable t.o these two traditions appeared first at an Ir:A
seminar and was later published (Coleman, 1975). More formal methods have
also been developed, involVing both ordinary least squares (Wold, 1973, 1976)
and maximua-likelihood (Joreskog, 1973, 1976) regression procedures. These
two methods have prOVided the necessary formalization of simultaneous data •
reduction procedures and estimation procedures within a framework of causal
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path modelling. The ord1.nary least squares methods, NIPALS (Nonlinear Itera- :
tive Partial Least Squares), appear to be especially suited to the kind of
macro models used in school survey research. Examples of the application of
NIPALS methods to school survey data have been published (Noonan. 1977; Noonan
and Wold. 1977).

These methods. by requiring the explicit specification of the latent
variables. invite the formation of variables which are both conceptually
and empirically satisfying. At the same time the analysis procedures, by
requiring the explicit specification of a model. invite the development of
a model that can be meaningfully interpretad i~ t~~~ ~f ~d~~atiu"al ~heory.

The result is the needed theoretically meaningful parameters relating the
explicitly specified measures of the relevant underlying phenomena. The
parameters used to assess th2 influence of the respective underlying phenomena
are thus not increments in R but standardized partial regression coefficients,
or beta weights. which have exactly the same interpretation as in classical
regression analysis.

NIPALS Path Modelling With Latent Variables

In attempting to analyze school survey data, one of the basic
problems with wh~ :h the researcher is faced is how to estimate the dependence
of a criterion, Y, on a set of explanatvry varia~lco, XA, whl~l. QL~ ~vL(~lated

among themselves. In practice, one aspect of this pro~lem is that generally
the X 's cannot be measured directly by a single questionnaire item. Instead
they dre measured by combinations of questionnaire items. x 1k • The underlying
unobservables, X , are referred to below as latent variableg when they are
specified as lin~ar co.binations of observables, x jk ' which are referred to as
manifest variables.

For exaaple, in an analysis of the effects of teacher training on
. student achieve.ent, it is necessary for student's home background and other
relevant variables to appear in the model in order to provide unbiased
estimates of the independent effects of teacher training, ceteris paribus.
There is. however, no single item on any questionnaire which is adequate
to represent the several dimensions of student home background. Instead
there are from the lEA questionnaire for Cnile cwelve icems directea at
different aspects of the home background, as shown in Table 4. Using NIPALS
methods. these items constitute twelve manifest variables. These variables
are first standardized to zero mean and unit variance. Subsequently, latent
variables are specified as linear compounds of the standardized manifest
variables. These linear compounds. or weighted means of questionnaire
items, are taken as more accurate measures of given dimensions of the home
than any single item would be. Some variables, however, can be measured
adequately by a single variable. such as Verbal IQ or Science Score. Although
both are really compounds of items on tests, we will not distin~Jish between
manifest and latent variable in such cases.

BEST ,IJ,'IA/LACLE COpy
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- 74 - •Tab' e 4: ::ANIFEST VARIABLES REPRESENTING STUDENT HOME BACKGROUND IN CHILE .

Long Name
Shr-.-r:t
Name

Varia:":e
Number

---~-------_---II"------------------------

112
116
117
125

127
128
129
132
133
733
751

Foce
FED
MED
Q62G49
Q62G50
Q62G51
Q62G52
Q62G53
Q62G54
Q62G55
Q6R04
Q6R22

Father's Occupation
Father's Education in Years
Mother's Education in Years
Parents Insist on Correct Speech
Parents Check Spelling
Use of Dictionary at Home
Parents Encourage Reading
Parents' Interest in Schpol
Parents' Encourage Museums and Concerts
Number of Books in the Home
Magazines Received at Home per Month
Newspapers Family Receives Daily

The relationships between the manifest variables and the correspond
ing latent variable is referred to as an outer relation. There are primarily
two ways of constructing latent variables, the first involVing correlation or
simple regression (Model A), the second involving multiple regression (Model
DI. At the present state of development of NIPALS methods, it is unclear
under what circumstances it is most appropriate to use Model A and under what
circumstances it is most ~ppropriate to use Model B. For this reason, both
models were tested in each country. The relationships among the latent
variables are referred to as inner relations. These outer and inner relations
are illustrated in Figure I. For the purposes of the present report, only
the inn~r r~lations are of interest. More complete details about the con
struction of NIPALS latent variables can be found in the Annex B.

•

Teacher Training

;(2: Verbal t~D
P3; __

I ~---------~-l-------~;~.~~~
•Figure l: A Simple NIPALS Model with Inward and Outward Indicating

Latent Variables
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In the analysis for the present report. a relatively simple model
was used, although there is every reason for supposing that the use of some
what more elaborate models and the corresponding estimation procedures would
yield improved estimates of the parameters. The limitations at this time
ar~ due to the absence of a general NIPALS program capable of efficiently
handling large quantities of data. in terms of both numbers of variables and
numbers of cases. Such a program is currently under development at the
[nstitute of International Education in Stockholm. In the absence of such
a general program. the estimation procedures have taken the form of a large
number of separate regression runs on the computer--at least one for each
outer relation and one tor each inner relation. A general NIPALS program
can make better use of the information available in the data by avoiding
information loss due to the exigencies deriving from the large amount of
handwork involved in a large series of separate computer runs.

A Strategy for Latent Variable Construction

The NIPALS procedure described above is only half of the story
behind the construction of the latent variables used in the present study.
A general principle underlying the entire analysis is that at each step. the
procedure should be based on theoretical considerations and should reflect a
sufficiently elaborate conceptual model of the schooling situation. As a
result. when the l~tent variables were constructed, it was regarded as in
appropriate to simply aggregate variables without consideration to the
dimensionality of the underlying phenomena. Thus there were two major steps
in the strategy for the construction of latent variables. In the first
step, a factor analytic procedure was used to construct conceptually and
empirically distinct and homogeneous compound variables (first-order latent
variables) from among the questionnaire items concerning, for example. the
home background. These compounds represent the basic unitary dimensions
of the respective phenomena. These compounds are in turn combined using
NIPALS procedures into measures (higher-order latent variables) representing
the multidimensionality of the underlying phenomenon.4\
Table 5: FACTOR ANALYSIS OVER SOCIOECONOMIC STATUS VARIABLES IN CHILE

Variable Factor Loading

o

Father's Occupation
Father's Education
Mother's Education
Number of Books in the Home

.72

.84

.80

.67
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Tris process can be illustrated by reference to the manifest
variacles for Chile shown in Table 4. Although those variables all
~epresent characteristics of the home, they are by no means conceptually
homo~·neous. At least three variables--Father's Occupation, Father's
Education, and Mother's Education--concern socioeconomic status. A fourth
v~riable--Number of Books in the Home--could conceivably also represent
socioeconomic status, since number of books could be a function of
family income. The remaining variables clearly represent other aspects of
the home, but the underlying dimensionality is unclear. A factor analysis
(principal components) over these four variables showed one factor (~)l),

but the" factor loadings, shown in Table 5, suggest that Number of Books
in the Home is something of an outlier empirically, as it is also conceptu
ally. A second factor analysis (principal components with varimax rotation)
concerning Number of Books in the Home together with other home background
variables, is shown in Table 6.

Table 6: FACTOR ANALYSIS OVER OTHER HOME BACKGROUND VARIABLES IN CHILE

•

Variable

Parents Insist on Correct Speech
Parents Check Spelling
Use of Dictionary at Home
Parents Encourage Reading
Parents' Interest in School
Parents Encourage Museums & Concerts
Number of Books in the Home
Magazines Received at Home per Month
Newspapers Family Receives Daily

Factor

.58

.68
-.35

.73

.61

.45
-.21
-.12

.. 01

Factor 2

-.15
-.23

• 47
.08

-.16
-.36

.72
:TI
• 71

•
Two factors emerge, and inspection reveals that the factors correspond co
ceptually to two different dimensions of the home, namely the behavioral and
the material. On the basis of these empirical results and conceptual con
siderations; four variables emerged: (1) Father's Occupation; (2) Parents'
Education; (3) Home Reinforcement and Practices, and (4) Home Material Environ
~ent. Home Reinforcement and Practices was computed as the mean of the five
items representing parental behavior. Home Material Envi~()nment was computed
as the mean of the four items concerning material resources in the home.
Use of Dictionary was taken on the basis of the factor analysis to represent
a material aspect of the home. It would seem that the ite~ really indicated
whether or not the family owned a dictionary, an interpretation which 15 not
inconsistent· with the wording of the item on the questi()nnaj~e. Th~5e four
variables--Father's Occupation, Parents' Education, Home Reinforcl·mf.'r.t and
Practice, and Home Material Environment--which represent v(lriou~ SP€'~ if ic
dimensions of the home, were then combined, in accordance \Jith NIPALS prin-
ciples, into the two higher-order latent variables, Al10ME and HI'OME, for •
~odels A and B, respectively, which represent the global phenOmf'lIl;fl ;o.t
the Home.

BEST ,4Vi~/LABLECOpy
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HIGHER ORDER LATENT VARIABLES IN THE HYPOTHESIZED
CAUSAL AND ASSOCIATIONAL ORDER

o

Exogenous
Variables

Endogenous
Variabl.!8

Criterion
Variable

Chile

AREGION. BREGION
AHOME. BHOME
STUSEX
VERBALIQ
AGE

GRADE
HOMWlUC
ASCHTYPE. BSCHTYPE
ENROLL
ARESOURC. BRESOORC
TEASEX
SCITEEXP

ATEATRN. BTEATIN
AMETHOD~. BMETHODS
SCBA'MlS
OPSCI

CSCI

India

REGION
AHOME. BHOME
STUSEX
VERBALIQ
AGE

GRADE
HOMWRlC
ASCIlTYPE
ENROLL
.!RESOORC. BRESOURC
TEASEl
SClTEEXP

ATBATRN. BTEATRN
AMETHODS. BMETHODS
ASCATMOS. BSCATMOS
OPSel

CSCl

Extended I'ibels--------
Geographic Region
Student Home Background
Sex of Student
Verbal IQ
Age of Student in Months

Grade of Student
Student Homework Conditions
Type of School
School Enrollment
School Resources
Sex of Science Teacher
Science Teacher Age and

Experience
Teacher Training
Teaching Methods
School Atmosphere
Student's Opportunity to
Learn Science

Student Corrected Science
Score
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IJc;i' ~ ~he a:,ove strategy t the large number of items in the lEA
da ta files Wf" 'e ~educed to a total of 17 latent variables, covering the
schoo~ 5cience learning situation in as wide a scope as possible within
the li~lts of che lEA data bank. The construction of the latent variables
is de~'ribed in more detail in Annex B, Section 2. The final latent variables
used ill the ar.~l.ysis are shown in Table 7.

The Teacher Training Latent Variable

Science teachers responded to a total of 14 questionnaire items
concerning their educational backgrounds. For some of these the several
responses were analyzed separately, so that the total number of manifest
variables was somewhat larger. The manifest variables are shown in Table 8.
The nationally coded items of course, varied from country to country, depend
ing on the national system of teacher training. The definitions of the
different categories in Chile and India are shown 1n Tables 9 and 10,
respectively. The percent of teachers in each category is also reported in
Tables 9 and 10.

Table 8: VARIABLES REPRESENTING TEACHER TRAINING

•

Number

346
347
348
349

352
353

384-393

Variable

University Degree in Science
University Degree in Mother Tongue
University Degree in Another Subject
No University Degree

Years of Education, Prtmary & Secondary
Years of Education, Post-Secondary

Type of Education - National Codes

395 Semesters Training, Physics
396 Semesters Training, Chemistry
397 Semesters Training, 8iology
398 Semesters Training, Geology
399 Semesters Training, Other Science

400 In-Service Training, Physics
401 In-Service Training, Chemistry
402 In-Service Training, Biology
403 In-Servic~ Training, Geology
404 In-Service Training, Other Science
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Category

A

B

C

D

E

F

G

Category

A

B

C

D

E

F

H

I

J

,.;. 79 ~

Table 9: rIPE OF TEACHER TRAINING IN CHILE

Definition

Nt"l training

Any type of training given by an institution
not granting a professional or specialized degree

Some studies in special schools for training of
elementary school teachers (non-university
"escuela normal")

A degree obtained in the same type of school as
in Category C

Some university studies

University degree. but not in subject presently
taught

University degree for secondary school teaching
in subject presently taught

Table 10: TYPE OF TEACHER TRAINING IN INDIA

Definition

None after high/higher secondary school

Intermediate or technical school

Traininl school

Training school offering the "ba.ic education"
curriculua

General degree collele (up to B.A.: only)

Teacher training collese (up to I. Ed. only)

General degree college offerinl M.A., M.S., and
Master of Co-.erce delree. al.o

Teacher traininl co11ese offerina M. Ed.
degree. a1.0

Un1ver.tty

Percent

1.7

5.9

11.1

37.0

18.3

1.1

25.0

Percent

9.6

11.4

10.1

37.6

5.8

4.8

13.8

2.3

4.5
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Sc~e com~~risons are useful in order to see the science teachers
1nvestiga~ed here in international perspective. Table 11 shows selected
charact~ristics concerning the education and professionalism of science
teacher. in Chil r and India. compared with teachers in the industrialized
countries in the lEA survey. None of the indicators available in the lEA
data bank reveals anything about the quality of the training teachers have
had. Judging from the available qualitative figures, however, it can be
seen that, with respect to all indicators, the sampled Chilean teachers
were superior to the mean for the industrialized countries. The sampled
Indian teachers, however, tended to be very inferior to the teachers in
the industrialized countries. This difference between Chilean and Indian
teachers should be kept in mind when interpreting the results of the analysis.

Table 11: CHARACTERISTICS OF SCIENCE TEACHERS IN CHILE AND INDIA,
COMPARED WITH THE 'INDUSTRIALIZED COUNTRIES
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Some of the items in Table 8 are uninteresting in the form in
which they appear in the original data files. First, to use all categories
of a categorical variable introduces redundancies information. It Ls often
necessary to leave out one category, and it is usually desirable to leave out
a reasonably large "base" category, to which all other categories can be
meaningfully compared. Variables 346 to 349 are based on a single question
naire item, each variable being computed as the per cent of science teachers
in the school responding to a given alternative--University Degree in Science,
University Degree in Mother Tongue, University Degree in Another Subject, No
University Degree. In the subsequent analysis, the last category, eontaining
some 50 per cent of the teachers in both countries, was deleted. SI!cond,
Variables 395 to 404 were not interesting as separate measures of semesters
training and weeks of in-service training in the separate science subjects,
since the criterion was the total science score, not specific subtests.
Thus these two sets of measures were combined into two variables: (1)
TESEMSCI, Total Semesters Science Training, and (2) TEINSSCI, Total Weeks
In-Service Training. Factor analysis over the resulting variables led to the
construction of first-order latent variables representing different types
and levels of teacher training. In Chile, two latent variables were con
structed:

o

o

(1) Science Teacher Has University Degree, a compound of:

University Degree in Science
Years of Post-Secondary Education
Total Semesters Science Training
Degree in Noraal School
Degree at University

(2) Science Teacher Has Secondary and In-Service Training,
a compound of:

Years of Pri.ary and Secondary Education
Total Weeka of In-service Training
No Train1q

In India, two different latent variables were constructed:

(1) Science Teacher Bas Mastera Degree, a compound of:

University Degree in Science
Years of Post-Secondary Education
Total Se.esters S~ence Training
M.A. or M.S. Degree

(2) Science Teacher Has Non-Science Degree, a compound of:

University Degree in Mother Tongue
University Degree in Another Subject
No Poat-Secondary Education
Teacher Training College

(+)
(+)
(+)
(-)
(+)

(+)
( i-)
(-)

(+)
(+)
(+)
(+)

(+)
(+)
(-)
(+)
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These latent v'lriables, together with the remaining nationally defined Type
of Educd~ion variables, were then combined to form NIPALS Model A and Model
B higher-order latent variables (ATEATRN and BTEATRN in Tables 7, 12, 13, and
A-I to A-4).

The Path Model

The variables listed in Table 7 constituted the basis for the
analysis presented here. The variables are shown in a causal order. We will
refer below to causal relationships and non-causal, man-made associations.
The expressions "causal relationships" and "non-causal", "man-made associations"
here refer to attributes of a hypothetical model, in particular to the rela
tionship between two or more elements in the model, not to any empirical
regularities in the data. ---

Causal path analysis is based on the assumption that a causal order
can be established among the endogenous variables, including the criterion
variable. Variables taken to be exogenous need not be causally ordered, and
the relationships among them need not be specified as causal or non-causal.
Between the exogenous and the endogenous variables there is clearly an order
ing. In 7able 7, an attempt has been made to establish a general order among
all variables, whereby variables may causally influence all variables below
them, but they do not causally influence any variables above them. Thus,
Region was hypothesized to have a causal effect on Home, Verbal IQ, and the
criterion variable, Science Score, to give only a few examples. There may
also be a non-causal association with other variables appearing below. Home
was hypothesized to have a causal effect on Science Score' and a non-causal
associ.ation with Resources. With 17 variables in the model, there are too
many interrelationships to discuss each one within the limited space available.
Five variables were considered exogenous, i.e., possible relationships among
these variables were ignored. As a result, 126 relationships (parameters)
were estimated.

In summary, according to the model tested, each endogenous variable.
including the criterion variable, Science Score, was specified as a linear
function of all variables appearing above it in the list given in Table 7,
plus a residual. Some relations were hypothesized as causal, others as
non-causal. Each path analysis thus consisted of 12 regressions. using each
variable from Grade to Science Score in turn as the dependent variable and
all variables above the respective dependent variables as independent variables
or predictors. In both countries, NIPALS Models A and B were tested.

The Parameter Estimates

In the present analysis, an attempt has been made to analyze the
causal and non-causal relationships among a wide range of variables hypothe
sized to playa role in the schooling situation. The state of social and

•

•

•
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educational research today is such that measures of broad phenomena generally
lack a meaningful scale, even though specific indicators may have such a
scale. The number of Books in the Home, Mother's Education in Years, etc.,
have clear scales, but the quality of the home as a whole, cannot be measured
today in such a way as to yield an interpretable, independent scale. Under
surh circumstances the rationale for the use of concrete or unstandardized
re~ression coefficients--namely, comparability of effects across samples--
do~s not apply. The procedure here was therefore to use standardized regression
cOefficients as estimates of path effects. Standardized regression coefficients
ar~ equal to the unstandardized coefficients times the ratio of the standard
deviation of the independent variable to the standard deviation of the dependent
variable. The interpretation of a standardized path coefficient, PYX' is as
follows: A change of one standard deviation in X is associated witfi a change
of p times one standard deviation in Y, holding constant other variables
infl~~ncing Y. Standardized path coefficients are sample bound. The same
natural laws governing a given process might prevail in two different coun
tries, but if the independent variables have different variances in the two
countries, the corresponding standardized regression coefficients would be
different in the two countries, whereas the unstandardized regression co
efficients would be the same. For this reaRon, the concrete or unstandardized
cneff icient is regarded as a representation of the true natural. laws governing
a process (Tukey, 1954; Turner and Stevens, 1959). However, as Wright points
out, the use of standardized coefficients has the advantage of enabling a
direct and immediate comparison of the relative direct contibutions of the
several independent variables to variation in the dependent variable (Wright,
1971). In the present analysis, standardized coefficients are used. It is
appropriate to compare coefficients within the same sample, therefore, but in
trying to interpret differences between countries, it must be remembered that
observed differences may be due solely to differences in the variances of the
independent variables. Under the assumption that the same underlying natural
laws apply in two samples, the standardized regression coefficient will be
greater in the sample in which the variance of the independent variable is
greater.

The path coefficients (standardized regression coefficients) measure
the direct effect of a given independent variable on the dependent variables,
ceteris paribus. In the real world, however, other things are rarely constant.
Instead, the school situation is characterized by a large network of inter-
orelationships. This fact, in turn, gives rise to significant indirect effects.
Thus for policy purposes, it is important to know not only the direct effects,
but also the indirect effects. In the literature there has been some dis
agreement as to what measure of indirect effect is interesting, but it is gener
ally agreed today that the interesting indirect effects are those operating
rhroug1" c;lusally subsequent variables (nuncan, 1971; 1975). That is, when
varta~1.es are ordered from causally prior to causally subsequent, the indirect
effects art! taken to be those which proceed from a given variable and flow
th:oough the subsequent variables in the established order. The total cor
relatlon hetween a given explanatory variable and the criterion variable can
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thus be d19agg~egated into a direct component, an indirect component, and a
compon~~t due to common cdusation, i.e., through causally prior variables.
The direct effect plus the indirect effect, as described above, is ref~rred to
below a~ the total path effect or simply total effect.

THE PATH ANALYSIS

The path analyses were carried out using a backward elimination
procedure with an F criterion of 3.84 (p<.05 ~t df-1, 0') (Kim and Kohout,
1975). The results are shown in Tables A-I t~ A-4 in Annex A. These tables
show the standardized path (regression) coeffi.:ients for all endogenous
variables, plus coefficients for the indirect paths and the total path ~ffects

for the criterion variable, Science Score. Also shown are the residual co
efficients (/l-RL) and the total (zero-order) correlations between the inde
pendent variables and the criterion. Standard errors for Chile were typically
approximately 0.021 and for India, approximately 0.015. Thus the lowest path
coefficient that can appear in Tables A-l and A-2 is approKimately 0.04, and
in Tables A-3 and A-4, 0.03. Variables whose coefficients did not exceed
these values were removed from the regression, and the table entries for
these variables were omitted and treated as zero.

Examining Tables A-I and A-2, some preliminary observations are in
order. First, inasmuch as the samples in both countries cover several grades,
It is necessary to enter Grade as a control variable in the analysis. What
may be surprising is that Grade is seen to have a negative direct effect,
and this requires explanation. The simple correlation between Grade and
Science Score is positive, which is to say that students in higher grades
tended to have higher scienc~ achievement than students in lower grades.
Grade, however, even at this age level, is highly correlated with Verbal IQ
(r=.43). This would not be the case in countries where all children in the
relevant age group remaIned in school and grade promotion was based on age.
In Chile, however, as noted above, more than 40 per cent of the age group were
not in school, and almost 20 per cent of those in school were below the fifth
grade. As soon as Verbal IQ is used as a control, the relationship between
Grade and Science Score becomes negative.. That is, students in the higher
grades perform less well than their equally able school mates in the lower
grades. As shown in Table 2, however, the Chilean sample covers many grades.
In the higher grades, a great deal of specialization has occurred. The number
of students in the Technical and Academic Scientific programs, however, is
small, amounting to less than 5 per cent of the total sample and not more
than 12 per cent at any grade level. A plausible interpretation is that
for the students in the .lower grades, the tested material was fresher, since
it was being currently taught as a part of a primary school curriculum. The
large majority of students in the higher grades, however, had not studied
science for a year or two. They had forgotten many details, and their test

•

•

•
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scores were therefore lower than those of their equally able younger school
mates. 1../

Turning to .Tables A-3 and A-4, it will be noted that in India,
Grade does ~ have a negative direct effect on Science Score, as it does in
Chile. This is probably a reflection of a lower degree of specialization
in the Indian schools, so that larger proportions of school students continue
to study sci~nce in some form in the higher grades. This problem, however,
has not been investigated further.

A final observation is that in both Chile and India, the residual
1s smaller than Comber and Keeves reported "(1973, p. 261). For their analysis,
the unexplained residual was .8i for both countries.

Tables A-I to A-4 provide the full results of the path analysis.
They thus enable an overview of the full network of interrelationships at
play 1n the school science learning situation. Tablp 12 provides a summary
of the direct effects found in Tables A-I to A-4. What is immediately obvious
from Table 12 is that there is very nearly complete agreement between parameter
estimates for NIPALS Models A and B. The differences can, as noted above,
be taken as a measure of our ignorance as to the appropriate models and
methods. There is also fair agreement between the results for Chile and
India.

Comparing the four columns in Table 12, it can be noted that there
are several variables for which the direct effect parameters for the four
analyses tend consistently to be large compared to the differences between
them. Thus Home tends to have a modest positive effect, while Verbal IQ
tends to have a very strong effect. Teacher Training tends to have a modest
or moderate effect. Methods tend to have a moderate effect, stronger than
Hoae and second only to Verbal IQ. Region has only a slight effect. School
Atmosphere has no effect. Other variables have inconsistent effects.

o
!/ It was discovered during the writing of the report that the Resource

variable was incorrectly constructed in Chile. The correct values of
the correlations between the Resource variables and Science Score should
be low but positive. Due to its relatively low value both in its exist
ing form and in its correct form, it is unlikely that the error has
significantly influenced the results for the other variables.
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- 86 - •Ta ble 12: THI:: DEPENDENCE OF SCIENCE ACHIEVEMENT ON ITS EXPLANATORY---- VARIABLES. STANDARDIZED PATH COEFFICIENTS

Explanatory Chile India Range
Variable Model A Model B Model A Model B Low High

*
REGION .04 0 .04

HOME .08 .07 .09 .08 .07 .09

STUSEX .-.16 -.14 -.16 0

VERBALlQ .47 .46 .48 .46 .46 .48

AGE .06 .06 0 .06

GRADE -.12 -.13 .08 .09 -.13 .09

HOMWRK .08 .08 0 .08

SCHTYPE .07 .08 0 .08

ENROLl -.08 .12 .12 -.08 .12 •RESOURC -.09 -.05 .06 .07 -.09 .07

TEASEX -.09 -.09 -.09 0

SClTEEXP .06 .06 0 .06

TEATRN .07 .14 .07 .06 .06 .14

METHODS .11 .18 .10 .10 .10 .18

SCHATMOS 0 0

OPSCI .16 .15 0 .16

Residual .80 .79 .77 .77

*
Ncte. A listing of variables is shown in Table 7.

•
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Table 13 provides an overview of the total path effects. In
general, the results are much the same, but now some effects become more
clear. Whereas in India, Student Sex had no direct effect, its indirect
effect was negative, i.e., girls tended to have lower scores than boys.
It can be seen from Tables A-3 and A-4 that the major single reason for
the negative indirect effect of Student Sex is that Student Sex is a major
determinant 01 Teacher Sex (i.e., boys tend to have men teachers and girls
tend to have women teachers), and Teacher Sex has a negative total effect.

Table 13: TOTAL PATH EFFECTS OF THE EXPLANATORY VARIABLES ON
SCIENCE ACHIEVEMENT. TOTAL PATH COEFFICIENTS

Explanatory
Variables

*

Chile
Model A Model B

India
Model A Model B

Range
Low High

o

REGION

HOME

STIJSEX

VERBALIQ

AGE

GRADE

HOKWRlC.

SCHTYPE

ENROLl

RESOURC

TEASEX

SCITEEXP

TEATRN

METHODS

SCHATKOS

OPSCI

-.03

.05

-.16

.50

.06

-.07

.03

.01

-.01

-.08

-.05

.01

.12

.11

.16

.02

.06

-.16

.50

.04

-.08

.02

.01

-.06

-.06

-.06

-.02

.11

.19

.15

.04

.10

-.08

.56

.03

.13

.10

.04

.12

.09

-.10

.08

.07

.10

.04

.08

-.08

.56

.02

.14

.10

.07

.12

.09

-.10

.08

.07

.10

-.03

.05

-.16

.50

.02

-.08

.02

.01

-.06

-.08

-.10

-.02

.07

.10

o

o

.04

.10

-.08

.56

.06

.14

.10

.07

.12

.09

-.05

.08

.12

.19

o

.16

(J *Note: A listing of variables is shown in Table 7.
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That is, all a .he~ things being equal, girls have as high science achie~ement

~cvres~; boys, but in reality all other things are not equal. Girls tend
to have .women teachers, and women teachers tend to beless "effective" (in
the verv restricted sense that the effect of Teacher Sex on Science Score
is nega:._ve). .:. similar result is seen for Teacher Sex in Chile. Their
Te~cher ~ex had no direct effect but a negative indirect effect. From
T\b~es A-I to A-2, it can be seen that the reason for the negative indirect
effect is the negative effect of Teacher Sex on Teacher Training and Methods.
That 15, all other things being equal, women teachers tend to be as effective
as men teachers. In reality, however, other things are not equal, and women
teachers tend to have lower levels of training and to use-ress ettectlve
methods. This also illustrates the fact that causal and non-causal relation
ships are inextricably intertwined. Variations in methods can be hypothesized
to "cause" variations in achievement, but differences in teacher training
are "non-causally associated" with teacher sex. Women teachers, however,
can be given the same training as men and can be taught to use the same
methods as men. Teacher sex would then have no effect on teacher training
or methods and thus would have no effect on student achievement.

DISCUSSION: THE EFFECTS OF TEACHERS ON SCIENCE ACHIEVEMENT

What does the present analysis suggest about the relative potential
contributions to improvement of student cognitive outcomes? What role can
b~ played by the teachers? In order to come to grips with these questions,
it is necessary to have some scale with which to describe teacher training
and changes in teacher training. Since no "natural" or "concrete" scale is
available, we must use a scale based on the specific samples investigated.
That is, we shall use a scale in which the scaling unit is the standard
deviation of the teacher tr3ining variable in the respective samples. It
will be an abstract scale which can be understood in concrete terms only
by r~ference to the concrete circumstances in the country in question. We
shall, of course, confine our thinking to the framework of the Population
II teachers investigated here.

To begin with, let us, in our imagination, line up all teachers
in a t.:ountry in order, from the most poorly trained to the most highly
trained. In making such rankings, we shall take into account all relevant
forms of training, including in-service training. Let us assign a value
of zero to the midpoint of that line of teachers. Let us, furthermore,
assume that the teachers are normally distributed with respect to their
traintng. That is, most teachers cluster around the mean in terms of
trainLng, with relatively few teachers at the extremes. In fact, we
can define scale units (standard deviations) such that approximately
68 per cent of the teachers fall between scale points -1 and +1, an addi
tional 27 percent fall outside these pcints but between scale points -2
and +2, and the remaining 5 percent fall outside these points. Now since
most ~eachers have nearly the same training, the mean level of training of
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the upper 50 per cent of teachers is not extremely different from the mean
level of training of the whole population of teachers. In fact, the whole
population of teachers has, as noted above, a mean level of training set at
zero on our abstract scale, and the most highly trained 50 per cent of
teachers have a level of training of approximately 0.7, i.e., the same
level of training as teachers at the scale point 0.7 (further discussion
of the methods of calculation in this example are given in Section ) of
Annex B). It can be shown that if the level of formal training (such as
it was, as measured by the Teacher Training variable) of all teachers were
raised in the future to the mean of the most highly trained 50 per cent
of all teachers today, then, according to the total path effects from the
above analysis, mean Science Score would rise from 9.6 to 10.3 in Chile
and from 8.3 to 8.7 in India. These increases represent 8 and 5S per cent
of a standard deviation In achievement in the respective countries. Th~se

figures include indirect effects through causally subsequent variables.

Suppose, however, that we regard the parameter estimate for the
Teacher Training variable as too conservative an estimate, since it is
based on teacher training as it was among the sampled teachers. Suppose,
instead, that we regard all teacher variables, including teacher background.
teaching methods, and the residual school variable, Opportuni,y to Learn,
as potential sources of change through various forms of teacher training.
That is, suppose we are able, through various forms of training, to get
less experienced, poorly trained, less successful teachers to exhibit the
same kinds of classroom behavior as experienced, well trained, successful
teachers today, and at the same time improve the classroom behavior even
of today's experienced and trained teachers. What would the effects of
such changes be? In posing such a problem, teacher training variables are
really taken to be surrogates for measures of teacher classroom behavior,
which, due to the crudeness of our instruments today, we are not able to
measure directly. For the objective of improving student achievement,
teacher training is of no intrinsic interest--only teacher classroom behavior.
It is from the objective of improving teacher classroom behavior that teacher
training becomes intrinsically interesting. From that point of view, however,
formal teacher training, such as it was, is only one of many alternatives.
Similarly, other teacher variables, such as sex, experience, etc., are also
interesting only as surrogates for behavioral measures. No behavior is,
in any final sense, bound to sex, experience, training, "etc. What we observe
are established patterns of behaVior, but these patterns can be changed
through will. Women teachers can learn those behaviors which their male
colleagues exhibit which account for the effects 3hown in Tables 12 and
13. In that sense, all teacher variables are subject to manipulation
because teachers themselves are human and have a will to learn new behaviors,
i.e., to manipulate their own classroom behavior.

On the basis of the coefficients shown in Tables A-1 to A-4,
approximations to the direct effects of student, teacher, and school aggregates
were computed (see Annex B, Section 4). The results are shown in Figure 2.
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If we are to replicate our above example using the coefficients
shown i~ Figure 2, we will line up all teachers in a country not on the
basis of their formal training but on the basis of the effectiveness of
their bp~aviors. We will assume a normal distribution with a mean of zero
and stanaard dev~ation of 1. Now if the mean effectiveness of all teachers
could be upgraded, by any form of teacher training, to the mean effectiveness
of the most effective 50 per cent 'of all teachers today, then, according to
the coefficients shown in Figure 2, mean Science Score would rise from 9.6 to
11.0 in Chile (mean of estimates for Models A and B) and from 8.3 to 9.6 in
India. These increases correspond to 16 and 15 per cent of a standard
deviation in achievement in the respective countries.

•

CHII.! MODEL A CHILE HODEL B

•
INDIA. MODEL A MIA MODEL B

C
:-:;:~Q~OII8~

. 56

Teacher Baclqround, 21

(

TraiDiDI & HechocUI ~CSCI

Ochar SChOO1~.24 r
Variable. '.77

NOTE: The numbers i.n parentheses indicate aggregated effects of teach~r

and school variables together.

Figure 2. Simplified Path Models Showing Aggregated Effects of Student,
Teacher, and School Variables. •BEST AVAILABLE COpy
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Are these estimates (which are certainly statistically significant)
socinlly significant? 00 they make investment in teacher training programs
worth~hile? What changes can be expected if teacher training programs are
not carried out? Frcm Table 12 it can be seen that the residual influenc~

~Science Score is approximately 0.80 and thus by far the strongest aggregate
effect. The residual effect is stronger than the combined effects of all
student, teacher, and school variables measured. Thus, improvement in this
residual of factors could lead to far larger improvements in achievement
lev~ls than those mentioned above. These residual factors,however, are, by
definition, unknown to us. Until they become known to us, they also lie out
side our control. They may rise and lead to improved cognitive performance,
or th~y may fall and lead to even lower levels of achievement than today.
Or th~ combination of factors may not change at all in the aggregate, leading
to unchanged performance. The student background variables, on the other hand,
are known to us but outside the range of control of educational authorities.
Th~ teacher nnd school variables, however, are known to us and are within the
range of control of the educational authoritie~ Improvement 1n both sets of
factors involves financial costs. Neither text~oks and AV materials ~or

teacher training programs are free.

It would be quite beyond the scope of the present report to attempt
to indicate whether or under what circumstances it would be most appropriate
to improve teacher training or to improve other school factors. That would
certainly depend on the relative availability of these two factors, on the
relative costs of labor and materials, on the relative suitability of expatri
at~ teachers and foreign textbooks and other instructional materials, etc.
Fur exampl~, a country may experience a relative redundancy of qualified
teachers and a scarcity of buildings and materials, or the contrary conditions
may prevail. There may be an adequate supply of teachers from the former
colonial country, but from a pedagogical point of view and from the point of
view of national aspirations, such teachers may be deemed inappropriate in
the future. Alternatively, there may be an adequate supply of teachers
from a neighborlnR country with similar language and culture, and such
teachers may be deemed quite appropriate for the present. Obviously, decisions
concerning specific investments in specific countries require studies of
a very d~fferent kind from the one reported here.

It l.o1ould likewi se be beyond the scope of the present report to
attempt to indicate whether, in a particular country, it is wise to in~est at

°all in upgradlng student achievement. This would depend on such factors
as the redundancy or scarcity of trained labor, the intrinsic value of educa
tion, etc. Moreover, the labor force is clearly segmented both horizontally
and vertically, 50 that the question of redundancy or scarcity of trained
labor dOE!s not apply to a homogeneous population as a whole but to more or
less cii~tinl"t groups in the population and types and levels of education.
Such dt:'c i.si0l15 al.so require other kinds of studies.

An lmpt",rtant concl\Jsion can be drawn, ho~ver. The estimates
nt tf'acher effects on student science achievement calculated in the present
~.; t ud 0' d () not prl)vide evidenCE: on what economic rate..9f return countries

BEST AVAIL/EJLE coPY
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might gain on investments in teacher training programs. That depends on
a variety of pedagogical and economic considerations. What they do suggest
however. is that if investments are made in teacher training programs. there
will be a return on the investment in terms of increases in the level of
student cognitive outcomes of schooling_

•

•

•
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Tabl. A-I: PATH COEFPICIENT MATRIX Foa CHILE. HODEL A

en z
Dependent ~ 0

M

~ a en en t;
....

Variable. ~

~iI ~
.... = ~

8 8 c:l..
Indepen- Ita ..,I

~

~
.... :!en

~i B
en a ~

u .... .... ~dent
~

.... en u
Variables

en u !< 1»4 en fi1~
~ ~8~ en en 0 U .... 1»4

*
AREGION -.06 .13 .08 .20 -.13 -.05 -.03 -.03 .08

AHOHE .38 .08 .08 .12 .09 -.14 -.40 .06 .08 -.03 .05 .19

STUSEX .01 .42 ~12 .12 .06 -.16 .0 -.16 -.19

VERBALIQ .33 .15 -.10 .16 .14 .25 .11 .41 .03 .50 .52

AGE .24 .06 .09 -.06 .10 .01 .06 -.01 .06 .05

GRADE .39 •10 -.16 . .10 -.22 .14 .41 -.12 .05 -.01 .20

HOHWRJ( -.14 .05 .06 .06 .04 -.08 .06 .03 .03 .04

4 ASCtrrYPE -.01 -.07 -.09 .10 .01 .01 .11(J'\

ENROLl -.12 .06 .10 -.06 -.08 -.01 -.01 -.01

ARESOURC -.06 .04 .11 -.12 -.06 -.09 .01 -.08 -.06

TEASEl .10 -.32 -.08 -.05 -.05 -.18

SCITEEXP -.10 .20 .06 .01 .01 0

ATEATRN .48 .07 .05 .12 .23

AHETHODS .11 0 .11 .19

SCHA'l'MOS 0 0 .08

OPSCI .16 0 .16 .28

Residual .11 1.00 .99 .90 .91 .88 .94 .87 .84 .88 .88 .80

*
Note: A listing of variables is shown in Table 7.
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Table A-2: PATH COEFFICIENT MATRIX FOR CHILE. HODEL B

~ Depende:'ll
~

1&1

~
CI)

~
... ~Variables

I i .... t1 § ~
Q

~CI) j0
lndepen- ~ e-I

~
.... ~cn

~adent ~ I B ~ e ~
....

e~ ~~.... S! ~fil = ~ ~ ~ ~~ ~8Variables C) IG CI) U

*
BUCION -.07 -.06 .10 .08 .18 -.08 .04 -.02 .02 .09

BHmtE .25 .06 .08 .09 .09 -.41 .07 -.02 .06 .15

S11JSEI .06 .41 .12 .07 -.14 -.02 -.16 -.19

VERBALIQ .39 .17 -.09 .09 .22 .23 .10 .46 .04 .50 .52

ACE .26 .06 .08 -.07 .05 .07 .06 -.02 .04 .05

GRADE -.06 .44 .09 -.17 .27 -.01 .08 .41 -.13 .05 -.08 .20

"" H(JMUt -.14 .06 .06 .01 -.05 .04 .02 .02 .040\

• BSellnPE -.04 -.09 -.06 -.09 .14 -.05 .01 .01 .11

ENROLl -.13 .07 .13 .14 :10 -.12 -.08 .02 -.06 -.01

BRESOORC .05 .06 -.13 -.10 -.05 0 -.06 -.04

TEASEl .09 -.15 -.24 .06 -.06 -.06 -.18

SCITZEIP -.16 .06 -.02 -.02 0,

BTlAnN -!28 .16 .14 -.03 .11 .22

BMETHODS .06 .11 .01 .19 .23

SCHA1'HOS 0 0 ,08

OPSCI .15 ° .15 .28

Residual .82 1.00 .98 .90 .'7 .M .94 .86 .93 .87 .87 .79

*Note: A 11.tiftl of variabl.. t ••hown in Tahl. 7.

.. - ---0-- -- --_.-

(~
-- -0---
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Table A-3: PATH COEFFICIENT MATRIX FOR INDIA. HODEL A

z
0

Dependent H

raJ U en en f-l f-l
Variables Po.

~ ~ ~
Q

~
to) :s

~
~

.... ><
~

raJ
Indepen- w ..J 0 W ~ f-4 .... c:ll:en ..Jen

~~

~
is i en

~
J&J -< ::! u .... .... i= -<i5dent

~
.... J&J

~
en U ~< f-4< f-l~

0 en ffi to) f-4 U Po. en ~Po.
co

Variables ::r:: I:Q I:Q f-4 en I:Q I:Q en 0 U .... Po. f-oU----------
•

REGION .08 -.23 -.26 .10 .16 .20 .04 .04 .10

ADOME .14 .06 -.04 .06 -.04 .09 .01 .10 .12

STUSEX -.05 -.10 .07 -.08 .58 -.08 -.08 -.08 -.04

VERBALIQ .24 .07 .07 .04 -.09 .17 .10 .10 .21 -.12 .48 .08 .56 .57

AGE .29 -.04 -.07 .04 -.05 -.06 .05 .03 .03 .03

GRADE .43 .18 .17 -.08 -.08 .20 .08 .05 .13 .28

HOHWH .14 .07 .10 .22 .06 .08 .08 .02 .10 .11

~ ASCRTYPE -.17 .12 .09 -.24 -.05 .07 -.04 .04 .19G'\

ENROLl .18 .14 -.11 .04 .12 0 .12 .20

ARESOURC -.05 -.05 .13 .15 .25 .06 .02 .09 .22

TEASEX -.09 -.09 -.01 -.10 -.08

SCITBIIP .28 .06 .02 .08 .10

ATEATU .06 .05 .14 .07 .01 .07 .18

AHEniODS .07 .10 0 .10 .19

ASCRAtMOS 0 0 .13

OPSCI 0 0 .11

---------_.-_---.__ .-_...
".idual .91 1.00 .87 .94 .94 .75 .90 .94 .98 .97 .89 •77

------.-
•

Note: A li.tina of variable. 1••hovn in Table 7.
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SUIlVEY STUDIES EXPERIMENTAL STUDIES

Primary Level Secondary Level Priaary Level Secondary Level

Carnoy (1971) Beebout (1972) Nasoetion, et al (1976) Hornik (197S)
Carroll (197S) Bibby' Peil (1974) Okunrotifa~

Comber & Keeves (1973) Carnay (1971) (1974; 1975)
Farrell & Schiefelbein (1975) Carroll (1975)
Fuller & Chantavanich (1976) eomber & Keeves (1973)
Heyneman (i976 a & b) Currie (1977)
Levis & Massad (1975) Klees (1974)
Levy (1971) Levis & Massad (1975)
Purves (1973) Purves (1973)
Ryan (1972) Shukla (1974)
Shukla (1974) Silvey (1972)
Thias & Carnoy (1972) SOilerset (1968)
Thorndike (1973) Thias & Carnoy (1972)

Thorndike (1973)
Youdi (1972)

Heynman (1976b) Durojaiye (1974) ElIson (1973)
Hus~n (1977) Husen (1977) Rowe (1966)
Izquierdo & Guzman (1971) Windh_ (1970)
Philippines Dept. of

I
Education & Culture (1976)

Sc hIDe Ike B (1972)
I Williams (1965)

I
I
I

I

MULTI
VARIATE
STUDIES

BI
VARIATE
STUDIES

•

ANNEX TABLE 1

TYPOLOGY OF STUDIES RELATING TEAQlER CHARACTEIlISTICS

AND STUDENT ACHIEVEMENT IN LESS DEVELOPED COUNTIlIES

• ••••••
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ANNEX TABLE II

COUNTRIES REPRESENTED IN STUDIES COVERED BY REPORT

C)

(J

Primary Level

Botswana

Chile

Guateaa1a

Bona Eo...

Ia.cll.

IDdo••1.

Iran

laDy.

Hal.y.l&

Mexico

Philippinee

Puerto I1co

1ballaad

UlaDda

Total Countr!•• bpreMnted • 19

Secondary Level

Bot.wana

Olile

Coaao

11 Salvador

Gbau

1M1a

Ira

1Ial&781a

IlUico

Riaeria

Puerto I1co

Sierra Leone

'!ba11aDd

Ulaada
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ANNEX TABLE III

TEACHER VARIABLES BY RESEARCH AUTHOR(S)

Background Qualification Behavior , Attitudes
Home Educ Educ Cog Tea Upgr Att to Aba lEA

Author(s) Sex Age SES English AttlDt Qual Abil Exp Sal Pr Studs Heth Pun Job Behav Block- -- -

Beeboul x x
Bibby , Pell x x
Carnoy x )L x x
Carroll x x x x
Comber &

-
Reeves x x x x

Curup x
I!urojalye x x
E1l501a X x
Farrell , Schiefelbein x x
Fuller & Chantavanich x x x x x x
lleyneman x x x x x x
Hornik x
Husrm x x x x x
lzg,ulerdo & Guzman x x x x x
Klees x x x x x x
I.ewi 5 , Massad x x x x
Levy x x
Nasoetion, et ale x
Okunrotifa x
Philippine Ed , Culture x
Purves x x ]I(
Rowe

XRyan x x x xShukla
Schmelkes x

x x
511 vey x
Somerset
Thias & Carnoy

x x
x XThorndike

Williams x·

Windham
_. x

Youdi x
x

The order of the above 16 variables corresponds to that used in the text.

'.

.....
o
N
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A. DlUl>GllAPHIC AND BACKGROUND VARIABLES

1. Teacher Sex
(11-1. ,.2)

Carnoy Puerto lico P Spaniah leadina - % male teachers + related
6 Gen. Ability to high Ach for .p grades

but - for S gradea.

S saae +

Klees Mexico S Math 6 Spanish 0 - Hales .ore effective for
Hath; no differences for
Language. No figurea.

Ryan Iran P Ha th 6 Lanauage + r - .28

lEA Between-School Ca.parisons

CoIIber • Keeves Chile Pop II SCience Ach - r - -.32 .. p < .01

Chile Pop IV Science Ach - 1" - -.46. p < .01

India Pop I Science Ach 0 r a.. -.04, NS

India Pop IV Science Ach 0 r - -.05, NS

Iran Pop IV Science Ach 0 r - -.12, NS

a P • primary grades, S - secondary grades.

.:-
,' ....
o

,W

"I

..~ :....

o

Relationship
+ 0

Criterion
Variable

o

ANNEX TABLE IV

School
LevelaCountry

TEACHER VARIABLES AND RELATIONSHIPS TO STUDENT PERFORMANCE (p. 1)

Author( a)

o

Independent
Variable
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COIaaents

e

ANNEX TABLE IV (continued, p. 2)

e

-:-'7'"""-----:---:----------------~~____:::__--_=__:_:_-:__---~~__:_-":"""""':"---------- _
Independent School Criterion Relationship
Variable Author(s) Country Levela Variable + 0

1. Teacher Sex (continued)
lEA Between-Student eo.parisons

Carrol,! Chile Pop IV French Readina + t • 3.36, p < .005

OIile Pop IV French Listening + t • 6.51, P < .005

Co.ber & Keeves Oliie Pop 1 Science Ach - r • -.10, p < .01

Chile Pop II Science Ach - r • -.23, p < .01

India Pop I Science Ach + r • .1,1, P < .01

India Pop II Science Ach - r • -.09, p < .01

Iran Pop I Science Ach - r • -.05, p < .05

Iran Pop II Science Ach + r • .08, p < .01

Thailand Pop II Science Ach - r • -.07, p < .01

Lewis & Massad Chile Pop IV Bnglish Reading - r • -.23, p < .01

Chile Pop IV Enulish Listening + r • .09, p < .01

Thailand Pop II Bnulish Reading i r • .06, p < .01

Thailand Pop IV Bn.~lish Reading 0 r • .02, NS

Purves Chile Pop II Literature - r • -.09, p < .01

Chile Pop IV Literature + r - .07, p < .01

Iran Pop II Literature 0 r • .01 , NS

Iran Pop IV Literature - r = -.10, p < .01

--------
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o
VI

o···~

Coanents

--'- - - ._-------------------
Criterion Relationship
Variable + 0

0-

School
Levela

ANNEX TABLE IV (continued, p. 3)

CountryAuthor{s)

b
Ca.po.ite of father'. education and occupation, -other' e education. and teacher level of ,!ducation.

C Pr1llary l.eavilll Ex_ coo.i.t. of equall,...vetahted .ection. of ..th, Inlli.h, and general knowledge In science,
history and geography.

2

.- .. - ..- -- ---
. Teacher Age

Farrell & Chile P&S Hath & Verbal + 4- .067, p < .01
Schiefelbein

Fuller & Thailand P Hath & Thai 0 Slightly negative, but
Chantavanich not significant; r - -.038

and -.036 with beginning
and end of year scores •

Husen Botswana P Hath_atice + F-value • 6.09, p < •01

Reading + '-value • 7.85, p < .01

Klee. Mexico S 0 'isure. not reported.

3. Teacher SIS

Farrell' alile "8 Math' Verbal + p ...0386, p < .01
Sc:hlefelbelnb

Beyn"'D uaanda • PLB ex..c 0 r .. -.14, MS. IMta
..greaated by .chool •

• Ryan Iran • Math. Lana....e + r ...19; , ••167

(J

---........,.....------- - ------------Independent
Variable
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4. Frequency of English in Childhood HOlDe

Heyne.an Uganda P PLE exaac 0 r - -.20, N.S. Data
aggregated by school.

B. TEACHER QUALIFICATION VARIABLES I
5. Teacher Educational Attainment

C8rnoy Puerto Rico P&S Spani8h Readilll +(P) 0(5) Ed attainaent important
& Cen Ability for primary but not. secondary grades. Also

more impact on low SES
students in P grades.

Fuller & Thailand P Hath & Thai 0 r - .11 and .12, NS, for
Chan tavanlch Ach at beginning and end

of year scores.

Heyneman Uganda P PLE exa.b 0 r - -.11, NS

HU8~n Botswana P Hathellatic8 + Educational attainment
important for Hath Ach
only.

Reading 0

Izquierdo & Mexico p Hath & Lang 0 r - -.069. NSGuzman

ANNEX TABLE IV (continued, p. 4)

-'.'"-"""~.

ColIDents
Relationship
+ 0

Criterion
Variable

School
LevelaCountryAuthor(8)

Independent
Variable
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g Ordinary Leve-l ~;eneral Certlfil:ate of Education exam of 5th form students.

d '::he countries include 15 fre- .~tin America, 14 frOil Africa and KiddIe Eaat. aod 1] frOil .uia.

I,

t-'o
'"

(j

I' • .11. p < .01

r - .268 for total
...ple; b - .]45 for
Malay achool. only.

I' • .]4. p < .01

I' - .0]. as

School-teacher effect.
IIOre faportant than h.
effect.: fl. - .41.
I~. .28 ce-pared vi th

.08 and .02.

o

o Data allrelated by
country. Variable did
not enter .tepwiae re
Ire••ion. No filure.
reported.

+

+

+

Relationship
+ 0 eo..ents

+

0_.._

GC blalls.s

s

ANNEX TABLE IV (continued, p. 5)

lEA Between-Student Ca.pari.on.

Haley.ia

Ghana

Teacher 'Juslifications inferred from Echool quality.

Beebout

Bibby & Peil f

0_

)'roxy variable only.

:;tandardized achievement battery taken at completion of uppEr secondary 8chool. Moat i.p)rtant components
::01' Halay Hedi... students Wt:re geography and Halay. for Engl ish Hedi~ geography and acie lce.

f

e

Purve. Chile Pop II Uterature

Chile Pop IV Literature

Iran Pop II Literature

6. teacher Credential. and Certification
(Level of Trainiol)
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6. Teacher Credentials (continued)

Carnoy Puerto Rico P6S Spanish Reading +(5) O(P) Qualifications affect Ach
, Gen. Ability only at secondary l~vel.

Currie Uganda P ExaaiRation Pass + B - .31 and .11 for If.. S4
Level and 1964 graduates. The

most important of the inde
pendent variables.

JUlson Malay.ia P Malay Reading - t-test - 2.18, p < .05,
between expert.ental
(untrained teachers) and
control (trained teacher.)
clas8es. Untrained teach-
er. had greatest i.pact.

Fuller , Thailand P Matheaatics 6 That + r - .159 and .093 for
Chantavanich beginning and end of year

scores; Beta - .068,
P < .01, but adds little
to variance explained.

Uganda PLE
b

0 r - .09. NS.Heyne-.an P exa.

;-
Mathe..ticsHusen Bot8wana P + Teacher training has an

effect on Reading Ach
but not Hath Ach. How-

Reading 0 ever, between-school
comparison show trained
teachers more effective
in both subjects.

Klees
i

Mexico S Hathematics Figures reported.+ not
& Language

Exam Pass Level - 1st year pass. 2nd year pa88, 3rd year pllSS & GCE. and Fail.

Composite index including teacher educational attainment alld level of training.

....
o
CD

'e

Co-.ents
Relationship
+ 0

Criterion
Variable

e

School
LevelCountryAuthor(s)

e
h

1

Independent
Variable
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6. Teacher Credentials (continued)

Silveyf Uganda S S5 Exams and 0 Cross-tabs. no controls,
CSC EX8lls j no qualification effects.

SOIIersetf Uganda S CSC Ex8IDs j 0 Author suggests that
school and teacher effects
are .ore pronounced at
pri.ary level and are
irreversible.

Willi..s GuatelUla P Dropout Rates + The regions with .ore
qualified teachers have
higher retention.

Windh_j Sierra Leone P r

Occup. Aspirations 0

Youdi Congo S Hath I. French + Teacher training the
most iaportant deter-
ainant of Ach. No
figures reported.

lEA Between-School Comparisons

Comber & Keeves Chile Pop IV Science Ach 0 r - .08, NS

India Pop IV Science Ach + r - .23, p < .01

Iran Pop IV Science Ach 0 r - .16, NS

lEA Between-Student Comparisons

Carroll Chile Pop IV French ReadIng 0 t - NS

Chile Pop IV French Listening - t - -2.41. No expla-
nation given for the
negative result •

•a_._________ '.__'" .
.. _....._--- .... . ---- --_...._-_.

--- -
St:r.onda[y :;rhf' d Splt-t-t \0;) I' V itm n, j the' Cal1!briri~~ School f":ertifI(:ate Exam.

----- ---------.o....nr-__ o

Comments
Relationship
+ 0

---- ·C"r-iterion
Variable

School
Level a

ANNEX TABLE IV (continued. p. 7)

Country

u
--- -------------

Independent
Variable Author(s)
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6. Teacher Credentials (continued)

lEA Between-Student Comparisons

Comber & Keeves Chile Pop IV Science Ach + r - .15. p < .01

India Pop IV Science Ach + r - .10. p < .01

Iran Pop IV Science Ach + r - .09. p < .01

7. Teacher Ability and Achievement

Fuller & 'nlailand P Hath • Thai 0 r - .11 and .13. NS. for
Chantavanich beginning and end of year

achieve-ent.

Heyneaan Ulanda P PL Ex.c + r - .31. p < .01. The
only one of six teacher
variables with a signifi-
cant relationship with
achievement.

Izquierdo & Mexico P Hath , Thai 0 r - .038. NSGuman

Ryan Iran P Language & Hath + r - .14. Teacher ability
is more strongly related
to achievement in the
poorest region (# - .]53).

ANNEX TABLE IV (continued. p. 8)

Independent
Variable Author(s) Country

School
Levela

Criterion
Variable

•

Relationship
+ 0 Conunent6

........
o
I

' •
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I..........
I

Comments

- .._.-_.- - - - -----

• -.10, p < .01

• .11, p < .01

- .14. p < .01

gures not reported.

- .031 for total
mple; r - .268 in
teraction with qual
ieations. Regression
efficients (b) for
lay and English
nguage schools are
07 and .219 respec
vely. As qualifica
on increases, i.por
nce of experience
creases. More for
Lay than English
noo18.

• .07, P < .01

Jerience has positive
fects and primary,
~ negative effects
secondary levels.

.-e pronount:ed for
Idin~ Ach than Gen.
; 1 t r-'

Relat lonship
+ 0

Criter ion
Variable

School
Levela

ANNEX TARLE IV (continued, p. 9)

()
--------~'--./-'--------

CountryAuthor(s)

0-

Independent
Variable

7. Teacher Ability (continued)

Sc_elkea Mexico P Arith •• Geoaetry I 0 I Fi
, Language

lEA Between-Student Comparisona

Levis 6 Mas.ad OdIe Pop IV English Reading + r.
Chile Pop IV English Listening + I r

IThailand Pop II English Reading + r

Thailand Pop IV English Reading - r

8. Teacher Experience
0"

I
Beebout Halayaia S HC Ex_e + r

sa
in
if
co
Ha
la
.4
ti
ti

I ta

I de

I
Ha
sc

..- .. - Carnoy Puerto Rico P,S Spanish Reading +(p) -(S) Ex
-, Gen. Ability ef

bu
at
1'10
reo
ab
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.~'

KPE = Kenya Preliminary Exam. which 18 th, leavinj exam after ~even years of primary schooling.

t = -0.63

t • NS

Comments

r • -.03. NS

r • .11. p < .05

F-value • 4.13. p < .001

Zero-order correlation NS.
Figures not reported.

Figures not reported.

Cross-tabs. F-value •
3.80. p < .01

"Seniority" 1n the equa
tion makes difference
between sig. and NS co
efficients. Authors
conclude that seniority
is better predictor
than qualifications.
R2 • .06.

o

o

Relationship
+ 0

French R~ading

French Listening

PL Examc

Mathematics +

Read iog Comp. +

Hath & Language +

Hath & Language

Arith. Geometry +
& Language

KPEk· +

...

5

p

p

Pop IV

p

Pop IV

p

p

Schooi· _.- - .. "Cr"lt-erion
Leveta Variable

ANNEX t'SLE IV (continued. p. 10)

Chile

Chile

Mexico

Mexico

Mexico

Kenya

Country

Uganda

'e

Carroll

Thias & Carnoy

Schmelkes

Author(s)

Klees

Izquierdo &
Guzman

Heyneman

Teacher Experience (continued)

---------------- . - . ---.-:uv-~-.-----.,,___-----------

-----------_..... - -------------
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' ......
'"

Comments

(j._---------_.--------_ .._- --'----o
ANNEX TABLE IV (continued. p. 11)

KPE .. r. ..uya Pr.~lt.inar)' !-:t~. (of footnote It); HaC • Hisher School Certificate Exam, adllinistered at end of Fora VI.

-0

1

---------------":"':L''':''":"i"--~i':'':':~:__-___n:_l''':'';'"~~;:_- .. -. _. -
Independent School Criterion Relationship
Variable Author(a) Country Levela Variable + 0

--._--_.-

9. Teacher Salary

Bibby' Peil! Ghana a GC Ex_se + School and teacher
effects more important
than home effects •
f.~ • •41 J ~ • .28
comparpd with .08 and
•02 respectively •

Levy 42 LOC. • Dro~ut rate. 0 Data aggregated at
country level. Teacher
salaries were unrelated
to dropout rates. but
author claias evidence
inconclusive.

Thta•• tamoJ IeDJ. p IPII + Average teacher salary
has significant effect

I asci on ex.. score at prt-
aary level. R2 ••006,
B • .0.79. p < .05.

10. Teacher UPlradiDl Prolr•••

Hus'n Bot••o. • Matb.-tic. + The relationship is
stronger for Reading

leadi.. ee.p. + eoap. than for Hath.

Haaoetion. et al. Indoae.i. r Ia~.a Indonesia + r • .146 between upsrad-
ing and post-test resultsj
R2 • .1219. increment
due to upgrading • .0042.
p < .05.---------_ ... _._. ---------- -._-
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~

·e

Coounents

Expertmental design,
in-depth study of 100
failures and non-fail
ures. Teacher expecta
tions related to fail
ure, more in Arithmetic
than Chinese or English.

Cross-tabs only. "As
teacher's evaluation
becomes more positive,
the students' performance
also increases above the
levels of their own self
esteem."

r • .217 and .228 for
beginning and end of year
performance. 19 • .101,
was 5th moat important
determinant of Ach in
stepwise regression.

r • .162, ~ < .05 for
rural boys; r· .14, !IJ,
and .146 (all NS) for rural
girls and urban boys a,.d
girls respectively. SES
of students was negatively
related to performance.

+

Relationship
+ 0

+

Scores were combined to form an

Criterion
Variable

Academic Failureo +

Hath' Thai

General Academic +
Achieveaentn

SA'I'I

P

P

P

S

School
Levela

ANNEX TABLE IV {continued, p. 12)

Reading, Language, Hath & Science.

Hong Kong

Thailand

Uganda

Country

Components not specified.

Rowe

C. TEACHER BEHAVIOR AND ATTITUDES

Philippines Dept. Philippines
of Ed. , Culture

Fuller &
Chantavanich

Author( s)

DuroJaiye

Scholastic Aptitude Test.

Scores on Arithmetic, ChineRe and English.

Performance in nine subject areas:
average standardized score.

m

n

o

----------------------------------------:--.--...L--.L.-_-L.__...L.-. _

11. Teacher Expectations of Students

Independent
Variable

-----------------------.-.----,---,-----------_.-
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12. T..chi. IIathod

Ill.on Mal.,.l. • Mal.y laadlna + t • 2.18. p < .OS between
prolr...ed and conven-
tional teachinl .ethods.

IIDrnik a Saly"or 8 Coaniti.e Skill.' + r • .07 and .52 for gains
with and without lTV.

lie•• lII.leo S Matb. La......e + Studenta ezposed to TV
• a..l.try inatruction ahoved higher

.alna than traditional
inatruction.

Okunrodf. I1leria 8 C.olr.pby + Poat-teat of experi.ental
and control Iroupa show
aignificant differences
In favor of progr...ed
inatruction (p < .01).
even with pre-test con-
trolled.

13. Te.eber Ab.eateel.. ... 'uactuallty

Puller • 1bal1... • Math • "ftaa1 0 Contributed virtually
Qaaa ta••aleb nothing to variance

explained in the
national regression
equation;;9 - .012, NS.

laqulerclo • lII.leo •• Math. Lana 0 r • .077, NS
Gu.....

/

p General ability and readlaa te.t•••cb1.....at in thre••ubject.: ..th. aocia1 atudies and science.

o

lelationahip
+ 0

Criterion
Variable

o

School
lAYel·

AlltD TAILE IV (continued. p. 13)

CountryAutbor(.)

o

lade,.nd...t
'.rl.ble
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0\

I

.e--

&el.tionahip
+ 0

•

Criterion
V.riable

School
Leyd·

ANNEX TABLE IV (continued. p. 14)

CountryAuthor(a)

"e

14. re.cher Attitudea Toward Job .nd career

Duroj.iJ. ....nd. S SAt" + r • .253 and .212.
p < .05. for Lrban ..!~
and feaale students.
Resulta for rural
atudenta slightly
poaitive but MS.

Izquierdo' Mexico P Math. Lana 0 r • -.002. NS
Go_a

lUeea Hexico S Math' Lana 0 Pilures not reported.

Ry.n Ir.n P Math' Lana + "Teacher Frankne8s"
(proxy for sense of
aecurity) and rating of
supervisor (proxy for
career satisfaction)
were related to Ach.
~re in rural and saall
schoola than urban and
large 8chool8.

S-eraet Ulanda S cscj 0 Increa8e in prediction
VBS "infinitesiaal."
Multiple increased from
.3804 to .3807.

15. Teaching Behavior:

i) Homework Assignaent

lEA Between-Schools COiapari8on

Comber & Keeves Chile Pop II Sci~nce Ach 0 r - .05. NS

Chile Pop IV Science Ach 0 r - .14, NS

... _... ~ ..

Independent
V.riable
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0 _

< .01

< .01

< .01

s

s

s

s

5

eo_ent.
Relationship
+ 0

Criterion
Variable

o

School
Le••la

ANNEX TABLE IV (continued, p. 15)

CountryAuthor(.)

o

1~. Teachlg Beba.lor (coatlnued)

ee.ber • K••ve. India Pop 11 Science Ach + r - .31, p

India Pop IV Science Ach +

Iran Pop IV Sci~nce Ach 0 r - .14, N

lEA "twe.n-Stud.at to.pari.on.

ee.ber' b •••• Chil. Pop I SCI.ace Ach 0 r - .04, H

t1lile Pop II Science kh 0 r - .02, H.
Qail. Pop IV SCieDC. kh + r - .13, p

India Pop I Scieac. Ach 0 r • .05, p

India Pop II SCieace kh + r • .12, p

India Pop IV SCI.ace Ach + r - .31, p

Iran Pop I SCleac. Ach 0 r • .02, N

Iran Pop 11 Sci.DCe ACh + r - .12, p

Iran Pop IV kl.DCe Ach 0 r - .00, N

Thailaad Pop II Sci.ac. Ach + r • .24. p

---

Independent
Variable
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Co
Criterion
V labl

•
r Thorndike combines results from Blocks 1 (Background) and Block II (School Type). making comparisons between

Back~round and School-Teacher Blocks impossible. However. he does not follow this procedure for Between-Student
com·.ar 1sons.

e u r 8 UD ry ve er e 1+ - _ents

School-Teacher lEA Block (continued):
I

lb. lEA Between-School ee.par1 lIODS

1borndike Qaile Pop I Re.dina + 28% OAo VariAalC ex~' t Alnt.
by School-Teacher Block;
no coaparison with Ba~k-

ground Block ~ssible r

- Chile Pop II Read ina 0 21 of variance explailtt:..1
by School-Teacher Bleck.

OllIe Pop IV Reedins 0 31 of variance explained
by School-Teacher Block.

India Pop I B.eedina + 19% of variance explained
by School-Teacher Block.

India Pop 11 Reading + 11% of variance explained
by School-Teacher Block.

India Pop IV Reeding + 11% of variance explained
by School-Teacher Block.

Iran Pop I Reading + 37% of variance explained
by School-Teacher Block.

Iran Pop IV Reading + 33% of variance explained
by School-Teacher Block.

IU Between-StudeRt Ca-pari8ona

Carroll t:bile Pop IV French Reading + 7•:~% of var· 'lnce explained
by School-Teacher Block.
cOlllpared to 1.4% by Back-
grCtund Block.

-=-~---;;---------------------~~---------------------------------Independent School
Variabl A! tho ( ) Co t Le 1a
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d

Comment 6

Relationship
+ 0

Criterion
Varia hle

School
Level a

ANNEX TABLE IV (continued. p. 19)

CountryAuthor( 8)

--

lb. School-Teacher lEA Block (continued):

lEA Between-Student Comparisons

Carroll Chile Pop IV French Listening + 32~5% of variance explaine
by School-Teacher Block.
cQIIlpared to 14.6% by Back-
gr<,und Block.

eomber & Keeves Chile Pop 1 Science Ach + 9% of variance explained
, by School-Teacher Block.• cOlipared to 4% by Back-

groWld Block..

Chile Pop 11 Sclence Ach 0 6% of variance explained
by School-Teacher Block,
ca.pared to 13% by Back-
ground Block.

Chile Pop IV Science Ach 0 8% of variance explained
by School-Teacher Block,
cOlipared to 19% by Back-
ground Block.

India Pop I Science Ach + 20% of variance explained
by School-Teacher Block,
ca.pared to 1% by Back-
groWld Block.

India Pop II Science Ach + 8% of variance explained
by School-Teacher Block,
ca.pared to 3% by Back-
ground Block.

India Pop IV Science Ac:h + 17% of variance explained
by School-Teacher Block,
ca.pared to 4% by Back-
IroWld Block.

Independent
'';uriable
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7.2% of variance explained
by School-Teacher Block,
coapared to 8.7% by Back
ground Block.

7.6% of variance explained
by School-Teacher Block,
co.pared to 5.~% by Back
ground Block •

28% of variance explained
by School-Teacher Block.
compared to 13.1% ave. for
d~veloped countries.

19% of variance explained
by School-TeaclH:>r Rlnr.k.
compared to 14.1% ave. for
df'veloped cotlntrlp.s.

4.7% of variance eAplained
by School-Teacher Block,
ca.pared to 4% by Back
ground Block.

6.6% of variance explained
by School-Teacher Block,
coapared to 6.1% by Back
ground Block.

9.7% of variance expla;ne l

by School-Teacher .1ul:tI..
co.pared to b.l% by Back
ground Bloc k •

o

+

+

+

+

+

+

Reading

Reading

Reading

Sci"ence Ach

Reading

Reading

Reading

Pop I

Pop I

Pop IV

Pop II

Pop I

Pop II

Pop IV

.Betveen-School eoaparlsons

ANNEX TARLE IV (continued, p. 22)

India

India

Iran

India

Iran

Iran

India

Aulhor(a)

lborndike

Shukla reinterprets the Indian lEA data from Comber & Keeve3 and Thorndike, by cOl'Dparlng the vilrLlIlcc~ l'l(p1alned
by each Block with the averagp for the developed countries.

s

Independent
Variable

School Criterion Relationship
Country Level Variable + I 0 Comments

--------------------1----(1--1-----6------
16. School-Teacher lEA Block (continued): lEA Between-Student Com arlaona

-----_ ",-_.-
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ANNEX TABLE IV (continued, p. 23)

1&& let..eD-8tudeot Coapariaona

16. School-Te.cher 11& Ilock (eoatioued):

Comments

~
to.)

11.4% of variance explained lJI

by School-Teacher Block, I

co.pared to 11.6% ave. for
developed countries.

19.8% of variance explained
by School-Teacher Block,
cOllpared to 6.7% ave. for
developed countriese

14.9% of variance explained
by School-Teacher Block,
co.pared to 3.9% ave. for
developed countriese

11.4% of variance ex~lalnec

by School-Teacher Block,
co.pared to 3.4% ave. for
developed countries.

44.8% of variance explained
by School-Teacher Block,
coapared to 15.6% ave. for
developed countries.

20.8% of v,riance explained
by School- :eacher Block,
compared to 10.9% ave. for
developed countries.

o

o

+

+

+

+

Relationship

+

+
Criterion
Variable

Reedina

~adinl

Scieoce Ach

Scieoce Ach

Science Ach

l.eadina

lEA Between-School eo.parisona

Pop I

Pop IV

Pop IV

Pop II

Pop I

Pop II

Schoo~
Level

ladla

100i.

lodl.

lMi.

lodia

Count!'J

Shukla

Author(a)
IndepelUlent
Variable
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ANNEX TABLE IV (continued, p. 24)

1ndepe nd'(I nt School Criterion Relationship --

Variable Author(s) Country Level Variable + 0 - Comments

---

16. School-Teacher lEA Block (continued): lEA Between-Student Comparisons

Shukla India Pop II Science Ach 0 8.1% of variance explained
by School-Teacher Block.
compared to 8.4% ave. for
developed countries.

India Pop II Reading + 9.7% of variance explained
by School-Teacher Block,
compared to 4.3% ave. for
developed countries.

India Pop IV Science Ach + 17.1% of variance explaine
by School-Teacher Block,
cOlipared to 15.7% ave. for
developed countries.

India Pop IV Reading + 4.7% of variance explained
by School-Teacher Block,
compared to 4.6% ave. for
developed countries.
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ANNEX TABLE V

SUMMAR.t OF RELATIONSHIPS FOR. EACH TEACHER AVAILABLE

Direction of
RelatioDship
+ 0

I. DEMOGRAPHIC AND BACltGROUND VAlUABLES

1• Teacher Sex Reaular .tudi•• 2 1 2
(H-l. ,..2) lEA .tudi•• 7 5 10

2. T.acher AI. 3 2

3. Tea~b.r SES 2 1

4. Pr.gU8ocl of EllIli.b io Childhood Ba.e 1

II. TEACHER. QtJALIFICAnOR 'VAlUAILES

5. Teacher Educational Attaiu.ent Regular .tudi•• ·2 6
IEA .tudi•• 2 1

6. Teacher Credential. and Certification Regular .tudie. 9 6 1
lEA .tudia. 4 3 1

7. Teacber Ability and Aebiev...ot Reaular .tudi•• 2 3
lEA. .tudi•• 3 1

8. Teacher !zp!rieac. Jalular .tudl•• 7 1 2
lEA atudl.a I 1

9. Teacher Salary 3 I

10. teacher tJplraclly 3

Itt. T!ACBD IlBAVloa AIm Arn~S

11. Teacher !!p!ctatlooa of Studant~ 4

12. Teachi. Methoda (lTV. progr_d lnatructlon, etc.) 4

13. Teachar Ab.ent..l_ and Punctuality 2

14. Teacher Attitude Toward Job 2 3

15. T.acher Behavior: BDIIeworlt A••~nt 7 8
Leaaon Pr.paration 3 1 1

16. tEA School-teacher Block ADaly••• : Sci.ace 17 7
Literatur. 1 6
laadlDl 17 6

) Preach 2
Zol111h •• 4

Fore11D Lanauaae

--_._-
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.\

t-.
N
OD

Between-student with
teacher and school data
_Alreg8ted at school
level.

Between-student and
Between-school with
aggregated teacher
data.

~tween-student and
between-school with
aggregated teacher data.

Between-student

Between-student with
teacher and community
data aggregated by
,chool.

Level of Analysis-------------_........--_--Secondary

585 students In 5th Form
frOG II schools.

7,674 students 1n grades
10 and 11 in 89 schools,
stratified by state and
language. Data from exam
records and headmaster
questionnaires.

Sample
Primarl

1967 School Survey data. N-182.000 male students
fro. aredee 3, 6, 9, and 12. Teacher and school
data t.~en f • ., achool records.

SAMPLE AND LEVEL OF ANALYSIS FOR TEACHER STUDIES (p. I)

Malayaia

Ghana

Puerto Rico

Countrl

Carroll Chile POP IV. final yeflr tn
(lEA, 1975) high school. 60 schools

and 1529 students.

Comber • leeve. Chile Oliie: Pop I: 81 schools and 1470 students.
(lEA, 1913) India Pop II: 103 schools and 1311 students.

Iran Pop IV: 73 schools and 2052 students.
Thailand

India: Pop I: 176 schools and 2704 students.
Pop II: 155 schools and 2931 students.
Pop IV: 124 schools and 3153 students.

Iran: Pop 1 : 53 schools and 1640 students.
Pop I I: 33 schools and 1336 students.
Pop IV: 34 schools and 1435 students.

Thailand: Por I: 31 schools and 1810 stud~nts.

Pop I I: 29 schools and 1932 students.
Pop IV: 13 schools and 724 students.

Bibby' 'ell
(1914)

Carnoy (1971)

Beebout (1972)

Author(5)
.0
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ANNEX TABLE VI (continued. p. 2)

Stratified randoa s"ple
of 23,555 grade 3 stu
dents and 987 teachers.

10 students and 7 teachers fra. grade 8 classes
(in both pr~ary and secondar, schools); N for
classes • 353.

'.....
N
\D

Between-student

Between-school

Level of Analysis

Between-student

Between-student;
teacher data aggre
gated for each class.

Between-student;
aggregated teacher
data by school.

Between-student with
teacher proxy by quality
of school variable.

Secondary

540 students from
Standards I, II, and
III in rural and urban
secondary 8chools.

Que8tionnaires to all
school graduates of 1954.
1959, 1964, and 1969.
41% response rate; lIale
sample • 463.

Sample
Prillary

61 prl.ary schools in 5
regions, 2,293 grade 7
pupils and 598 teachers.

10 each of the highest
and lowest 8tudent8
froa 10 schools for
control and experi
.ental group8 (N for
each group· 98). 10
each of trained and
untrained teachers;
one teacher per 10
studen ts.

,

O1ile

Ulanda

Halaysia

Uganda

Uganda

'nlailand

Country

HeyneIIan
(1976 a, b, c)

Fuller.
Chantavanich
( 1976)

Farrell •
Schiefelbein
(1974)

El180n (1973)

Durojaiye
(1973)

Author(s)

l;urrle (1977)
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____w __ .,, _

•

......
w
o

Level of Analysis

Between-student

Between-country

Between-student with
teacher data aggregate
by class.

Between-student with
individual teacher data
linked with student.

Between-studentj not
clear on teacher data.

Between-class

1236 students in 58
classes with Telesecun
dariaj 1101 students in
23 classes without.

Secondary

26 classes who began 7th
grade in 1970 and 9th in
1972j 15 classes used
lTV (student N not
reported) •

Two-stage stratified
random sample of 37
prt.ary schools. 869
Standard 7 students.
562 teachers.

Sample

40 schools and 1957 students.
15 schools and 936 students.
80 schools and 2314 students.

Pop II:
Pop IV:
Pop IV:

ANNEX TABLE VI (continued, p. ])

Primary

Chile:

Published and unpub
lished government and
international agency
reports on retention
rates tor primary
school. No figures
reported.

Thailand:

519 students in
grades 3. 4. and 5j
60 teachers.

Mexico

42 LDCs

Mexico

Chile
Thailand

Botswana

El Salvador

Country

Levy (1971)

Lewls & Massad
( I f.A • 19 7S)

Klees (1974)

Izquierdo &
Guzman (1971)

Husen (1977)

Hornik (19.,].
(1975)

Author(s)
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ANNEX TABLE VI (continued. p. 4)

Saae •• for Ca-ber • Keeve.

Okunrotifa Hi.eria
(1975)

...
w...

Between-student

Level of An.ly.i.

Between-student

Between-cla.s

Between-.tudent

Between-student with
te.cher cl.s. d.t.
linked with iodiv.
.tudent.

Second.ryPri..ry
S••ple

66 school. and 197
grad~ 2 students. 66
teachers. in 3 gover
norships.

Experi-ental and con
trol Irade 5 cl•••e.
for DeW .nd old teat
book .nd with and
without uPiraded
teacher. (8 cl•••e.
in e.ch cell); .chool.
cho.en r.Dd_Iy.

Expert.ental and control
Ir.de 8 cl......

111e lowe.t 20 Pria.ry IV
students fra- S school.
(N - 100) and top 10
.tudents fra- s..e
schools.

Stratified randoa s..ple
of 586 .chool•• with
28,915 6th Irade pupil_,
• nd 2,930 5th Ir.de
pupil.. Teacher It •
5.123.

Iran

Ilona Kona

Country

Iy.n (1974)

PhilippiDe. Philippines
Dept. of !due.
I Cultu~. (1976)

Author(.)

H.eo.tion, et 81. IDdooe.i.
(1976) --

'urv••
(lEA, 197])

lowe (1966)
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ANNEX TABLE VI (continued, p. 5)

.....
W
N

Level of Analy.t.

Between-school

Between-school

Between-.tudent

Between-student

Between-student and
between-school

Between-grade

Secondary

All 1964 candidates for
the CSC who sat Junior
Secondary Leavins Ex..s.
Student N • 881.

All students who took the
Cambridge School Certifi
cate exam (after Form IV,
1.e., grade 11) in 115
rural and urban school••

•

211 finel year secondary
students for whoa both
junior ex.. and final
year exaa scores were
available.

Pri..ry

Secondary analysis of data reported by eoaber •
beves and Thorndike; Pop 1. II, and IV for
SCience and aeadins IU.

Randca s_p1e of
89 rural school••
Student N • 3.405
frca grede 7 who
had taken the Itenya
Pre1i.i08ry Exam.

lepresentative strati
fied s..ple of 24 schools
and 161 atudents fr~.

Iradee 1~4.

uaanda

Mexico

Usanete

India

Country

ItenyaThia•• carnoy
(1972)

SOliereet
(1968)

Silvey
(1972)

Shukla
(1974)

Author(s)

Sct.elkes
(1972)
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Conao 1450 .tudent. fre- rom.
5 and 6 in 25 .chool••

Guate.ala Official retention records
for all .tudent. in priaary
Irade. 1-3.

...
w
W

I

Level of Analysis

Between-school

Between-8tudent and
between-region

Between-student with
aaareaated teacher and
8Chool variable••

Secondary

&a.e a. for eo.ber , Keeve8

Pri..ry

ANNEX TABLE VI (continued, p. 6)

Sierra Leone 116 .tudent8 fra. rora.
3 and 5 in a aovernaent
and a .i••ionary .chool.

~ile

India
Iran

Country

Windh..
(1970)

Willi..8

(1965)

Youdi
(1970)

Author(s)

Thorndike
(lEA, 1973)
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Abstract

Low levels of student achievement and school quality persist within
developing countries. This paper reviews evidence on the LDportance of
school quality -- in raising literacy and influencing economic development.
In addition, much has been learned about how to raise the quality and
efficiency of schools •. Major lessons are discussed within four areas.

School quality aDd develop.eDt. First, evidence is now c lear that low
schoo 1 qua 1ity large ly accounts for low leve Is of 1it"eracy and achievement
among Third World children. After controlling for the effects of the
child's preschool background and economic context, school quality makes a
substantial difference in developing countries. Yet persistently low
levels of' school quality are constraining economic returns to educational
investments. In addition, initial evidence shows that little progress has
occurred in improving school quality among the poorest developing nations
since 1970. Just as the potential force of school quality has become
clearer, erosion of already limited levels of quality is accelerating•

.
DefiDiDg schoo 1 qua lit,.. Seco'nd, a clearer definit ion of "schoo 1

qua lity" wau ld he lp refine investment strategies of governments and
development agencies. School quality is often indicated by levels of
student achievement (output) or by school characteristics which are
unrelated to pupil performance. Instead, investments should be
consistently targeted (a) on school characteristics which influence
achievement, and (b) on efforts which encourage more efficient management
and organization of material inputs by local school staff.

I.proving schoo 1 quality. Third, much bas been learned about what
elements of schools consistently boost literacy levels. The major lesson
of 72 empirical studies are reviewed here. Those inputs most strongly'
linked to the instructional process - textbooks', writing materials, and
teacher quality -- consistently influence achievement. Cost savings can be
realized by reducing investment in other elements which are not related to
achievement, including small class size, classroom laboratories, the paper
credentials of teachers, and teacher salary levels. Very little research
has occurred regarding the influence of teaching practices and classroom
organization on achievement within developing countries. These management
practices might more effectively raise literacy and academic achievement
than via new investments in material inputs.

Boo.tiDS .choo 1 efficie1lcy. Fourth, only a modicum of thinking has
occurred on the relative cost-effectiveness (or internal efficiency) of
alternative school inputs and management practices in raising achievement.
This paper does identify elements of schools which are not related to
higher student achievement, for which investment can be reduced without
detrimental achievement effects. But among those elements which
consistently do influence performance, little is known about their
magnitude of effect and their relative costs. Methods for studying the
efficiency of various inputs are reviewed here.
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Sa-ary

"A year of schooling is not just a" year of schooling.
It can be anything from a delight to a torment dep.ending
on the imagination and devotion, as well as the cognitive
skills, of the teacher. It can be anything from an
experience of growth and mastery to a stunting and
confining time [Note 1.1]."

The efficacy of many Third World schools -- even in providing basic
literacy skills -- remains limited. Students in developing countries learn
much less than pupils within industrialized nations, even when they have
attended school for the same number of years. Disappointing levels of
student performance, in large part, can be attributed to low school
quality. ADd signs of dismal school quality are common in most Third World
nations: a scarcity of reading materials, poorly trained teachers,
classrooms with no tables on which to write, instructional programs which
fai I to en 1i ven chi 1dren's curious ity.

This paper reviews major findings from the past 15 years of research
on school quality in developing countries. Two specific tasks are
undertaken. The problem of low school quality is described in detail.
Then, past empirical research is reviewed on which specific elements of
schools are most consistently related to student achievement. Les~ons from

. this work could help refine investment strategy aimed at improving the "
effectiveness and efficiency of schools.

Bow .erioa. i. the .chaol quality probl.' Strong evidence now shows
that school quality contribute. to higher student achievement in developing
countries, controlling for effects of the chi1d~s preschool background and
economic setting. Earlier work demonstrating that material resources make
little difference in shaping pupil performance within industrialized
nations does not hold within mo.t Third World settings. Unfortunately
schoo 1 qua 1ity remain. low, even at the primary 1eve I, within DIOst
developing countrie••

Early evidence suggests that low school quality is seriously
constraining the economic return to schoo 1 "investments -- both for
individual. and for national economies. Initial analyses also suggest that
a tradeoff faces governments and development agencies between further
expanding .choo 1 enro 11ment. versus improving schoo 1 qua 1ity. Schoo 1 :
quality (indicated by per pupil expenditures) has suffered most in those
deve loping countries which have expanded enro 11ments rapid 1y in the past
decade. No progress in improving school quality is evident in the poorest
developing countries since 1970. The gap in school quality between low
income and middle-income Third World countries also has widened during this
period. Middle-income countries have made significant progress in raising
per pupil expenditures and in supporting more teachers relative to
enro 11mentl.

3
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Bow CaD school quality be lmre clearly defined! Vague definitions of
"schoo 1 quality" are contributing to imprecise strategies for improving
student achievement. Governments and development agencies often define
quality in terms of the level of academic performance or retention in !

school. But the quality of the school's impact cannot be inferred
exclusively from the quality of student performance (i.e. output). This
fails to account for factors outside the school which independently
inf luence performance (inc luding fami ly income. ear ly chi ldhood .
socialization. and ongoing demand for the child's labor). Alternatively.
quality is often defined in terms of the aggregate level of all inputs;
this fails to discriminate between those school characteristics which lead
to higher achievement from those that do not.

School quality is better defined in relation to the amount of learning
imparted by the school after accounting for the effects factors which
operate external to the school. such as the child's economic context and
preschool background. Two sets of school characteristics are involved in
the "va lue-added" to the chi ld's academic ski lls or the increment of
learning directly by the school: (1) The concentration of aaterial inputs
per pupil allocated to the school (e.g•• textbooks. desks. pencils and
paper) J and (2) the soc ia 1 organiaat ion or management of these phys ica 1
factors (e.g •• the organization of instructional lessons, the headmaster's
management competence. or the character of interaction between teacher and
student). The second set of factors largely determines the efficiency with
which material inputs are organized to influence achievement levels. The'
level of material resources available per.student connotes a certain level
of quality. However. schools with scarce resources vary dramatically in
their level of efficiency and organizational proficiency in boosting
learning. Similarly. schools with abundant mater~al resouces may utilize
material resources inefficiently. failing to raise student achievement
significant 11. .•

What school quality iDveae.eots raise achieveaent! Investments are
currently made in a variety of school inputs and management practices.
independent of each factor's actual relationship to student achievement.
Yet a considerable body of empirical research has developed in the Third
World over the past IS years. One muat first distinguish between those
elements of school quality which are related to higher achievement from
those which are not. This paper reviews findings of 72 empirical studies
completed over the past decade and a half. In general. those school
elements closely linked to the instructional process -- books. libraries.
writing materials. and teacher quality -- most consistently influence
student achievement. Investment strategies could also benefit from
knowledge of thoa, schoo 1 qua lity elements which ho ld DO consistent
influence on achievement (e.a•• sma 11 .c lass size. use of laboratories. or
individual teacher salary rates). identifying where. substantial cost
savings can be generated.

Early research suggests that teaching practices also influence pupil
pertormance in the Third WOrld. Despite extensive work in this area within
industrialized nations. little research has occurred within developing
countries. Attempts to identify those ..terial factors related to
achievement have eclipsed efforts to understand how the local management
and socia 1 organizat iOD of materia 1 inputs increase pupi 1 performance.
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What schoo 1 quality aveat1leDts acrea.a. the schoo 1'. efficiency! Very
little is known about the relative costs of alternative elements of school
quality -- even within that set of school characteristics which
consistently raise achievement. This area of ignorance limits our ability
to answer the question, What elements of school quality are the most ~os~~

..!'_f,~~ctive.. in raising student achievement? Here the concern is not only
whether a specific ingredient of quality is effective in raising
achievement. But improving schools' efficiency involves two additional
questions. First, what is the magnitude of the school factor's achievement
effect? Second, what is the cost of this strategy to improve quality
relative to another factors? For instance, inservice training of teachers
may effectively boost achievement. But investing. in additional textbooks
or instructional materials may yield a larger achievement effect at an
equal or lower cost, compared to the magnitude of the effect or' cost of
teacher training. Methods for determining the relative efficiency (in
raising achievement) of different elements of quality are reviewed here.

The search for more efficient investment strategies should perhaps
stop at middle-range decision rules, focusing on those elements of quality
which are related to achievement and specifying the conditions under which
these positive effects are likely to occur. Studies of cost-effectiveness
or efficiency of different school elements should not assume an unrealistic
level of precision in policy and investment implementation. Nor should the
desire to determ1ne precise costs of material elements of SChOdl quality
distract attention from a clearer understanding of teaching practices and
school management skills -- social factors for which determination of
marginal costs is difficult. Changing teaching behaviors is conceptually
simp ly and potentia lly inexpensive; yet determining how to improve
classroom practices is problematic. Governments and development agencies
cou ld prov ide clearer informat ion to loca1 schoo ls on how to improve
teaching practices and how to create more motivating classrooms.
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Chapter 1
The IS811e: A Costly Beglect of School Quality!

Introduction

Education's contribution to national development has been widely
recognized in the Third World since World War II. Government policymakers
and development groups have emphasized the importance of boosting
the quantitJ. of educat ion. Expanding schoo ls yie lds clear signa ls of
social and economic progress: Building more school structures, hiring more
teachers. and enrolling more children offer concrete signs of change. Yet
the quality of teaching and learning that occurs within this burgeoning
number of schoo ls is highly variab le and very low in many deve loping
countries. Several recent events prompt rising concern over inadequate
schoo 1 quality.

First. the issue of .quality has been eclipsed by the Third World's
post-war desire to simply build national systems of education. Until
primary enro llment rates reached reasoub ly high leve 1-s, improvement of
quality was not viewed as the ~ediate problem. Nations which have
expanded primary schooling are now faced with a tradeoff between improving
quality of primary instruction or further expanding secondary and tertiary
schoo ls.

Second. the rec~ decline in the level of investmant capital
avai lab le to the Thirei Wor lei prompts an overdue question: How can schoo ls
more efficient ly increase 1iteracy and academic achievement 1. When schoo 1
system. are rapidly ezpanding, policymakers and local school staff may
spend less time thinking about which elements of schools effectively boost
student achievement. But the slowing of growth in resources and enro llment
rates provides the opportunity to focul attention on improving the
effectiveness of schoo ls. Thil i. not to .ay that improving schoo 1 qua lity
i, lesl costly than continued school expansion. Recent research does,
however. disentangle those elements of school organizations which are
consistently related to higher student achievement from those factors which
are not. Shifting re.ources from the latter to the former elements of
schooling could raise efficiency at no additional net cost to the education
sector.

Third, our knowledge about student achievement in the Third World and
the antecedent influence of school quality bas grown substantially in
recent years. As attention of policymakers and researchers turns from
8choc 1 expansion to schoo 1 improvement, the prob lem of inadequate qua lity
becomes more stark. Four aspects of the schoo 1 qua lity prob lem have been
illuminated by recent research:

o Literacy and academic achievement of children in developing
countries remains far below the performance of students witbin
industrialized countries at the same grade level.
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o Low levels of student achievement and poor school quality are
constraining the influence of school investments on subsequent economic
development. Initial evidence demonstrates higher economic returns to
school investments when school quality and/or" student achievement are at
reiatively high. levels in developing countries. These economic effects of
school quality operate independently of school quantity (that is, either
the individual's length of schooling or the nation's enrollment rate).
These potential economic benefits, however, are seriously constrained in
many settings due to low quality.

o The absence of a ~lear investment priority between improving the
quality of primary schooling versus expansion of secondary and tertiary
schooling may be very costly. The evidence is clear that rates of return
to primary schooling are higher than returns to secondary and higher
education in most Third World countries. Improving the quality of primary
schoo ls may spur economic deve lopment more strong ly than expans ion of
higher levels of schooling.

o Init ia 1 ev idence revea ls that schoo 1 qua 1ity bas dec 1ined in the
poorest Third World nations since 1970. In addition, the gap in relative
levels of school quality between developing and industrialized countries
has widened over the past lS years.

This chapter speaks in turn to each of these aspects of the scbool quality
problem.

Issue 1: tow Studmt AchievellA!llt, Lo. School Quality'

On ly ten percent of Third Wor ld students, age 14, are as 1iterate in
their native language compared to youth from industrialized nations. This
was a major finding of one cross-national study of school achievement.
Mean exam scores in reading, math, and science were 50 percent lower within
developing countries compared to industralized nations. In reading, for
instance, the mean comprehension score (in native language) equalled 26 for
all countries surveyed. 'The mean reading score, however, for Chile
equa lled on ly 14; for Iran. 8; and in India,S. A11 youth given the exam
were age 14 and all were enrolled in school at the time. This research
included only four developing countries (Chile, India, Thailand, and Iran).
But the findings may accurately represent lov levels of student acbievement
evident in 1DOs't other Third World nations. For examp le, in Sierra Leone
only lS perceDt of all Grade 2 stud~nts are achieving in math at the
expected grade level. And by international standards, achievement may be
higher in the four developing countries included in this cross-national
study relative to lower-income Third World states.

Alternative measures of student performance yield equally discouraging
signs regarding student performance in the Third World. In Bangladesh,
only one-fourth of all children complete the fourth grade. In Peru, 37
percent of all children repeat the first grade.' Even among .the four less
poor developing countries mentioned above -- Chile, Thailand, Iran, and
India -- the number of Grade 4 children vas one-half the size of Grade 1
enrollments [Note 1.2].

Variation in student performance is very wide within developing
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countries. In Egypt, rural primary schoo 1 students perform one grade level
below urban children. Reading scores among low achieving schools in
Botswana average one-third the achievement leve 1 observed in high
performing schaols. S~ilarly, in Kenya, rural school performance on the
national ~ ranges as low as one-third below the mean performance of
urban schools (between-school mean scores). Urban Brazilian youth, age 12
15, on average have completed four years of schooling; yet rural youth have
completed just one and one-half years of schooling. Each day, 15 percent
of a 11 urban Peruvian students and 30 percent of rura 1 chi ldren reported ly
are absent from schoo 1 [1.3].

The coat implications of frequent repetition of a grade-level and high
dropout rates are enormous. An example of this inefficiency is clearly
apparent in Haiti. Due to a high repetition rate and low persistence among
rural Haitian children, over 20 student-years of school attendance are
observed. [Five pupils each attending school for two years equals 10
student-years of attendance.] In Haiti's urban private schoo ls, just seven
student-years of attendance occur per graduate (for a six year course of·
study) [1.4].

Table 1 reports on the percent of pupils completing primary school for
developing and industrialized nations. Thele data do not capture variation
in student persistence within nations. But inequities by levels of
national wealth and region are important to note. For instance, among the
23 low-income developing countries reporting data (GNP per capita less than
US$ 405) only 60 percent of all children c01llplete primary scbeol. This
completio~ rate rises to 75 percent for middle-income developing nations
(GNP per capita of $840 for lover middle-income and $2,490 for upper
middle-income nations). Virtually all children of industrialized nations
(GNP per capita equalling $11,070) finish primary school. Student
performance in sub-Sahara Africa remains acutely low on a variety of
benchmarks. For example, adult literacy is below 20 percent. in Chad and
Mali.

Tabl. 1
Student Performance: Primary School Completion Rates

%Pupill Completing
Primary School

Number of Countries
leporting

Development Status
Low-income countries
Middle-income countries
Indultrialized countriel

Developing Countries
By Region

Sub-Sahara Africa
East Asia
South Asia
LatiD. America

Source: Unesco (1983a)

60%
75%
93%

65%
84%
66%
65%

9

23
49

6

30
11

4
19
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DoCWDeutiDg tow leve ls of student achievement in developing countries
is straightforward. The task of explaining the antecedent causes of low
performance is more difficult. Looking across nations, relative levels of
wealth are clearly related to stud'ents' average achievement levels [1.51.
A nation's wealth boosts achievement throught at least two mechanisms.
First, infants and young children in more affluent countries experience a
higher quality of life, especially in terms of nutrition, physical health,
and cognitive stimulation. Therefore, children in wealthier nations enter
the primary school with stronger physical and intellectual competencies.
Second, the demand for children's labor is much lower within more
industrialized nations. These societies, in fact, often have enacted
strong institutional rules which constrain children's entry to jobs. In
contrast, within developing countries many children are required to work in
agriculture or urban jobs for a good part of each day and especially during
planting and harvest seasons.

Unequa 1 1eve ls of preschoo 1 deve lopment and labor demand for chi ldren
also exist within developing nations. Several studies from the Third WOrld
find that the pupi l's social c lass background does make a difference in
shaping schoo 1 achievement. However, the inf luence of the chi ld's soc ia 1
class appears to be less overall and less consistent in developing
countries, compared to industrialized nations [1.61.

Quality of the ehild's school also makes a substantial difference in
determining achievement in the Third World. A decade ago the dominant
speculation was that, like industrialized countries, students' social class
and surrounding community wealth eclipsed any potential influence of the
school itself. This is indeed the case for more industrialized nations, at
least to the extent that the correct school characteristics have been
studied. When oue looked across nations, the society's wealth was (and.
remains) a powerful determinant of a nation's average level of achievement.
But research over the past decade consistently shows that school quality
strongly shapes student achievement within developing countries. In
addition, the inf luence of schoo 1 qua lity ou student achievement is
strongest among poorer countries and among lower income students within
developing uations. And at timel, school quality actually influences
school achievement more stronaly than does social class. Interestingly
school quality is a stronger (and family background a weaker) determinant
of achievement in curriculum areas which are not linked to indigenous
lauguage or knowledge, such as achievement in math~tics or science [1.71.

Chapter 2 reviews in depth the evidence ou whether aggregate levels of
schoo 1 quality influence achievement and which elements of quality most
efficacioully raise pupil performance. Part of the problem is that
research which demonstrates the importance of school quality has not
permeated policy circles within many countries and development groups.

Evidence which links school quality to student achievement is
~couraging. This research emphasizes that the school institution can
influence literacy levels and human capital formation somewhat independent
of material economic conditions -- providing an important policy and
investment lever. Unfortunately school quality is very low in many
developing countries. And signs of low school quality are abundant. In
Halawi, only one in eight children attending school has a seat. Just one
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in 88 students is provided a desk-on which to write. The ratio of pupi Is
to teachers is as high as 55/1 in Togo and 51/1 in Cameroon. Prior to a
large development program, schools in the Philippines had one textbook for
every 10 pupils. Shortages of books and basic reading materials are
common. Sierra Leone spends US$ 0.68 per student- on .instructional
materials; Bolivia allocates $ 0.80 for textbooks and classroom supplies
[1.8].

Large inequities in school quality are apparent across nations,
particularly in terms of basic mate~ial resources available per student.
Table 2 (Column A) reports expenditures per pupil for developing and
industrialized countries and by region for 1980. Among nations reporting
data, low-income nations spend just US$ 59 per student versus $195 for
middle-income developing countries. Industrialized nations spend $2,297
per pupil. The picture is quite similar for per pupil resources allocated
for (non-salary) instructional materials (Column B). Low-income countries
spend on average $1.69 per pupil versus $92.32 among industrialized
nations. These first two indicators of school quality are empirically
related to student achievement (see Chapter 2). Expenditure data have n~t

been adjusted for cr08s-national differences in purchasing power given the
lack of indices available for individual developing countries. However,
based on existing purchasing power information, the unequal quality levels
seen here would be compressed modestly if complete purchasing-power
adjustments cou ld be made E1.9].
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Variation in school quality is also apparent across geographical
regions among developing countries. The six south Asian countries
reporting data for 1980 spend a total of just $17 per student and $1.26 per
pupil for instructional materials. On the other hand, Latin American
nations allocate $209 per student and $8.99 on instructional materials.

The ratio of pupils per teacher represents a third measure of quality, •
representing the concentration of one material input per student. The
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unequal distribution of mater;al inputs is also observed here. The
pupil/teacher ratio is 44/1 in low-income nations. versus 32/1 in middle
income and 18/1 within industrialized states (Column C). Geographical
variation is also seen here. with the highest pupil/teacher ratios reported
in sub-Sahara Africa (43/1) and South Asia (40/1).

As seen above in achievement patterns. inequities in school quality
also are apparent within developing nations. In Honduras. for instance,
about one-third of all rural teachers work in a one-room schoolhouse with
60 children. The pupil/teacher ratio in Tanzania ranges from 60/1 to 31/1
among rural and urban regions, respectively. In northeastern Brazil, one
third of all teachers have four years of schooling or less, and 75 percent
do not meet minimum national qualifications. In.!l Salvador, 55 percent of
all rura 1 students have no books avai lab te in their schoo ls.

Idea lly, better cross-nationa 1 measures of schoo 1 qua 1ity wou Id be
available. Expenditures per pupil are general indicators which fail to
capture variation in how resources are spents, particularly as distributed
among administrative costs, teacher salaries, and instructional materials.
This indicator, however, is empirically related to student achievement in a
majority of studies completed (Chapter 3). Yet the pupil/teacher ratio
reported by Unesco does not take into account multiple shifts of classes.
It simply reports the national ratio of enrollments to teachers. The
benchmark may reflect average class size; but class size is not
always re lated to achievement leve Is. More work is needed in' deve loping
crosl-national indicators of ~choo1 quality.

1.81Ie 2: Co1l8traiDiDa the 1co1lOllic Return
to Schoo 1 Inve.bU!Dt.

The economic cost of low school quality is sizable. iesearch on the
material effects of school quality is quite young. Yet initial evidence
suggests that variability in quality ia related to economic gains both in
terms of individual income and national economic development. Importantly,
the economic effects of investing in schoo 1 qua lity occur ind~endently of
schoo 1 quantity. Not surpriaingly, how 1IlUch the child learns appears to
significantly influence future earniDgs, beyond hov many years the child
attends schoo 1. Therefore, unless a priority is p laced on improving
quality, the economic benefits of increasing school investments will be
constrained.

Research on the economic benefits of school quality has followed two
streams. First, research has looked at the inf luence of schoo 1 qua 1ity on
the individual'. subsequent success in the labor force. That is, children
attend schools of varying quality and learn differing amounts of knowledge
or skills. This variation among individuals may influence the level of job
attained in the labor force and subsequent personal earnings. For example,
one longitudinal study followed 1,205 Chilean youth through school and into
their first jobs. All youth 'surveyed had completed primary achool in 1970.
Their family background and the quality of school attended each helped to
exp lain the leve 1 of their first occupation. Schoo 1 qua lity vas measured
through several indicators. including teachers' educational level, textbook
availability, and the'quality of school facilities [1.10].
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Several studies within industrialized nations find that school quality
(measured in terms of expenditures per pupi 1) significantly affects
earnings of school graduates. Early work on estimating economic returns to
educat ion used g loba 1 measures of schoo 1 quant ity, such as the 1ength of .
school attendance. Similar to the fi~dings for academic achievement,
family background has been found to dwarf any effect of the youth's amount
of schoo ling on subsequent earnings. Yet this more recent work revea 1
larger income effects for schooling when discriminating between varying
levels of qualitJ within industrialized nations.

School quality may be more efficacious in shaping individual earnings
within developing countries. For instance, a recent study of 6,171
Brazilian males, age 15-35, found that the quality of school attended (in
terms of mean educational level of teachers) influenced subsequent earnings
more strongly than the length of schooling completed. Quality along this
benchmark was low and highly variab lee Teachers on average had attained
less than nine years of schooling. Variation in their level of schooling
was quite wide; two-thirds of the teachers had received between five and
twelve years of formal education. The Brazil study suggests that the
economic return to schoo 1 quantity may be c01lllllOn ly over-stated un less one
accounts for differences in school quality across regions and individual
schools. For example, the social rate of return to greater investment in
school quality exceeded the yield associated with increasing the number of
years of school attendance (even after accounting for the additional cost
of educating teachers for a longer period of t~e). In addition, the rate
of return on improving quality also exceeded the ten percent rate-of-return
standard commonly used in judging investment strategies [1.11].

Whether governments can actually reap such levels of return is another
question. School quality differences are often bounded by economic and
institutional structures. For example, many developing nations have not
addressed inequities in school quality levels found between urban and rural
areas. One recent study found that children of white-collar workers gain
near ly six times as much benefit from schoo 1 expenditures (inc luding
support of school quantity and quality) as do children of farmers. In some
developing countries, such as within francopbone Africa, the distribution
of educational beDefits ia ten to one. Additional benefits in school
qua lity may further benefit only urban students unless institutionally
entrenched inequities are reduced. Also the strong earnings benefit
observed in Brazi1 1I&y only occur when taking into account variation in
income acro•• urban and rural areas. But these encouraging rate-of-return
findings assume that no geographical, informational, or institutional
barriers hamper movement among sectors of the labor force, across
geographica 1 resions, and among job sectors within urban or rura 1 regions
[1.12].

These weaknesses are avoided in a recent study of income effects of
actua 1 schoo 1 achievement among 205 worker. in ltenya and 179 workers in
Tanzania. All in~ividuals were "employed within the modern economic sector
by formal fi~, avoiding the criticism expressed above that institutional
barriers may mitigate against income effects of school quality.
Importantly, .this study disentangled the length of schooling attained by
workers from" how much they learned whi le iii schoo 1. ~chievement was
measured on standard literacy and numeracy exams. This is not a direct
measure of school quality. Some degree of literacy may a180 be acquired
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outside of formal schooling~ But actual achievement levels reflect, in
large part, on the school's quality and capacity to· raise achievement,
independent of the child's length of school attendance. The research group
found small income effects from the length of schooling completed and from
whether a school degree was actually obtained (regardless of actual
achievement leve 1). But returns to the leve 1 of literacy and numeracy
achievement were substantial in both countries, and the benefits were
observed for both manual and white-collar workers. A rough test of
"abi lity" was a lso used to contro 1 for the effects of preschoo 1 cognitive
skills (which explained little variation in subsequent earnings) [1.13].

A related study examined the influence of educational attainment and
school quality on farmer productivity among 683 households in Nepal. This
study has a strong advantage over prior research in that it used actual
measures of product,ivity rather than assuming that wage leve ls act as a
reliable proxy for the worker's productivity level. Agricultural
productivity was not sensitive to variation in school quantity among
farmers comp leting one to six years of schoo ling. However, farmers with
seven or more years of schooling were significantly more productive than
those with lower leve ls of schoo 1 attainment, after contro 1 ling for the
influence of physical production inputs (land and capital). This suggests
the presence of a threshold level of achievement or school retention which
is related to subsequent productivity gains.

Similar to the Eenya/Tanzania study, the Nepal research also obtained
information on farmers' numeracy levels, linking the study to school
qu-.lity and actual levels of achievement. Variation in farmers' numeracy
was not re lated to overa 11 productivity but did inf luence output of wheat J

a recently introduced crop in Nepal. Sizable rates of return were found
for higher levels of numeracy (based on the alasticity of the Dumeracy
achievement effect,and schooling costs). Importantly, this research
focuses on the economic benefits of actual school achievement, not only the
length of school attendance. This study design also suggests that school
quality -- already shown to corr.spond with student achievement -- yields
competitive economic benefits. In addition, these benefits are independent
of and at least comparable to return. from school expansion [1.14].

A second stream of research is looking at whether nation-level
investments in schoo 1 quality influence total economic output over time.
This research design also avoids the problem of using income proxies for
productivity, since actual levels of output are assessed. At the
indiv idua 1 leve1, a close corre lation may be observed between the worker's
level of schooling and his or her wage rate -- even when a national economy
is experiencing no growth in productivity. By looking at aggregate
economic output and production inputs (including levels of investme~t in
school expansion and school quality) the weaknesses of using individual
level data are avoided. In addition, returns to education may also vary as
labor demand patterns change over time. Looking at the relationship
between sch~ol investments and economic growth over historical periods can
avoid the'danger of inferring long term relationships from data collected
at one po int in time.

Yet here too, most nation-level historical research has examined the
influence of school quantity (national expenditures, average school
attainment, or length of schooling for different occupational groups).
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However, one recent study of economic development in Meiico found positive
economic output effects from investments in school quality (in terms of
expenditures per pupil and primary student persistence rates) and from
rising literacy. This study estimates the influence of school quality and
literacy effects on economic output among Mexico's state. for a 60 year
period, controlling for variation in physical production inputs (land,
labor, and capital). The influence of literacy, a general measure of
school achievement, was strongest within the urban-based manufacturing
sector [1.lS1.

lane 3: Po lie,. Tradeoff leeweeD Schoo I Bzpauion
aDd Schoo I Qua I it,.

This evidence suggests that the economic payoff to educational
investment stems not only from school expansion; economic returns to
improving schoo 1 qua lity also are significant. And potentia 1 benefits of
continued school expansion may be seriously constrained unless low school
quality is also addressed. Many governments and development groups have
not yet faced this tradeoff between further school expansion versus
improvement in schoo 1 qua 1ity.

Two studies have examined explicit ly this tradeoff between quality and
quantity. The Brazil study found that the social rate of return was
greater for marginal improvement. in quality (again, as measured by
teachers' educational levels) compared to increasing the length (years) of
school attendance. In addition, an individual income effect was discovered
for the interaction between length of schoo ling (~uantity) and schoo 1
quality. These findings suggest that higher aggregate productivity can
result from improvina school quality for a constant number of students,
rather than expanding enro llment or increasing the amount of schoo ling
available for a constant numbu of youth. An illustration is offered by
the researchers: Assume that (1) school places were provided to one-half
the number of pupi Is actua lly enro lIed, and (2) the resources saved were
redirected to improvements in quality. The researchers then accounted for
the costs of improving quality with, and income benefits stemming from,
this alternative use of educational resources. They found that aggregate
income would be 18 perceDt higher with this allocation pattern than if all
pupils below the mean length of school attendance (three years) were
brought up to this level at the current level of school quality [1.16].

A second study looked at the possible causes of wide variation in
school quality found among developing countries. One question within the
investigation: Do nations with higher enrollment rates and higher rates of
enro llment growth have lower leve Is of schoo 1 qua 1ity? Two indicators of
school quality were used for this cross-national analysis, per pupil
expenditures and the ratio of pupilS to teachers. Looking across all
nations, countries with higher primary school enrollment rates also have
higher qua lity schoo Is. However, after contro lling for differences in
national wealth, developing countries with higher enro llmeut rates actually
have lower school quality in terms of expenditures per pupil. And over the
1970-1980 period, expenditures per pupil declined in those countries with
the highest growth in enro llment rates. The concentrat ion of' resources per
student simply failed to keep pace with the rising number of students.
These findings did not bold when using the pupil/teacher ratio as a measure
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of quality. This evidence further points to a discrete tradeoff between
school upanlion and improvement of school quality [1.171.

The tradeoff between school quantity and quality becomes more
significant in light of higher rates of return to primary schooling. Table
3 indicates that in some regions the social rate of return from primary
schooling is twice the yield on investment in higher education, due to the
latter~s much higher costs and limited income benefits for most societies.
Rates of return to larger investments in secondary schoo 1 a lso fa 11
consistently below social income gains provided by primary schooling.
Further, social rates of return are inversely related to national wealth.
That is, the highest rates of return to schooling are observed in lower
income developing countries. This is largely due to more acute shortages
of literate and skilled workers in poorer nations. Given these diminishing
rates of return (a) from the quantity of secondary and tertiary schooling
and (b) from schoo 1 upansion in genera 1 among midd le-income deve loping
countries, a stronger emphasis on improving quality may be advisable.
Given the recent research, improvement in quality may offer rates of return
which are more comparab Ie to the yie ld on schoo 1 investments observed
during early periods of school expansion.

Table 3
Social Rates of Return to Education (Length of Attendance)

Region or
Development S·tatus

Level of Schooling
Primary Secondary Tertiary

Low-income countries
Africa
Asia.
Latin America

Middle-income Countriel
Industrialized Countries

28%
27
26

13

17%
IS
18 .

10
11

13%
13
16

8
9

Source: Psacharopoulos (1985)

In su.. more research is necessary to achieve consistent estimates of
the economic benefits of school quali~y and to specify the prerequisite
conditions under which these returns will be felt. Yet this early research
consistently suggests that the quality of schooling and how much is .
actually learned by students significantly contribute to productivity and
income growth. Education~s contribution to economic development has been
imp licit ly thought about in terms of schoo 1 quantity. This growing line of
research suggests that scho~l quality exerts an independent and (at least)
a comparable influence on economic development.

Until significant improvement in school quality occurs, the economic
impact of additional school investments will be constrained. An emphasis
on school expanlion may yield diminishing economic returns by ignoring the
independent influence of quality and by failing to take advantage of the
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potentia 1 interactive inf luence of accompanying improvements in qua lity. .
Initial empirical work also substantiates the intuitive feeling held by
some policymakers that both allocation and benefit tradeoffs exist between
schoo 1 expans ion and qua 1ity [1.18].

I.aue 4: ErocliDg SchOo1 Quality

Since Wor ld War II Third Wor ld governments and deve lopment agencies
have emphasized schoo 1 expansion, not improvement of schoo 1 qua 1ity. This
policy priority has shown dramatic results: In 1950, just 37 percent of
a 11 chi ldren in the re levant age cohort were enro lled in primary schoo 1
among developing countries. This rate grew to 58 percent by 1970 and is
estimated at 72 percent for 1985. Secondary enrollment rates similarly
rose from 5 to 43 percent between 1950-1985. This level of school
expansion is even more impressive when noting that the base number of
children was increasing at about t~ree percent annually over this period
[1.19].

Yet little knowledge is available'on the long term effect's on school
quality resulting from such high rates of expansion. Recent evidence does
suggest that resources available to the education sector have been leveling
whi le schoo 1 expansion has continued. This may indicate a diminishing
level of expenditures per student and a thinning ~uality of education. For
instance. government expenditures· as a percent of GNP fell from 21 to 18
percent during the 1970's. among developing countries. And the average
share of government budgets allocated to education slipped from 16 to 11 •
percent during this time [1.201. It is possible that nations experiencing
significant economic g~owth may have been able to maintain prior levels of
per pupi 1 expenditures even whi le enro llments were expanding.

Recent data on two school quality indicators -- per pupil expenditures
and pupil/teacher ratios -- were examined to better understand recent
trends. Table 4 reports changes in school quality between 1970-1980 for

• all countries reporting these data. Among low-income nations, expenditures
per pupil dropped from (constant 1980 OS) $109 to $75 over the 1970's.
These figures convert expenditure data into constant OS dollars for
comparative purposes and adjust for country-specific inflation rates. Per
pupil expenditures in middle-income developing nations incre.sed from $127
in 1970 to $195 in 1980. Industrialized countries almost doubled their
support per student in constant terms over the 1970's.
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S~ilar trends are evident when lookinl at the ratio of pupils per
teacher. Low-income countries showed no real change over the 1970-1980
period. Ye~ middle-income countries reduced this ratio from 36/1 in 1970
to 31/1 in 1980. A lipificant dec line i. a 110 apparent among
industrialized nations, fallinl from 23/1 to 18/1.

Recent trends in school quality amana Third World nations are mixed.
Middle-income developing countries have made progress in improving the
concentration of resources applied to each student, even during a period of
significant .chool ezpansion. But school quality "is eroding in the poorest
nations, those unable to expand Itudent spaces and maintain prior resource
leve1. for each pupi 1. And the a lready large gap in schoo 1 qua 1ity between
all developing countries and industrialized nations is widening.

One might argue that unit costs should go down as enrollments expand.
given apparent economies of scale. However, note that middle-income
developina countries have been able to raise simultaneously enrollme~t

rates aad expenditures per pupil. In addition, expenditures per pupil are
positive ly related to higher student achievement leve ls. Therefore,
a lleged economies of scale may be fa lse when 'fa 11 ina units COlts depress
school quality, pupil achie~ement, and subsequent economic returns to
educational investments.
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Knowledge about sch~o1 quality has grown substantia lly in recent
years. This experience and research has illuminated four salient
components of the school qualit, problem:

- tow leve Is of academic achievement and corresponding ly low
quality among Third World students and schools, respectively;

- Constrained economic returns to investments in education due to
an emphasis on schoo 1 expansion and re lative ly litt le improvement in schoo 1
quality;

- Inadequate policy attention to the tradeoff between further
school expansion versus ~provement of school quality; and

- A recent dec line in schoo 1 qua lity among the wor ld's poorest
nations and an increasing gap in quality between developing and
industria lized countries.

These issues suggest the desirability of shifting policy attention and
resources from further school expansion to improvements in quality. This
shift is occurring within some Third World governments and development
groups. For instance, prior to 1967 the World Bank invested education
resources almost exclusively in school construction. By 1982, just 37
percent of the Bank'. education capital went ·to construction. Improvement
in school quality has become a major goal for the Bank. Between 1967-1982
the number of projects which included support of textbooks rose from three
to 37; the number sponsoring curriculum improvements increased from three
to 56. Yet in many countries and within numerous education development
initiatives the emphasis r~ins on further school expansion [1.211.

Beyond the question of whether more resources shou ld be a 1 located for
school quality, lies the second-seneration issue of how quality should be
raised. Some qualities of schools may not be related to higher student
achievement. Other elements of school quality are clearly linked to pupil
perform8nc·e. The remaining chapters focus on the task of clear ly
distinguishing between these two sets of schoo 1 ingredients. First, I
propose a more specific definition of "schoo 1 qua 1ity" (Chapter 2).
Second, research is reviewed on which specific elements of Ichool quality
most consistent ly influence student achievement (Chapter 3). The objective
here is to identify how schools can be improved to more efficiently impart
literacy and academic skills.

Before proceeding, I should note that the issue of whether education
sector resources should be shifted from further expansion to improving
qua 1ity wi 11 be set as ide for the moment. The push to raise schoo 1 qua 1ity
and student achievement is founded, in part, on the assumption that schoo 1
improvements can lead to the more efficient. use of scarce educational
resources. Bigher levels of achievement presumab ly are possib le even
within stat ic 1eve ls of materia 1 schoo 1 inputs, part icu lar 1y to the extent
that quality and efficiency are linked to the management and social
organization of inputs. Improvement in quality can also generate cost
savings by spending less ~n those elements of .schools which are unrelated
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to Itudent achievement. But this argument does not assume that serious
improvement of school quality is a less costly project than the financing
of further Ichoo 1 expans ion.

Three allocation- decisions are invo lved in addressing low schoo 1
quality: (1) The level of resources allocated to the entire education
sector of a nation or development group, (2) the distribution of education
'sector resources between school expanlion and improvement of quality, and
(3) targeting investments on those elements of school quality that are most
effective and efficient (taking into account variable costs) in boosting
student achievement. More careful allocation of limited resources to those
e lementl of schoo 1 qua lity which most efficient ly raise achievement (for
instance, b~oks and instructional materials) could raise the efficiency of
schoo 11. In addition, movin& resources away from ingredients of schools
which are unre lated to achievement (for uamp le, sma 11 c lasses) wi 11
conserve resources. These issues fall within just the third allocation
decision. The magnitude of benefit. from carefu lly attacking low schoo 1
quality are influenced at the first two points. Nevertheless, we assume
that the pursuit of higher school quality can be accomplished independent
of the first two policy decisions.
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Chapter 2
DefiDiq School Quality

IDtrocluction

The term "school quality" often is evoked within developing countries.
Low student achievement levels -- manifest in low test scores, high dropout
and grade repetition rates -- often provoke greater concern with school
qua 1ity. Here. "qua lity" is defined in terms of output or achievement. The
academic performance of children, however, stems from factors other than
the character of their school. In addition, a diagnosis of the school
quality problem that focuses on outputs (pupil performance) fails to
inform us about the antecedent causes (inputs and practices). Investment
strategy founded only upon general output indicators is less likely to
address specific school factors which are actually related to·school
achievement. A clearer definition of "schoo 1 qua lity" cou ld sharpen how we
conceptua 1ize the prob 1em and formu late investment strategies.

•

Second, this chapter summarizes research related to the influence of
schoo 1 qua lity on achievement•. Debate continues over the re lative strenath
of the school versus contextual factors in determining literacy and
academic achievement. As outlined earlier, school quality nov does appear •
to significantly influence achievement relative to the effects of the
child's family background and the community context (in contrast to the
latter two factors' overwhelming influence within industria!ized
countries). A decade of research has provided considerab le evidence on the
aggregate effect of school quality on student ~chievement. However,
research from industrialized nations, and continuing skepticism over the
school's impact, continues to influence development policy. Prior to
delineating which school characteristics shape achievement, a review is
provided of the schoo l's allr_late force in boosting achievement.

A Value-Added DefiDitioll of School Quality

One useful way to grasp the distinct meaning of school quality is to
back-up and ask, What factors inside and outside the school influence
student achievement? We know that levels of literacy and schoo 1
achievement are low within many Third World countries. But this low
performance should not be entirely attributed to the school. Table 5
illustrates three forces which determine ,achievement levels. This simple
model identifies school-related and contextual factors which operate as the
child develops from birth.

At Time 1, prior· to entering schoo 1, socia 1 contexts faced by young
children vary enormously within developing countries. During this
preschool period (Box 1) material conditions shape the child's health and
nutritional status, which in turn shapes cognitive capacities. Parental
and community beliefs regarding literacy and education, exercised early in
the child's life, also have been found to influence later school
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achievement. Parenting practices also vary in terms of parents' nurturance •
of cognitive skills through various behaviors and interactions. 'Certain
forms of interaction between parent and child are related to higher
inte llectua 1 deve lopment and schoo 1 achievement later in the chi ld's life.
This bas been observed particularly among parents who more frequently ask
their chi ld questions, a llow the chi ld to so 1ve prob 1ems with some degree
of independence, and encourage early reading [2.1].

In T~e 2, once the child enters school, characteristics of the
institution may influence his or her level of literacy and academic skills.
This potential degree of influence exercised by the school stems from the
quality of school attended. Here the emphasis is on the quality of the
instructional process experi~nced by each student -- the school's efficacy
in imparting higher levels of literacy and cognitive skills.

Table 5 also illustrates factors external to the school which
influence the child's eventual level of academic achievement (Box 3).
Within many developing countries the strongest intervening factor is demand
for the child's labor and his or her potential earnings, particularly
within rural and poor urban families. On the other hand, more affluent
families do not require that children contribute to the household's income.
This frees considerable time for school attendance. Opportunity costs of
en'tering and persisting through school also vary. This factor operates
somewhat independent ly of the fami ly's wea lth. For instance, evidence from
Mexico and Brazi 1 suggests that chi ldren of .ore product i ve rura 1 fami 1ies
attend school le88, given higher opportunity costs [2.21. Finally,
~ediate material and health conditions, including dTought and disease, •
represent contextual factors which influence eventual school achievement.

School quality is defined here as (a) the level of _taral inputs
allocated to schoo Is per pupil (resource collceatration). and (b) the level
of efficieDcy with which a fixed a-DUDt of _terial inputs are. organized
aDd -.aaged to raise pupil achieveDeDt.

This definition reduces the imprecision evident in looser uses of the
term "schoo 1 qua 1ity." First, the COllceutrat ion of materia 1 resources per
student disguishes quality from the capacity or size of a school system.
This is the fundamental conceptual shift for policymakers and local
educators: Moving attention from how many children are being served, to
what is the quality of instruction for each child?

Second, the definition emphasizes the school's value-added
contribu~ion to the child's achievement, independent of preschool
background, community context, and ongoing demand for his or her labor.
School. quality cannot be validly measured in terms of the quality of
output,s, un less factors outside the schoo 1 organizat ion are taken into
account. A low quality school may graduate relatively high-achieving
students -- if it serves children from more affluent families. Similarly,
a school that effectively raises the literacy of, for instance, poor rural
children would be of high quality -- even when graduates are achieving
below urban children. The focus here is on the difference made by the
school organization itself in boosting on children's literacy and academic •
skills.

Third; all characteristics and inputs of schools are not related to
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achievement levels. The definition specifies that only inputs and
management practices empirically l~ed to pupil perfo~ce are valid
indicators of school quality. Other elements of schools (for instance,
classroom laboratories) may come to be symbo 1s of a ''higher qua 1ity
school." But labs would not be useful measures ·of qua1ity, according to
the definition, since they are not related to higher pupil performance.
Similarly, marginal decreases in average class si~e yield no consistent
gain in pupil performance (C~apter 3). But schoo Is with somewhat sma ller
classes may be perceived as being of higher quality. Investing in a wide
array of school quality may yield important symbolic benefits for both
governments and development agencies. But unless the elements of schoo 1
quality are related to achievement, the investment will be ineffective and
lower the efficiency of schools in providing higher pupil performance.

Fourth, the definition emphasizes that _ sehool's level of quality
does not equa I the aurea-ted sua of various ..teria I inputs (per pup i 1).
In short, more is not necessarily better. Problems arise when one tries to
measure total school quality in this way. The level of material inputs per
pupil undoubtabll influence student achievement levels. This includes the
availability of textbooks, desks, and writing materia 1st for each pupil.
The length of the instructional program (per day and over the school year)
also are determined by the level of material resources. And empirically, a
school's global level of expenditures per pupil is a consistent predictor
of student achievement, controlling for students' background.

However, looking only the level of material inputs ignores the
question of whether these resources are efficiently managed. The
definition proposed here emphasizes that the social organization or
management 6f the schoo 1 and the classroom a Iso denotes the leve 1 of schoo 1
quality. Research has identified three subsets of factors:

(a) Teacher quality, especially in terms of their own schooling"
social class background, verbal proficiency, and motivation;

(b) Teacher behaviors within their classrooms, including
efficient use of instructional t~e, the level of performance standards and
expectations .et for students, the extent to which teachers evaluate
students' performance, and teachers' ability to place students in active
learning roles, not simply requiring passive behavior by students; and

(c) Organization of the school, including the headmaster's
man_aement capability, a feeling of camaraderie among t~achers, norms of '
achievement set by the headmaster, and the school's legitimacy within the
surrounding community. t

Simply increasing the level of material inputs does not guarantee that
these management and social elements of qUc1lity will improve. Holding
constant mat~rial resources per student, schools vary enormously in the
quality of their management. Inadequate attention to these social
variables may severely constrain the impact of additional material inputs.

Fifth. the definit,ion dist inguishes between the concepts of schoo 1
quality versua internal efficiency. Schoo Is which expend more resources
per students are of higher quality in that they are more likely empirically
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to graduate higher achieving students. Or developing countries that decide ~
to shift scarce resources from expanding the number of schools to spending ~
more per pupi 1, wi 11 improve schoo 1 qua 1ity from the standpo int of
concentrating funds on fewer children. In each case, schools will be
better ab le to invest in those materia 1 inputs (e.g. 'textbooks) which wi 11
boost pupi 1 achievement. These schoo ls wi 11 become more iDterua lly
effective. However, this does Dot necessarily mean that they will be more
internally efficient. Among those schoo 1 characterist ics which are re lated ..
to higher student achievement, a subset comprise the most efficient devices
for raising student performance. For instance, textbooks may raise
achievement less than would an equal investment in writing materials. Or
the increment of achievement realized from textbooks may be at a cost three
times the level required relative to an alternative school input. Thus the
exercise of improving school quality or effectiveness' is only a first step
toward raising efficiency. The. first requires investing in those inputs
and organizational practices which relate to achievement. The second step
necessitates identifying the most effective and least costly school
characteristics on which investments can be focused [2.31.

I do not address one essential element of school quality -- the
content of curriculum -- given its variation across cultural settings and
schools. In contrast, material inputs and social organization are
important elements of schoo 1 qua lity, large ly independent of the schoo l's
socialization or curriculum goals. However, latter two components of
schools are neither culture-free nor neutral in their effects. For
instance, schools and classrooms in China and Japan often are structured to
encourage cooperation and interdependence among students. In contrast", e
schools in Western cultures generally emphasize individual competition and
discourage interdependent forms of learning and working. The level of
materia 1 inputs app lied to schoo ls variab ly serve to legitimate such socia 1
rules. And the social organization of schools mayor may not fit ways in
which a culture organizes families or workplaces. Yet the assumption made
here is that under any type of formal socialization -- within families,
apprenticeships, within work settings, or in separate schools --
improvements in educational quality require attention to material inputs
and social organization. I focus on these two sets of school
characteristics given their importance across diverse cultu~es and
educational arrangements.

n. Iatemal IffectiveDe~. of Schools

The madel of student achievement sketched in Table 5 prompts a
fundamental policy question: What is the strength of school quality
relative to the child's preschool development and the community context
in shaping achievement leve ls? As introduced in Chapter 1, work within
industrialized nations consistently finds that schools have little effect
in determining academic performance or eventual economic success, after
controlling for the student's preschool development and community
background. These findings initially came from the Coleman Report in the
U.S. and the Plowden Report in England over 15 years ago.

This early line of research continues to fuel skepticism over the
wisdom of increasing school investments in developing countries. For
instance, in 1975 a World aauk paper (Alexander & Simmons) addressed the
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issue of whether schools influence ·academic achievement, reviewing research
from Western Europe, the U.S., and initial studies from the Third World.
Based on the research at that time, the authors concluded that schools made
little difference in raising literacy and academic skills after accounting
for the family background of children and their community context. .
However, the subsequent decade of research within the Third World yielded
considerable evidence that school quality makes a substantial dlfference.
And the impact of school quality relative to external factors appears to be
greatest among the poorest developing ~ountries.

The social class background of children -- operating through preschool
experiences and ongoing community pressures -- at times does influence
academic achievement in the Third World. One study in 37 Sri Lankan
secondary schools found a high correlation between pupils' social class
background and school performance. Evidence from India, Peru, and Malaysia
suggests that this correspondence is stronger for achievement in reading
than for student performance in math or science. One review of 33 studies
of school achievement determinants focused, in part, on the frequency with
which effects from students' background were discovered. The authors
reported .iIDific••t social class effects in 73 percent of the cases in
which the influence of family background was empirically investigated.
This evidence clearly suggests that preschool development and the community
context makes a significant difference. But this work does not speak to
the aalDitude of social class effects relative to the influence of the
school institution itself.*

This issue is directly addressed in one recent analysis of the
contribution of school quality to student achievement within 16 developing
and 13 industrialized nations (Beyneman & Loxley). An index of school
quality was constructed for each cOUDtry, based on those material
characteristics of schools that were significantly related to pupil
achievement (in science). Many material elements of school quality were
included in the analysis, such as expenditures per pupil, textbook
availability, length of the instructional program, and teacher credentials.
The share of variation in student achievement explained by this school
quality index relative to the variance explained by students' background
was reported for each nation. Methodological difficulties arise in trying
to distinguish between the relative strength of school quality versus
student background when these two factors are highly correlated. That is,
when the highest quality schools are located in the most affluent .
communities, it is difficult to disentangle the independent force of each
factor. Covariation was found within some countries, including Finland,
Japan, and Chile. Yet no correspondence between school quality and
students' background was observed in other nations, including India,
Thailand, and Italy [2.5].

Table 6 reports the extent to which school quality and students'
family background contributes to student achievement in science. Their
relative strength is expressed in terms of the share of variance in pupil
achievement each factor explains. That is. achievement scores vary widely
among youth within each country. The policy related question is whether a
student'. family background or the quality of school attended more strongly
account. for this variation in achievement. the percent of variance
accounted for by each is reported for the poorest seven countries and for
the seven most affluent nations included in the study.
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In general. the aggregate index of school quality is a stronger ~
determinant of achievement within the developing country group. Among all
29 nations included in the study, a strong negative correlation was
apparent between the amount of variance in achievement explained by school
qua lity and the nation's wea lth. This offers initia 1 evidence that schoo 1
qua 1ity substantia lly shapes achievement. after contro 11 ing for the effect:i
of the student's background. The strength of this pattern across diverse
countries minimizes concern over some distortions which may result from the
occasional correspondence between school quality and student background
within a particular nation.

rable 6
Relative Influence of School Quality and Student Background

Country
GNP Per Capita

US$ 1971
Variance in Achievement Explained by:
Student Background School Quality

India $110 3% 27%
Uganda 130 6 5
Botswana 160 6 14
Bolivia 190 11 24
Thailand 210 6 25
Egypt 220 6 14
Paraguay 280 23 16

~
Netherlands 2.620 22 11
Australia 2,870 17 7
French Belgium 2.960 14 16
Flemish Belgium 2,960 12 16
Germany 3,210 17 14
Sweden 4,240 18 7
United States 5,160 21 13

Source: Heyneman & Loxley (1983)

The allocative efficiency of educational investment stems from the
clarity of how a prob lem is defined. Genera 1 output definitions of "schoo 1
quality" have resulted in rather vague ameliorative investments. A clear
definition of quality should focus on the concentration of mat~rial

resources per student and the efficiency with which these inputs are
managed and structured within schools and classrooms~ Quality should not
be denoted by school charateristics which are unrelated empirically to
higher student achievement. Nor should we ignore the influence of factors
external to the school on student performance. The child's preschool
deve lopment. for instance. p lays a large ro 1e in later achievement in a
school. •
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au the other band. the school's potential influence in raising
literacy and academic skills appears to be considerable. This is true
especially within the lowest income countries. Whether the child actually
benefits from this potential effect depends largely on the quality of their
school. Efforts to raise school quality are efficient given the
institution's potential impact. These efforts. however. should move from
careful definitions of the problem.
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Chapter 3

What School Characteristic.
Boost Achieve.eat!

Introduction

The influence of aureaate level. of school quality on student
achievement is now firmly established for most Third World settings.
However, much less is known about which el8llent. of school quality are
effective in shaping achievement. The first generation of research on
school quality was concerned with determining whether the school
o~ganization made a difference. Therefore, the aggregate influence of
various elements of school quality was investigated. Delineating which
specific school factors boost pupil performance is a differen~ task. In
addition., shifting investments from schoo 1 expansion to improving schoo 1
quality and effectiveness is conceptually simple. But fine tuning
investment policy to' target resources on the most efficacious ingredients
of schools is a more complex endeavor.

First. those elements of schoo 1 quality which are effective in raising
student achievement must be separated from those that are unrelated to
pupi 1 performance. Second. the ..guitucle of inf luence exerted by
efficacious elements of school quality must be estimated. Third, the
re lative co.t-effectiveDe•• of significant schoo 1 factors must be examined,
accoUDting for differing magnitudes of influence and varying costs among
different school quality elements. Whether policymakers and local school
managers feasbily can move through each analytic step in detail is not
clear. Bowever, this simple stream of qu~stions can certainly be pursued
in many decision-making settings.

This chapter focuses on the first step: Identifying those elements of
schoo 1 quality which consistent ly boost pupil achievement and iso lating the
other set of school characteristics which make no difference. Research on
this questioD has blossomed in the Third World over the past 15 years.
Here the findings of 72 studies are reviewed. Little knowledge exists on
the relative magnitude of effects from different school factors. And even
le8s evidence is available on the relative costs of alternative school
factors. More efficient use of resources would occur if school resources
were shifted from ineffective to effective elements of quality. But even
greater efficiency would result·from centering investments on the most
cost-effective ingredients of schools. Chapter 4 reports on what little
research has been conducted in this area.

Le.sons fro- Industrialized Countries!

School quality research in developing countries remains largely
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reactive to the policy question initially asked two decades ago: Do
schools make a difference in shaping the academic achievement and
occupational success of young people? Only recently has research shifted
from looking at whether school quality makes a difference to identifying
which el..euts of quality consistent ly influence student achievement.

Yet research methods employed in the school quality field (within the
Third World) continue to fit the more global question. That is, the focus
is on the aggregate influence of school quality on achievement, after
empirically controlling on the child's family background and community
context. Typically these investigations study the general·correspondence
between student achievement levels and various school factors (for
instance, class size, expenditures per pupil, and teacher qualifications)
based on large scale school surveys. It is not unusual for such
production-function studies to look at the independent influence of 15-30
elements of school quality on student achievement. The review of this
empirical work which follows does report on specific school factors which
do or do not consistently shape achievement. But this is really a
secondary purpose of this line of research. Only the most recent work
carefully assesses the relative impact of specific elements of school
quality.

The school quality field is bounded by a second lasting effect of
early research on school effects. The production-function metaphor
continues· to re 1ied upon to represent the schoo 1ing process. That is, the
school organization is seen as a firm which receives material inputs and
transforms these resources into the production of educated children.
Following my review of Third WOrld research, I examine the utility of
applying a material produc~ion model to the largely social process of
teaching and learning.

Overview I What Ble.at8 of School Quality Influence AchieveaeDt'l

This summary of research is based on a review of empirical studies
which examine the influence of school quality on pupil performance in
developing countries. The studies vary widely on what particular school
quality elements are examined. All investigations, however, control on the
student's social class and economic background in some manner. That is,
this literature examines the effects of school characteristics independent
of family background and community influences. Each study also employed
some means of testing for the stat.istica 1 significance of any observed
effect. Only statistically significant effects of school quality elements
are reported in this review (p<.05 for beta coefficients, production
function elasticities, or f-values within experimental analysis of variance
designs) [This review build on previous research summaries, 3.1].

Table 7 summarizes the findings from all studies reviewed. Column 1
indicates the specific elements of schoo 1 qua lity which have been
investigated. Column 2 reports the expected direction of correlation
between the specific quality factor and pupil performance. Column. 3
reports the number of statistical observations made between the particular
school factor and achievement. For instance, among all studies reviewed,
11 analyses were conducted on whether expenditures per pupil was related to
achievement. Each study examined a subset of schoo 1 qua lity elements. On
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Tolil ""I of tHCtI.,.'. schoalia, + 25 11 14 441
Viars of triiary • tlldatr traili.. + 30 21 9 701

12. Iaunici tHdl.,. trulil' • + 5 4 1 801
13. Tllell.,.' I IIqtjI of s,.-i.CI + 23 10 13 431
14. TlacW'l Ylrbil profidllCY + 2 2 0 1001
15. TIIe~.' S 111.., 1..,11 + 13· 4 9 311
16. TIKHr'I IDCiI1 clu. Net.,... + 10 • 1 3 701
17. Sdlao1 'I ptrCBt of fa11-tt. tllCbtr' + 2 1 1 SOl
18. Tlldltr', padul1ity , U•• _.tRiM + 2 0 2 01

Tllcllill, PrlCticn I Clulr. OrlJlDizltiQl

19. LII,tb of ialtnctiaul " •• + 13 11 2 8S1
20. Halnark fr~ + 7 5 0 711
21. ActiYl Il11"11i... ., staalts + 2 0 2 01
22. TIKIt.'1 spKtiti.. papil p.f...cI + 3 3 0 1001
23. TIWtr'1 tiM .,.t • clUJ pr.....lti. + :I 4 1 801

SCbaol ftlnqlllftt

24. Quality of priKipil + 7 4 3 sn
. 25. "-Itipll gifts of clUSH Ilda day 3 1 2 m

26. Stad.t HII'~il' + 4 3 1 751_e27. Stldllt r.,ltitiaa of Vidl + :I 1 4 201
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the other hand, an'individual study may include analyses with the same
quality factor for different pupil subgroups. Conrinu.ing with the examp le,
.Co luum 4 then reports that in seven of the 11 ana lyses a (statistica lly)
significant relationship was found (again, always controlling the effects
of the student's background).

Table 7 is useful in illustrating what elements of school quality have
been most often studied. Both materia 1 inputs and teacher quality
(proxies) have received the most attention from researchers. Despite
growing research interest in the influence of teaching practices and school
management within industrialized countries, these areas have received very
little attention in the Third World literature.

In addition, Table 7 differentiates those elements of quality which
are not consistently related to student achievement from those factors
which more frequently appear to exert an influence on performance.
Elements of schoo 1 quality which are significant ly re lated to achievement
in at least one-half of the analyses are assumed to hold a "consistent"
influence. This definition is somewhat arbitrary. Yet this rule of thumb
is based on the fact that most of the studies reviewed included more than
10 elements of quality in multivariate models. Therefore, even when an
element is related to achievement it will not appear to be statistically
related if it covaries with another indicator of school quality.

Given this body of evidence, school factors which influence pupil
achievement can be distinguished from those which do noe.

Set 1 Quality elements Dot consistently related to achievement:

1. Cla.s size (no effect in 16 of 21 analyses)
2. Laboratories (no effect in 7 of 11 analyses)
3. Individual teacher (no effect in 9 of 13 analyses)

salary level.

Set 2 Quality elements consistently related to achievement:

4. Expenditures per pupil (effect in 6 of 11 analyses)
5. Instructional materials (effect in 17 of 25 analyses)
6. School library activity (effect in 15 of 18 analyses)
7. Teacher training (effect in 21 of 30 analyses)

(tertiary level)
8. Length of instructional (effect in 11 of 13 analyses)

program
9. Teacher"'s social class (effect in 7 of 10 analyses)

Patterns of influence are mixed for several other elements of school
qual ity. For instance, the teacher's tota 1 length of schoo ling (inc luding
years in primary and secondary school) affected achievement in 10 of 24
studies. Whether this is a "consistent patten" is difficult to infer.
Other quality factors show promise, 'particularly frequency of homework, use
of instructional radio, and inservice teacher training. But an
insufficient number of studies have been completed from which to
generalize.
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Interpretation of these general patterns must be couched within the ~

features of specific studies. The following discussion details research ~

within each area of schoo 1 qua 1ity. The review wi 11 also highl ight
findings on the magnitude of reported achievement effects from specific
elements of schoo 1 qua 1ity. However. this area is prob 1emat ic. Anyone
factor's level of influence on achievement depends upon many aspects of the
research design. Empirical models and data sets vary enourmously in (a)
the number of factors included in each multivariate model. (b) the level of
observed variance for specific elements of quality. (c) the amount of
measurement er~or for indicators of quality. (d) the degree of colinearity
among quality variable•• (e) the level of instruction studied. and (f) the
diversity of settings within which schools are studied. It is difficult
for researchers to employ even roughly consistent designs and impossible to
hold constant scope condition. within which findings would apply. And
again. central concern with the aggregate question -- does school quality
makes a difference -- diverts attention from the critical issue of what is
the magnitude of observed effects among different school factors.

I turn next to reviewing findings within each of the primary areas of
school quality. A table summarizing·~~e literature accompanies each
discussion below. Citations have been kept to a minimum in the text. since
the tables contain formal reference information.

Overa11 Schoo 1 bpeDditures

Table 8 summarizes existing empirical studies that have examined the
influence of ezpeDditures per pupil and total school expenditures on
student performance. Each expenditure measure is a global indicator of
quality. Per pupil expenditures more directly indicate the concentration
of schoo 1 resources on each student enro lled in schoo 1 (Indicator 1). The
bulk of resources go to teacher and school staff salaries. Therefore. this
global measure does not indicate teacher quality nor specify the level of
resources allocated to books, instructional materials, or other inputs more
directly linked to the instructional process. Different analyses look at
various areas of achievement (Column 4). Any reported effect (Column 5) is
statistically significant (p<.05). Some findings are limited to certain
conditions (specified in Column 6). And the studies reviewed utilize
various methods (see Column 7 and notes at the foot of Table 8).

Summarized above, a majority of studies have found a positive
relation.hip between school expenditures per pupil and achievement. The
influence of this school quality element is strong in some analyses. For
example, in the Colombian study of academic achievement (4,233 secondary
school graduates), the influence of per pupil expenditures was exceeded
only by the youth's verbal ability (comparing t-statistics among 24 student
background and school factors tested). The influence of this factor was
only slightly less strong for achievement within the commercial curriculum.
This same study found mare moderate, but significant, achievement effects
in Tan~ania (2,803 secondary graduates).

The magnitude of the achievement effect from per pupil expenditures
was thoroughly examined within an early study of primary and secondary
school students in Kenya. No significant effect was found at the primary
school level. At the secondary level, per pupil expenditures did influence
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achievement. The researchers then estimated the magnitude of this effect. ~
Second, they identified the strength of relationship between higher ~
national test scores (indicator of achievement) and future earnings. The
authors found that raising national exam scores among sampled secondary
students by five percent would require a 50 percent boost in expenditures
per pupil. Yet the rate of return to this investment in terms of increased
income would be significant (six percent) -- but only among low achieving
students. For relatively high achieving students, income benefits gained
from higher test achievement were entirely offset by the cost of raising
achievement.

A growing amount of research within industrialized countries suggests
that per pupil expenditures -- as a concrete indicator of school quality
is related to individual income of graduates. This claim has not been
extensively tested in developing countries.

lour analyses have found no achievement effects from higher per pupil
expend'itures, including well designed studies in Malaysia and Tanzania.
In addition, one might argue that schools must reach a threshold size
before achievement can be significant ly inf luenced (Ind'±cator2). Yet in
terms of total expenditures, just one in four analyses discovered a
statistically significant effect.

Specific llateria1 Input.

The .econd set of school quality elements includes discrete material
inputs which operate more closely to the instructional processs (Table 9).
First, Third World findings on possible achievement effects from smaller
c 1••••ise are quite simi lar to research within' industria 1ized nat ions
(Indicator 1). Within normal ranges, the presence of fewer students per
classroom has no consistent affect on achievement. No effect from smaller
class size has been found in II of 21 analyses. In five additional
studies, students working within larger classes actually performed at
higher levels. We should be quick to point out that "normal ranges" are
often exceeded in the poorest developing countries, given that the mean
national ratio of pupils to each teacher equals 44 within the poorest
nations as reported in Chapter 1. Note that due to doub le shifts, this' is
not an exact measure of class size. lurther, achievement effects for
specific ranges of class size have not been investigated in the Third
World.

Yet liVeD this exi.ting evidence, only substantial reductions in class
size would likely raile achievement. ,And modest increases in class size
wou ld free up a significant leve 1 resour.ces whi le not diminishing overa 11
student achievement. Just one study has found that smaller classes at the
priaary level are significant ly related to higher achievement. This report
comes from an analysis of science achievement among 837 urban students in
Co lomhia. The bu lk of studies simp ly reports no effect for c lass size.

Two studies have examined the magnitude of the class size effect (or
lack thereof). First, the Malaysia study of 89 secondary schools.fou~d a
significant effect of smaller class size and pupil achievement in language
learning (in Malay). The researcher then estimated the margina 1
(achievement) product associated with spending one additional dollar to
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help lower class size. Raising student achievement by just one percent (on
standardized exams) would cost an additional $50 per student if allocated
to help lower class size. In contrast, this same increment in higher
student achievement could be accomplished at one-third the cost if
resources were allocated to teacher training. Cost data used for these
estimates are admittedly rough. But this method for comparing the cost
effectiveness' of. alternative elements of school quality is instructive.

A second study examined the relative magnitude of achievement effects
resulting from the introduction of textbooks, from establishment of radio
instruction (in Nicaragua), and from lowering c lass size (in the U.S.).
Various experimental studies provided an estimate of how strongly each
factor influenced achievement (in terms of standard deviation gains between
control and treatment groups). The researcher then estimated the cost of
achieving the same gain in achievement from each element of school quality.
To obtain the achievment benefit gained from raising the availability of
textbooks at a constant increment of cost, schools must lower average class
size from 40 to 10 pupils per teacher! This method of equating the costs
for alternative inputs against a standard gain in achievement yields a
clear picture of the relative efficiency of alternative interventions. The
efficiency of introducing radio instruction was even higher than boosting
the availability of books in the Nicaraguan case. The main point remains:
In most situations lowering class size with the intent of raising
achi.evement is not an efficient strategy [3.2].

The positive impact of inatructioul _teriala -- especially those
directly related to reading and writing -- is consistent across several
studies. The availability and use of textbooks (measured, for instance, in
terms of the number of textbooks in a classroom per student) have been
looked at in 22 analyses (Indicator 3). Significant effects were observed
in 14. Early research in the 1970's relied on lEA" survey instruments which
asked students and teachers about simple availability of textbooks in
classrooms [3.3]. This factor also was significant in many Latin American
countries which employed these measures. Actual counts of textbooks in
Uganda also revealed a significant influence on pupil achievement.

This survey research generally indicates a moderate influence of
textbooks and instructional materials on achievement. In Uganda, for
instance, textbook availability strongly influenced achievement in English,
dwarfing the effects of the child's social class (based on 1,907 students
in 61 primary schools). Bowever, averaging across ~urriculum areas to look
at total achievement levels, the influence of textbooks was smaller than
social class. preschool competence. pupil health. and the teacher's verbal
(English) proficiency (comparing t-statistics). In Malaysia and Chile,
textbook availability was related to higher achievement. But the
correlation between these two variables was less than .20. prior to
controlling for the effects of student background or other school quality
elements. Textbooks did not explain more than four percent of the
variation in achievement among all students sampled within each country.

The influence of textbooks appears to be stronger within rural schools
and among students from lower income families. In rural Brazil, for
instance, students with parents who had received no schooling were almost
three t~e. as likely to pass primary school if they had used two or more
books (67 percent graduating). compared to students in this same group who
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had no textbooks in school (only 24 percent graduating). Among students
with parents who had completed primary school, 73 of all pupils with at •
least two books passed primary school, versus 61 percent of those with no
books (total sample equalled 1,006 primary school students). Similarly,
the study of 6,056 Malaysian youth found that the availability of books in
school was more strongly related to achievement among lower income children
from Chinese and Indian ethnic groups.

Clearer evidence on the magnitude of textbooks' effect comes from more
recent studies which have employed experimental research designs -- thereby
holding constant student background and other school factors. For
instance, a 'controlled evaluation in the Philippines provided textbooks to
2,295 first and second grade pupils within 52 schools. A control group of
similar schools was also selected. Books were then introduced at ratios of
2 pupils per book and 1 pupil per book in alternate classrooms.
Achievement gains resulting from the intervention were substantial. In
first grade science, performance was .51 of a standard deviation higher
within the experimental classrooms, .30 higher in mathematics~ and .32
higher in Pilipino. The .51 change (in units of the standard deviation)
indicates that the mean score achieved by 50 percent of all students was
obtained by 69 percent of those students in the treatment group. This
improvement is twi~e the impact of what would be gained by lowering class
size from 40 to 10 students (Philippines textbook data, U.S. class size
data) •

The influence of the textbook program on achievement was greater for
children with parents who had received less schooling. The correlation
between the child's social class and science achievement was modest for all
studehts. Yet this association was not at all evident for pupils receiving
textbooks. Nor did the child~s social class influence gains in achievement
scores. Interestingly from an efficiency viewpoi~t, the concentration of
textbooks (2:1 versus 1:1 pupil to book ratio) made no difference on levels
of pupil achievement. The magnitude of effect on Pilipino and mathematics
was more modest. This may be the result of greater difficulty in using
these latter texts relative to the science volume, as reported by the
teachers.

Less robust, yet significant effects of textbooks were found in an
experimental program in Nicaragua. Eighty-eight (88) first-grade
claS.Tooms within rural and urban school. participated in the program,
including 1,098 children. These c las.rooms weresp 1it into three groups:
those receiving textbooks, those receiving radio instruction, and those
seTviDg as control classrooms (the findings for radio instruction are
reviewed below). The interventions were applied at the beginning of the
school year. Post-tests were given at the end of the same academic year.
PupilS who received textbooks scored four percent higher on the mathematics
po~t-test (one-third of a standard deviation). The researchers note that
Nicaraguan teachers were less schooled than teachers in the Philippines.
The latter also had more experience with textbooks either as students
themselves or during their teacher training.

A variety of measures have been used in survey studies to determine
the presence and use of textbooks. The initial lEA research asked
individua 1 students to simp ly report whether a textbook was "avai lab left to
chi ldr~n to he lp in their 'studies (used in India, Iran, and Chi le). Other
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studies have asked students whether and how many textbooks are owned (in
Chile and Brazil). This indicator is more relevant in Latin America where
texts are often sold by private booksellers to parents and students. In.
the Uganda study, the researcher actually counted bow many textbooks were"
available and used within each classroom setting. No work has been found
on how often and within what context students read textbooks. We do not
know whether texts are read in class, at home, alone, or with other
students. The impact of textbooks may be understated if measurement error
is high. Distilling out disturbance caused by factors related to how and
with what frequency books are read may sharpen our understanding of how
strongly texts influence achievement. Future research might examine this
finer-grain question. In addition, some uniformity in measures used by
researchers would aid'future comparisons of findings across studies.

De.k. in classrooms represent an additional input within the
instructional material category. All three analyses examining the effect
of this concrete element of school quality have found significant
achievement effects. For instance, a recent study of 324 sixth-grade
students in Peru, discovered that the percent of children with desks at
sebool was more strongly related to reading achievement than was the
influence of social class background (comparing t-statistics).
Surprisingly little research has examined the effects of simple inputs
related to opportunities to read and write inside the classroom (as well as
outside the schoo 1)•.

As with textbooks, the availability of a desk is easily measured and
observed achievement effects obviously are important. But we know little
about how children's classroom time is structured, particularly how the
material desk fits iDto opportunities to read and write. In Some instances
the desk may hold more utility as a symbol of constructing a "modern
sehool~' Whether teachers structure lessofts to encourage the actual use of
desks is a separate issue. Encouragement of students to write may be more
iMportant than reading from the standpoint of motivation. Writing is a
productive form of literacy. Rather than passively reading material,
writing involves active creation of ideas and organization of information.
But we have little understanding of how instructional materials can better
encourage writing activity.

The radio is another instructiona 1 device which has received
considerable attention from researchers (Indicator 4). Initial production
of curricu lum and classroom lessons is difficu 1t and cost lye Yet fo.llowing
the initial investment, delivery of radio instruction via simple receivers
can be efficient in terms of per pupil costs. The Nicaragua textbook
prolram outlined above also included a r~dio instruction project. The
radio component was more e~fective than the textbook element in raising
achievement. Participating first-grade students received mathematics
instruction over a radio for 20-30 minutes within their classrooms. Post
broadcast lessons were often given by the teacher, and worksheets were
provided students to practice the material. At the end of the first grade,
participating students scored 17 percent higher on the post-test compared
to control-group pupils. This gain exceeded one standard deviation on the
post-test [3.4],

A school library is another instructional resource which may
significantly influence pupi~ a~hievement (Indicator 6). Significant
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student performance effects have been found in 15 of 18 analyses. The most
consistent findings come from Latin America where multiple measures of
school library utilization were used. Building on the early instruments
from the Coleman and lEA projects, a survey of school quality was conduct~d

in seven Latin American countries in 1975. The number of books on loan
from a school library was significantly related to student achievement
levels within Argentina, Mexico, and Brazil. At the individual level of
analysis, students reporting that they used the library more frequently
performed at higher levels (as always, controlling for pupils' family
background). Other research indicates that the simple presence of a school
1ibrary is re lated to the schoo l's average achievement leve 1 in E1
Salvador, Botswana, and Uganda.

These findings come from one major analysis of the influence of school
quality on science achievement (by Heyneman & LoXley). Within this work, a
minimum criterion of statistical significance was utilized (p<.05) to
determine whether the school library measure was significant after
controlling for family background factors. The efficacy of the library
variables is confirmed by earlier findings from the IEA study within
Thailand, Iran, Chile, and India. Yet neither project analyzed the
magnitude of this consistent effect of from the presence of a school
library and utilization rates. The'~tudy of Malaysian primary schools
(6,056 students) did find significant effects of school library size
(number of volumes) and academic achievement. However, the bivariate
correlation between the two was small. And within multivariate aJalyses,
the achievement effect of library size was significant yet much less strong
than socia 1 class contro 1 variab les and avai 1abi lity of textbooks. In
Botswana, a study of 869 standard seven students found statistically
significant achievement effects for how often the library was used
(individual student report) and the number of new volumes purchased by the
library (schoo 1 report). The strength of this re lationship was comparab le
to the significant influence of social class background, appearing for both
reading and mathematics achievement.

The early lEA survey included questions which asked schools about the
use of c 1aaaroo. 1aboratoriea in the teaching of science (Indicator 7).
This particu lar materia 1 input remains controversia 1. Governments and
development agencies have invested sizab le resources in bui lding schoo 1
laboratories and in financing the purchase of laboratory equipment.
Whether this investment is paying off in higher levels of achievement
remains an unanswered question. The early lEA survey asked schools about
the presence and utilization of classroom laboratories. These measures
were rather consistently related to higher achievement in three of the four
developing countries included in the study: India, Thailand, and Iran. Two
indicators of laboratory use -- number of students in laboratory classes
and t~e spent in laboratory work -- were related to achievement. However
the subsequent Latin American survey used these same items and found no
significant relationship with pupil performance [3.5]. No analyses were
found which examine the effectiveness of laboratories relative to other
elements of school quality. Nor do the earlier IEA findings mean that
laboratories are coat-effective. The high cost of building, equipping, and
maintaining school laboratories may outweigh subsequent incremental gains
in achievement. .

Finally, achoo1 f~iDs progr... have received only slight attention
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from researchers (Indicator 8). More is known about the effects of poor
health, malnutrition, and hunger on children's school achievement than the
ameliorative effects of school feeding efforts. The effects of poor health
can be dramatic. In a recent study of 3,699 primary school students and:
dr~pouts in Egypt, health status was one of the strongest predictors of
academic achievement. For instance, children who had suffered from a
serious illness in the preceding year scored 20 percent lower on the
literacy test and about 10 percent lower on the numeracy exam. Children
who had a major physical disability or suffered from malnutrition also
achieved at significantly lower levels.

An earlier study in 61 Ugandan primary schools provided similar
results. Multiple measures were used, ~sking the children whether they had
suffered from malnutrition, how often they had chills or a fever. how often
they had stayed in a clinic overnight. and whether they had seen blood in
their stools. Among the 1.907 surveyed. 75 percent reported having
suffered from Malaria; 37 percent answered that they had stayed overnight
in a clinic or hospital; 12 percent had seen blood in their stools; 5
percent claimed they had been treated for malnutrition. This latter 5
percent alone performed a quarter of a standard deviation below all other
students on a standard achievement test. Controlling for family background
and other school quality elements. pupil health (overall index) contributed
significantly to academic achievement. Similar findings also are reported
from studies in Chile. Thailand. and a longitudinal investigation in
Guatemala. The Guatemala work included study of 512 children from four
rural villages. Longitudinal achievement effects for diet were found after
controlling for earlier levels of health and nutritional intake. Yet very
little empirical evidence substantiates the effects of child health and
nutrition interventions on eventual academic performance.

Teacher Quality

At this point only material inputs to the schooling process have been
discussed. But how are material resources managed by the teacher in
structuring learning activities? One way to approach this question is to
look at the quality of teachers. Since most school quality research in the
Third World has relied on large scale surveys. easily measured proxies of
teacher quality have been used most often. For instance, many studies have
asked about teachers' qualifications in terms of their total length of
schooling or their amount of postsecondary teacher training. Whether and
bow these proxies are related to the teacher's proficiency in organizing
instructional activities and in motivating children remains very cloudy.

Yet even rough measures of teacher quality are related to higher
levels of student achievement (Table 10). Findings are mixed on the effect
of the length of prf.ary and secondary schooling completed by teachers
(Indicator 1). This factor has been studied in 25 analyses across many
countries. A significant relationship was found in 11 of these studies.
The strength of this relationship is moderate in a few of these analyses.
The lEA survey of literature achievement in Chile included 103 schools and
1,311 students. A moderate correlation between teachers' school attainment
and pupil performance was observed (r·~4); the signficance of this factor
remained when the factor was analyzed after controlling for student
background and other school quality elements•. An.early study of school
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quality in Puerto Rico found that teachers' schooling level was most
strongly related to~chievement of primary students and among pupils from
lower-income families. No significant relationship was found for secondary
schoo 1 students [3.6 J•

. Teacher schooling effects have been negligible in several other
studies. For example, a study of over 27,000 Thai primary school students
found a statistically significant, yet small association (r-.11). This low
level of magnitude is troubling from a policy viewpoint. Allocating
additional resources to increase teacher candidates' total length of
schooling may be an inefficient strategy for raising pupil achievement.
One analysis based on lEA data for Chile and India found that moving the
average length of teachers' schooling to the 75th percentile (of the range
of teacher schooling previously found in these countries) would boost
pupils' reading scores by 10 percent. But the cost of such an improvement
wou ld be extraordinary [3.7].

In contrast, achievement effects are more consistent for teachers'
length of tertiary schoo ling aDd 1l1mber of teacher training courses. The
early lEA survey ~ncluded items on both of these areas; identical measures
were used in the subsequent Latin America survey. As seen in Table 10,
either the original lEA research group or the later analysis by HeYneman
and Loxley found significant effects from at least one of these factors in
11 countries. Independent work in 10 other countries has revealed
significant effects. In total, 21 of 30 studies have found a significant
association between teachers' level of tertiary or teacher training and
later achievement of their students.

The magnitude of this relationship at times is moderate. One study of
89 secondary schools in west Malaysia (7,674 pupils) found a notable
correlation between length of teacher training and student achievement
(r-.27). This factor retained its significance when entered into a
multivariate model which controlled for the effects of pupils' family
background and other elements of school quality. This research also
discovered an achievement effect for the interaction of teacher training
and length of teaching experience. Similarly, the lEA study found a modest
bivariate correlation for science achievement among 3,153 students from 124
schools in India (r-.23). And the level of teachers' credentials was the
strongest predictor of student achievement within a sample of 463 primary
school graduates in Uganda when tested against several other elements of
schoo 1 qua 1ity.

Very litt Ie evidence exists on the effectiveness of inservice teacher
training progr... (Indicator 2). This scarcity of knowledge is in stark
contrast to the increasing level of resources invested in upgrading the
skills of incumbent teachers. For instance, in the last decade two-thirds
of the World Bank's education 'projects have included inservice teacher
training components. Only four studies have examined the influence of such
efforts. The strongest effe~t was found in a survey of 124 Indonesian
secondary schools. Half the teaching staff in the arts stream had attended
inservice training courses. For science teachers, participation was even
higher. This factor was the second strongest school quality predictor of
pupil achievement (bivariate correlations equalling .46 for arts and .35
for science). Within multivariate models, controlling for students' family
background and many other quality elements, the frequency of inservice
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training remained as a moderate predictor of student achievement. Thi.
factor was far stronger than the inf luence of pupi ls' fami ly background
[3.8] •

Significant findings are reported in an earlier study in Indonesia
within 40 fifth grade classrooms. The experimenta 1 design compared .
classroom groups which differed on textbook introduction and the level of
inservice teacher training. The training "treatment" occurred independent
of the introduction of textbooks. The former factor was significantly
related to pupil achievement although the magnitude of the effect was weak,
indicated in both the bivariate relationship (r-.IS) and within a
multivariate model.· Inservice teacher training also was found to hold a
significant association with achievement in Botswana and Egypt. Much more
research is needed in this area, particularly as governments and
development agencies invest a burgeoning amount of resources in trying to
upgrade teachers' skills. The research to date finds that such initiatives
do influence subsequent pupil achievement. But even less is known about
what types of inservice programs are more effective and more efficient.

Only a few studies have examined how a teacher's skills relate to
pupil achievement. Proxies such as the teacher's level of schooling or
inservice training assume that additional competencies are obtained which
subsequently increase pupils' achievement levels. More direct assessment
of actual skills which are clearly related to the teacher's effectiveness
is very rare. The school quality literature from industrialized countries,
for instance, emphasizes the strength of teacher.' verbal co.petence in
boosting pupil performance (summarized in the annex). Work in the Third
WOr14 is beginning to examine these types of teacher attributes. For
instance, the previously mentioned study of 1,907 primary school students
in Uganda found consistent and strong achievement effects from teachers'
English proficiency on achievement in both language and mathematics
achievement (Indicator 4). Tbi. factor influenced pupil performance more
strongly than students' social class background, preschool ability, and two
other school quality elements included in the model (comparing t
statistics). Teachers' achievement level (on a secondary schoo l-leaving
exam) was correlated with their pupils' performance in a study of 797
second grade students in Iran. The bivariate association was weak for the
student sample overall (r-.14). However, within a multivariate analysis of
students from rural and/or poor backgrounds, teachers' achievement level
more stongly influenced their pupilS' subsequent achievement.

The teacher's soci.l cl••s has beeu studied as a proxy for verbal and
cognitive attributes which may influence achievement (Indicator 6). The
argument is simply that teachers coming from more highly schooled families
wi 11 be more effective teachers. For examp le, teachers' own verba 1
proficiency may enrich the qua lity of verbal interaction and cognitive
stimulation experienced by their students. Teachers' social class is
significantly associated with pupil achievement in 7 of 10 analyses. Seven
of these analyses come from one study. The Latin American school quality
survey inc luded a sing le measure of socia I c lass background: leve 1 of
schooling attained by the teacher's father. This fac~or was consistently
related to the performance of teachers' own pupils in Peru, Bolivia,
Par.guay, Argentina, and Brazil. In addition. the Chilean study of 3,S30
grade 8 students found a signifi~ant, yet small. effect between teachers'
social class and pupil achievement. The study of Iranian second grade
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students mentioned above found a modes~ correlation between an index
measuring the quality of teachers' secondary schools and their pupils'
subsequent performance (r-.19). This factor remained significantly
influential when included in a multivariate model.

Two a lleged indictors of teacher qua lity ho ld litt le consistent
influence in boosting achievement. Teacher experience did appear to make a
significant difference in the early lEA survey, at least for reading
teachers in Chile, India, and Iran (Indicator 3) [3.91. However, work
since then has led to more skeptical findings. A recent study of 869
students from 37 primary schools in Botswana found that the influence of
teachers' experience rivalled the influence of father's occupation (used as
a background control variable). Interestingly, a second study from
Malaysia found that the length teachers' experience was associated with
pupil achievement, but only among teachers receiving more preservice
training courses. Nevertheless, 13 of 23 studies looking at teacher
experience have found no significant achievement effect.

Similarly, teacher aalarylevel. in general are not related to pupil
performance (Indicator 5). Two recent analyses from Tanzania (2,803
secondary students) and Colombia (4,233 secondary students) found that
higher achieving vocational students actually were taught by lower paid
teachers. The negative influence of teacher salaries in Colombia was
strong, e%ceeding the achievement effect of students' social class
background and other elements of school quality. In contrast, an early
school quality study of 115 secondary schools in Kenya found a significant
effect for higher teacher salaries (with just three other quality elements
in the model). As mentioned above, "the researchers estimated the magnitude
of this relationship, then determined the link between higher pupil
achievement and future earnings. Both relationships were stronger for
graduates from lower-income families. They estimated that additional
investment in raising teacher salaries would yield a seven percent annual
rate of return to graduates from poor families [3.10]. However, the rate
of return was less than one percent for graduates of average social class
background, despite the statistical significance of the association between
teacher salary and pupil achievement.

Overa 11 on ly 4 of 13 ana lyse. have found an aS80C iation between
teacher salary level. and pupil achievement. The cost implications of
increasing teacher salaries in general and of paying higher wages to
teachers with longer tenure are enormous in developing countries. Given
the limited achievement effect of salary level and experience, budget
savings could be generated in this area and redirected-to more promising
elements of school quality. No detrimental effect on student achievement
would likely occur.,

Teaching Practi~e. and CI•••roo. Oraanization

Despite the burgeoning literature vitin industrialized countries on
how teachers manage instructional resources and organize their classrooms,
very little work has occurred within developing countries. table 11
summarizing the findings of studies which have been conducted. The length
of instruction stands out as a consist predictor of student achievement
(Indicator 1). This element of school quality suffers from inconsistent
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definition and the use of varied measures, ranging from the number of days
in the school year to how many hours science is studied during the school
week. Yet in general, the length of instruction was significantly related
to achievement in 11 of 13 analyses.

The length of instruction offered by schools is bounded, in part, by
available material resource.. Yet in many settings, the length of the
school day, time spent on particular curriculum areas, and the efficient
use of instructional t~e within classrooms is more strongly determined by
management practices than by material parameters. Classrooms vary
enormously in the amount of time actually spent on instructional tasks
rather than keeping order, checking each student's homework, or arranging
lessons. More efficient use of classroom t~e is strongly related to pupil
performance within industrialized nations. Considerable progress on this
potential source of school efficiency cou14 be made -- by sharpening
classroom management and teaching skills -- within existing levels of
materia 1 inputs.

In Brazil, the study of primary school achievement introduced above
(1,006 pupils) included a question for teachers on the length of their
school day. This simple measure was significantly related to achievement
in rural, but not urban schools. The influence of this indicator was
modest, though similar to the magnitude of pupils' family background.
Research in Colombian primary schools (826 sixth grade pupils) found that
the hours of class per year moderately predicted reading achievement. This
factor's strength was comparable to the significant influence of two
measures of students' social class background. This same measure of
instructional t~e also significantly affected reading achievement in a
subsequent study oi 324 grade 6 pupils in Peru. And the recent studies of
secondary school achievement in Tanzania (922 academic students) and
Colombia (4,233 pupilS) found that'the number of class periods spent in
academic or vocational courses help predict performance on corresponding
achievement exams. The s~renlth of these instructional time measures
usually exceeded the influence of pupils' social class background and were
comparable in magnitude to other school factors.

Finally, Heyneman and Loxley's reanalysis of the lEA data on science
performance revealed consistent achievement effects for different measures
of instructional time. For instance, hours of instruction (per year) in
general science were significantly associated with achievement in India,
Thailand, and Iran. Hours of instruction in reading also helped predict
achievement in Chile and India. This study did not estimate the magnitude
of these inatructional time effects; but the consistency of positive
findings acros. different indicators and countries is notable.

The aaailaRent of howework --.a second aspect of the organization of
instruction -- also shows promise in raising student achievement (Indicator
2). The ear ly lEA survey accounts for two ana ly.es, where positive
findings were reported in Chile and Iran (but not for India and Thailand).
The magnitude of effec"t was small, although multivariate models
simultaneously test~d for possible effects of many school factors. One
modest study of 83 urban Tunisian students found that reported conditions
at home for studying were related to language achievement. This measure is
not an indicator of teaching practices. But the factor was stronger than
other school quality elements and equalled the m&lnitude of effects from
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pupi Is' socia 1 class.

Additional mechanisms for encouraging higher student performance have
received only slight attention from researchers working in developing
countries. Two studies have examined the extent to which active learuing
roles are created for students in classrooms (Indicator 3).· Self-reports
by teachers of the amount of time they spent explaining academic material
to students had no relationship to reading or math achievement within
Peruvian primary schools. One recent study in Botswana (37 schools) found
no relationship between the frequency of classroom discussions reported by
teachers and achievement on national reading and math exams.

In contrast, the 1eve 1 of teacher upectatio1lS for higher pupi1
perfora&llce is re lated to their actua 1 achievement in three independent
studies (Indicator 4). For instance, the large survey of 23,555 third
grade students in Thailand found a modest relationship between pupils'
actua 1 ach£evement and teachers' assessment of their "learning abi 1ity"
(r-.22). This factor remained significant, though not strong, when entered
into a multivariate model. Significant effects were also found by
researchers in Hong Kong (stratified sample of 100 low and high achieving'
students) and Uganda (540 pupils from standards I, II, and III). However,
the magnitude of these effects was comparable to findings from the Thai
study.

Finally, alternative indicators of how much tiM teachers spad ill
class preparatioD have been u.ed in two studies (Indicator 5). For
example, analysis of the lEA data showed that the amount of time science
teachers spent in preparing le.sons (self-rep9rt) was significantly related
to pupil achievement in Chile, Iran, and India, but not in Thailand. Three
different measures were used: hours spent preparing lessons in and out of
school, and hours spent marking papers. The latter measure was also used
in the more recent Botswana study of 37 schools and standard 7 pupils.
This factor was significantly related to both math and reading achievement.
The magnitude of the effect va. just statistically significant (p<.OS).
However, the full model included 10 student background variables and 17
school factors [3.11].

School IlaDagellellt aDd Structure

Beyond organization of the classroom, management of the entire school
a 1so represents ~ important component of schoo 1 qua 1ity. The schoo l's
organizational structure drives the efficiency with which inputs are
managed efficiently. The first four sets of school quality factors -
expenditures per pupil, specific material inputs, teacher quality, and
teaching practices -- apply to various type, of schools. Once a culture
decides to formalize the socialization and training of their children,
these four sets of quality el,ments are important in improving various
types of schools. But this fifth school quality area -- management and
organizational structure -- raises issues which at times are pertinent to
particular kinds of schools. For instance, the structure of vocational
schools may differ substantially from basic education in the rural primary
school. In addition, the social rules which comprise management practices
often are tied to the local culture or grow' from social no~ within the
government sector. A hierarchical style of school management would be
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viewed as desirable in some national contexts; a more participatory and
professional school structure would be normative in other cultural
settings.

Organizational structure refers to two features of schools. First,
schools vary in terms of their goals. For instance, different schools
emphasize vocational, academic, or artistic instruction. Also schools vary
in their social goals. Headmasters may emphasize tightly disciplined
classrooms which stress obedience, or instead stress more active roles for
students and individual initiative by both teachers and pupils. Second,
the management practices of headmasters can vary enormously, at times
independent of the school's official goals. Headmasters employ a variety
of means in supervising staff, in managing the school budget, in motivating
teachers to improve their practices, in working with parents, or in
disciplining errant pupils.

The "qua lity" of schoo 1 management can be conceptua lized within a
unilinear framework. A principal aquires a variable level of skills and
credentials necessary in becoming a strong leader and supervisor. Or
"quality" of management can be view in a multidimensional way. For
examp le, headmasters differ qua litative 11 on severa 1 aspects of schoo 1
management: (a) whether they enforce a hierarchical power structure or
encourage participation of teachers in addressing problems; (b) the
frequency with which and how they evaluate teachers' performance in
classrooms; (c) the extent to which they prescribe curricula to teachers or
encourage different approaches and professional judgement; and (d) their
competence in budgeting and accounting for material inputs.

Research on management practice. of headmasters is blossoming within
industrialized nations [3.12]. Unfortunately, very little is known about
how headmasters in the Third World act to improve a school's instructional
program. Table 12 summarizes the work that has occurred in developing
countries. This research has largely employed proxies which presumably
indicate the qua 1ity of a .chao 1'. head...ter. For examp le, one recent
study in Egypt of 60 primary schools found that students performed better
in schools with principals that had attended more training courses and had
longer teaching experience prior to becoming a principal (Indicator 1).
This finding also appeared for science achievement among primary and
secondary school students in Paraguay, coming from the Latin American
school quality project. In each case, the principal's level of training
was significantly related to achievement; the magnitude of these effects
was not reported.

Stronaer findings come from the Indonesian study of 124 secondary
schools. Two characteristics of headmasters were among the strongest three
.chool quality elements associated with pupil achievement levels. This
inquiry found moderately high associations between pupil performance with
both the headmaster's salary level (r-.50) and the headmast~r's length of
teaching experience (r-.33). Both factors remained strongly associated
with achievement within a large model which estimated achievement from 13
student background factors and 17 other elements of school quality. The
magnitude of these headmaster effects exceeded the significant influence of
most student background factors (comparing t-statistics). The analysis
failed, however, to explore whether these headmaster characteristics were
acting as proxies for other aspects of school quality. The headmas~er's
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salary level holds no logical relationship to pupil achievement. Yet
salary could be acting as a proxy for length of training or experience.
This work does encourage.deeper investigations into an important issue:
What specific actions do headmasters engage in which indirectly affect
student achievement?

In Bolivia, a study of 53 primary and secondary schools found a
relationship between student achievement and the headmaster's length of
tertiary schooling. The magnitude of this factor was comparable to the
influence of expenditures per pupil in a simple model "which included just
seven other school quality factors. Each of these two significant
predictors of achievement was stronger than the student's social class
background (when comparing t-statistics). However, these results held
only for urban, not rur~l schools. And the recent study in Botswana
mentioned above found no effect from the the headmaster's years of
experience among 37 schools enrolling grade 7 students. (Note, however,
that values from only 37 cases were assigned to 869 pupils, constraining
the variance in this headmaster-experience measure.)

Research has looked sporadically at other areas of school structure,
including the uu.ber of cia•••hifts each day and student boarding
practices. An insufficient number of studies have occurred from which to
generalize. However, two of three studies found no detrimental effect on
achievement from the number of class shifts which operated each day
(Indicator 2). In Malaysia (89 secondary schools), a negative achievement
effect was observed where Ichools had two sesliona of classes each day.
However, the marginal achievement return from investing resources in
eliminating double lelsions was moderate. The researcher estimated that a
$100 investment toward reducing double sessions would yield a seven percent
increase in language achievement. The analysis does not clarify whether
this level of investment wal affordable or even sufficient to eliminate
double-sessions. This level of marginal effectiveness was higher than the
benefits gained from investing in lower class sizes, but would yield a
lower return than directing the same resources to improve teacher
training.

Another area of schoo 1 structure - repetition of p'acle leve18 by low
achieving students - also holds significant cost implications (Indicator
4). Four ana lyses have examined whether repeting a grade improves
performance in the long run. This is a difficult issue to model and study
empirica lly. Yet positive effects been observed in just one study. The
recent well designed study of 8,570 primary students in Egypt found no
effect from grade" repetition on pupils' academic achievement. Nor did
repetition lower the probability of eventually dropping out of school,
ho lding constant pupils' skill level.

The relative effectiveness of vocational versus acadeaic cuniculma is
one piece of school structure which has generated considerable research.
Table 12 includes a summary of this work (Indicators 7 and 8). This
ingredient of school structure also has enormous cost implications. Third
World governments and development agencies continue to invest in technical
training schools and in vocational components of comprehensive (or
diversified) secondary schools. However, earlier optimism that vocational
training would raise student motivation, school achievement, and subsequent
earnings has not be substantiated by the research. This element of school
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structure relates to specific'types of institutions. Since the present
review focuses on elements of school quality which are present across
various kinds of schools, the vocational issue will not be discussed in
detail. For readers curious about this area, two recent publications
review work which has been done this question [3.13].

A Barrow View of School Quality!

As a body of work, this collection of school quality studies is
impressive. O~er the past 15 years much has been learned about the
influence of school quality in the Third World The research has
substantiated the importance of school quality in shaping achievement, net
the influence of pupils' family background and community context. In
addition, this literature has begun to delineate which specific school
characteristics efficaciously boost student achievement.

But we should step back from this body of research and question its
ba~ic premises and weaknesses. A critical analysis is useful before
app lying r,esearch findings to investment strategies or loca 1 efforts
designed to improve school quality. Questioning the research conducted to
date may also prompt more refined investigations.

Here we summarize two sets of limitations. The first set comprise
technical problema with how the basic production-function has been applied
to output of learning. The second set raises ,more fundamental questions as
to.whether this model, borrowed from the process of material
transformation, is even appropriate in trying to understand the social
processes of teaching and learning.

RefiDiaa Production IUDctioaa. Early in this chapter the school
quality literature was introduced by placing it in an historical context.
Large scale school survey. were undertaken in developing countries to
answer the basic question which still troubles industrialized societies: Do
schools make a difference in shaping children's school achievement and
eventual occupational attainment? The positive finding for de~eloping

countries importantly contradict. more limited effects within
industrialized nations. But the methods employed to respond to this initial
policy question are not always well suited to answer the second generation
issue: Which specific .le.eats of schoo 1 qua lity effective ly boost student
achievement? This history constrains how we represent the process of
teaching and learning within formal models and empirical studies. [In
addition to the following discussion, the limitations of production
function studies in education have been explored elsewhere, see Note 3.14.]

. First, large scale surveys of easily countable school characteristics
help in answering the original aggregate question, Do schools make a.
difference? But by including a grand number of school variables, the
behavior and influence of a few characteristics are more difficult to
study. The true influence of a particular school attribute may not be
observed, given the .~ltaneou. effects of other school factors. For
instance, the study of Indonesia iecondary schools found an overwhelming
effect of the principal's level of training. But the functions typically
included 45 different school characteristic.. Thus the influence of other
school characteristics were eclipsed by this strong proxy of principal
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quality.

This suggests that production-function studies may be more useful in
diaeoDfiraiD& that a certain school characteristic influences achievement,
rather than identifying which elements are efficacious. Where production
function studies include a large number of variables. the least ambiguous
proxies of quality may show the most robust statistical findings. This
occurs not because the school factor exerts the strongest influence. But
this input may be more easy to measure. For instance. the teacher's le~el

of training may simply be a proxy for verbal skill in the classroom. Yet
quickly measuring the first is possible on a survey form. The second
construct is more problematic to assess. On the other hand. the fact that
class size (a discrete variable) rarely is related to student achievement
is useful knowledge. In this way, the process of disconfirmation is easier
within large scale production-function studies.

Second. large scale surveys also encourage the measurement of material
aspects of schools. If their is pressure to gather data on a great number
of variables from a large number of schools. material features can be more
quickly counted. The assessment of underlying social and management
processes is more problematic, including bow teachers use textbooks,
laboratories, or writing materials.

The recent experimental school quality studies in Nicaragua and the
Philippines go very far in addressing weaknesses of production-function
studies mentioned thus far. By focusing on a small number of school
characteristics the relative magnitude of achievement effects can be more
clearly determined. By looking just at the influence of additional
textbooks and the introduction of radio instruction within specific
schools, the research design controlled for the intervening influence of
other school quality elementl (assuming control-group schools were well
matched).· Concentrating only on these two quality inputs, the research
group could then estimate the relative magnitude of discovered gains in
achievement. Experimental designs also minimize the danger of inferring
the wrong direction of causality which is present in correlational studies.
It may be that more competent students attend higher quality schools,
rather than higher quality Ichools actually increasing pupils' achievement.
Cross-sectional data (from one point in time) can not fully rule out the
first direction of causality). But with an experimental design, assessment
of the school quality effect follows introduction of a discrete
intervention within specific schools. Longitudinal surveys within the
production-function framework would at least strengthen the case for the
postulated direction of causality•.

A third limitation of production-functions employed to date is the
implicit assumption that each school characteristic behaves independently
in shaping pupil achievement. But the interaction of two or more school
characteristics is clear to any student of education. For instance, the
influence of textbooks is bounded by the Ikills of teachers in using these
materials. Interaction terms are commonly included within the production
function frame in other fields. This would be one step toward more
realistic representations of the instructional process. Identifying the
most efficient mix among several essential school characteristics may be
more important than determining the independent influence of anyone
factor.
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Fourth, typical models assume that school characteristics influence
achievement in a linear fashion and that each can 'be substituted for
another. Researchers often infer that a positive effect of, for instance
length~ing the ,schoo 1 day, is genera lizab le to a 11 conditions. However,
achievement gains would be constrained if teachers were not competent in
effectively using additional instructional time. Investing more resources
to lengthen the schoo 1 day may have no inf luence on achievement unti 1
teachers~ skills are upgraded. Here the influence of one school
characteristic depends upon a threshold level of a second factor.

Production-function analysis could be improved to better capture the
relative advantages of input mixes. In modeling agricultural production,
for example, the relative efficiency of various input mixes (land. labor.
and capital) often are compared in determining productivity advantages.
Such work examines not only the magnitude of an input~s effect on
agricultural product but also its cost. In addition, farmers vary on their
capacity to manage constant mixes of inputs. This resembles the management
and organizational i~sues add:essed below with regard to schools. The main
point here: Education production-functions could look more carefully at the
advantages of different mixes of inputs [3.15].

Fifth. researchers should be more careful in specifying the conditions
under which findings apply. Large scale surveys invite inferences that
certain school characteristics influence achievement across all settings.
Little work has clarified under what specific conditions school, factors do
and do not shape pup~l performance. An important exception to this general
weakness: School quality elements (relative to family background) appear to
exert a stronger influence in rural areas and among lower achieving
students. Within relatively affluent urban areas, school quality effects
d;minish somewhat, though by no means entirely. This specification of the
situation within which the finding applies is important. Yet beyond this
consistently discovered conditionality, few studies systematically examine
how quality effects may differ by grade level, academic area of study, or
for different ethnic groups.

Finally, the traditional production-function literature rarely
identifies the costs of variou. elements of school quality. This is
particu lar ly troub les01lle given po licymakers need to determined which
elements of quality effectively boost achievement aDd which are cost
effective. Again, the historical priority placed on establishing that
schools do or do not have an effect has eclipsed concern over cost
effectiveness. Making schools more effective is somewhat independent of
making .choo1s more efficient. Both goals require establishing which
school factors increase student achievment. But once efficacious elements
of school quality have been identified, analysis of their relative costs is
necessary. Chapter 4 will address the question of how school quality
research can better look at this issue of cost-effectiveness or efficiency.

Abad01liDa _terial prodactioD-fuDctioDa. The literature's
historical context has led to a .econd, more serious, set of constraints.
The production-function metaphor has encouraged study of material inputs
which flow into the school rather than focu.ing on variability in the
social organization of these input. and in human behaviors which enhance or
hinder learning. Within the production-function tradition the teaching-
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learning process "is defined simp ly as a system which combines materia 1
inputs to produce achievement. From this viewpoint. the production
function approach has ignored non-material behavioral aspects of school
quality which can not be measured through large-scale surveys -- especially
how teachers and headmasters _ale aDd organize materia 1 characteristics.
This point of criticism suggests that the production-function framework be
abandoned. rep laced by new methods and a fresh set of schoo 1 Clua lity
elements which may be more strong ly linked to student achievement.

Rather than viewing the schoo 1 as a firm which transforms materia 1
inputs, the school can also be viewed as an organization which manages
material inputs with variable levels of efficiency. That is, the ways in
which the headmaster manages school staff and how teachers arrange
instruction significantly determine levels of student achievement.
Material inputs clearly contribute to the quality of instruction and
management of the school. But the emphasis here is on pin-pointing
elements of the school's social structure which strongly influence
achievement. For instance. research within industrialized countries
consistently demonstrates that children learn more when more cl~ss time is
spent on actual engagement in instructional tasks. In contrast. students
often spend time talking to friends. idly waiting for the teacher to get
organized, and sitting passively while the teacher checks the work of other
children. Similarly. headmasters may be craftful in evaluating teachers'
performance, in stimulating improvements. and in creating a sense of
camaraderie amona staff and students. Or the headmaster may remain in his
or her office and attend to normal administrative ta.ks. But these
elements of school quality are social in nature, not material. Material
resources provide the instruments and simple technology necessary for
effective instruction. But the use and management of these material inputs
occurs through social practices.

This second line of research bas been more fruitfu 1 in exp laining
student achievement within industrialized nations than has the study of
material determinants. Several reviews of school quality research within
industrialized countries have been conducted and are summarized in the
annex. In general these review. have found only a slight relationship
between g loba 1 measures of materia 1 inputs of schoo 1 qua lity (for examp le,
expenditures per pupil) and achievement, after controlling for the
influence of community wealth and pupil background. Exceptions do arise.
For instance, several studies in the U.S. found that the length of the
schoo 1 year doe. affect achievement. But in genera 1, the leve 1 of materia 1
inputs fails to significantly boost pupil performance within industrialized
settings.

School quality effects within industrialized countries are more robust
when looking at social factors, including teacher quality. classroom
structure, teaching practices, and school management. For example,
empirical research freCluently finds achievement effects .temming from the
teacher's verbal ability, teacher experience, and level of teacher
training. Iil deve lop inl countries, we have seen that materia 1 resource
make a greater difference in raising achievement. But even in Third World
countries, it appears that material inputs must be directly related to the
instructional process to wield influence on pupil performance.

Regretably, little research on the management and social organization
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of instruction is being conduct~ in the Tbird-WOrld. Intellectual and
resource constraints make surveys of material school features les. costly
(in the short run). Research on management and social factors -- a
relatively new field within industrialized countries -- is slow to
inf luenc.e the older 1ine of thinking. Third Wor ~d research cont iooes to
follow the production-function form of· investigation. even though this
approach has been largely abandoned among investigators in industrialized
countries.

Historical/emphasis on material indicators of school quality may
inadvertantly discourage deeper examination of classroom practices. The
school effects literature within industrialized countries currently focuses
on two promising areas: (a> behaviors between teacher and student which are
related to achievement gains. and (b) effective ways of organizing
classrooms which encourage more active learning roles for students. For
instance, the process of motivating students invo 1ves formu lation by the
teacher of concrete expectations for pupil performance, opportunities for
the pupil to attack specific questions, and adequate evaluation of the
student's performance by the teacher. Clearly material inputs (such as a
book or writing pad) playa sizable role in'Third World schools. But the
structure of social action between teacher and student -- and mobilization
of these material inputs -- exerts an independent force. And the
manag.ement of materia 1 inputs CaD not be studied through large scale
surveys.

A recent review summarize. severa 1 c la.sroom-leve 1 studies which
attempt to relate teaching practices and student achievement in developing
countries. This work is still in an embryonic stage. limited by
methodological problem. and unconvincing evidence. Yet these early studies
do enumerate several characteristics of teachers and ways of organizing
classrooms which may he~p.improve l.aming (Avalos &Haddad. Note 3.16).

Teacher's attribut.. aDd skills
1. Academic and intellectual proficiency
2. Creativity and inventiveness
3. Internal motivation for teaching
4. Participation in inlervice teacher training
5. Teacher boldl high expectations for student performance
6. lnowledge of subject matter
7. Teachers' beliefs about the purpose and utility of sch~oling

Claaarooa social structure aDd BUlaIeIIleDt
8. Teacher lectures at the class versus encourages questions and

dilcussion with students
9. Learning occurs within cooperative groups versus individual

study and competitive achievement
10. Lessons emphasize problem-solving skills versus subject matter
11. Teacher praises student achievement
12. School climate or organizational norm. which encourage effort,

trust, and mutual respect among students and teachers

Unfortunately, research on these non-material, social areal of school
quality is just beginning. But attent~on to a subset of these factor. and
carefu 1 empirica1 resea~ch vou ld be very he lpfu 1. De 1iberate observat ions
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of teachers and classroom organizations are necessary. Considerable
progress within industrialized countries has occurred in in defining and
measuring these social factors with sufficient validity and reliability.
Hard evidence is abundant on several of these social el~ents of school
quality within industrialized countries. But the traditional production
function method must be adapted in studying these factors. A narrower and
deeper focus on, for example, 40 varied classrooms would provide a wealth
of data on the relative effectiveness of different teaching practices.
This approach would move us far beyond looking only at proxies of quality;
instead evidence would accumulate on specific behaviors of teachers and
concrete ways of organizing classrooms which are empirically linked to
higher student achievement [3.171.

Finally, materialist assumptions underlying the production-function
framework ignore the symbol ic dynamics of schoo 1 qua 1ity. The body of
resea~ reviewed in this chapter stands upon the rationalist assumption
that p~icymakers want to identify those elements of quality which increase
student achievement. But attention to (or neg lect of) improving schoo 1
quality occurs within institutional contexts, be they governments or
development agencies. And these institutions must necessarily be concerned
with both the visibility and the perceived legitimacy of their actions.
Early in this paper, the point is made that school expansion oftern
receives more attention than improving quality. This may stem from the
concrete and salient signals provided by the former. The sight of a new
school building in a village or urban neighborhood is a,powerful signal of
''modernization'' and change. Simp ly sending new textbooks into an old
school is not as effective in symbolic and political terms.

Litt le thinking has occurred' on how the project of improving schoo 1
quality can incorporate more vivid signals of progress and come to be seen
as a more legitimate initiative. The lack of political will, in part,
stems from the lack of clear, effective signals that quality is important
and possible within the context of national development. Reform of
nationa 1 examinations may be one device for making the issue of schoo 1
qua lity more visib le and for providing benchmarks for progress. China,
Ma lawi, and Kenya recent ly have beeD considering improvements in their
examination systems. Exams could become useful tools for mapping changes
in student achievement, and even discovering what school factors appear to
boost pupil performance. More concrete and public recognition of excellent
teachers may be another way of bui lding popu lar support for the improvement
school quality. Importantly, the task here centers on understanding how
alternative elements of schools can send crisp signals, not which factors
materia lly influence student achievement.

Two lessons from this review of empirical research should be
emphasized. First, these 72 empirical studies have advanced our knowledge
enormously on the question of which material school inputs do and do not
raise student achievement. Investments on ineffective inputs by Third
WOrld governments and development agencies continue to be sizable. The
corresponding loss in efficiency and waste of scarce educational resources
i. equa lly large. On the other hand, we know much about what works in
schools. In particular, tho.e material inputs that are closely linked to
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the instructional process consistently influence achievement.

Second, policymakers and researchers are becoming more clear on what
we do not know. Among those school inputs which do shape achievement. we
understand little about their relative costs and the magnitude of
achievement benefits which they yield (that is,' their relative efficiency).
Also several studies show that the influence of school factors is strongest
for children in the poorest countries and/or from lower-income backgrounds.
But beyond this important condition, we know very little about the settings
within which elements of school quality are more or less potent. Most
importantly, we are largely ignorant of how headmasters and teachers manage
material inputs. Differing forms of management and variation in classroom
organization are apparent to most observers of Third World schools. But
little empirical research has tried to relate these differing ways of
organizing materi.l inputs wieh levels of student achievement. Here work

. occurring within industrialized countries may contribute much to our
eventual understanding of the organization of schools within developing
countries.
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Chapter 4

What School Characteristics
Booat Efficiency!

IDtrocluction

Research reviewed in Chapter 3 identifies the relative effectiveneaa
of various elements of schoo 1 qua 1ity. That rev iew sorted out those schoo 1
factors which help raise student achievement from those which do not. But
among this former subset of efficacious school factors, very little is
known about the efficieDCY with which these inputs raise student
achievement. Wise investment decisions rest not only on understanding
which schoo 1 characteristics effective ly boost achievement. In addition,
understanding both the magnitude of achievement effects and the cost of
alternative school characteristics could help boost the efficiency with
which scarce school resources are allocated. This chapter reviews the few
efficiency studies which have been conducted.

More efficient: schoo ls provide higher levels of achievement at
constant, or ideally at lower, material cost. One way of achieving greater
efficiency is to invest in those material elements of school quality which
are most cost-effective or efficient. This requires choosing among various
possible school inputs and practices. For instance, we now know with some
certainty that textbooks and sehool libraries influence student .
achievement. Determination of which is the more efficient strategy for
boosting achievement requires two additional pieces of information. First,
we need to know bow strongly textbooks versus school libraries influence
pupil achievement. That is, the ..snitutle of each intervention"s effect
should be determined. Second, the coat of each strategy must be
determined. Together these two variables -- magnitude and cost -- indicate
the re lative cost-effectiveness of investing in textbooks versus schoo 1
libraries.

Building a school library, for instance, might boost student
achievement 10 percent higher'than would a doubling of available textbooks.
Yet the former strategy may cost SO percent more than the latter.
Directing resources to textbooks, therefore, would be more cost-effective
in raising achievement (per constant unit of investment).

Investing in those school factors which rarely correlate with higher
achievement is very inefficient. In fact, resources allocated to
ineffective material inputs or management practices could be reduced. This
would' generate cost-savings which could be redirected to more effective
elements of school quality. Mentioned above, the research literature is
most useful in identifying those school factors which hold no consistent
influence on achievement, not necessarily in identifying what works. For
instance, the consistent finding that (w~thin reasonable limits) increasing
class size does not diminish achievement is very impo~tant from an
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efficiency standpoint. The cost-savings of even incremental increases in
class size can be substantial.

This chapter speaks primarily to the issue of internal efficiency.
The policy issue here: Given a limited level of material and human .
resources. can the school attain higher levels of student achievement? A
second aspect of school efficiency deals with the relationship between the
cost of schooling overall and students' subsequent streams of income.
Schooling costs and eventual income benefits flowing to graduates vary
greatly for different types of schools (for example. primary or secondar,.
vocationa 1 or academic). Therefore. schoo Is differ on their externa 1
efficiency as vell as their internal efficiency. A few studies reviewed
below look at the relationship between school quality and eventual income
effects experienced by graduates. This work crosses over the two spheres
of school efficiency. .

Sources of Internal Efficiency

The initial efficiency studies summarized here are just beginning to
address the weaknesses of the production-function metaphor and model. This
work necessarily (.) identifies the magnitude of the influence of a school
quality factor on achievement. and (b) analyzes the cost of this element
relative to the magnit~de of its influence on achievement. However.
weaknesses remain. Technical efficiency depends not only on selecting the
right inputs and management practices; care must also be taken in creating
efficient mixes of ingredients, as previously discussed.

Most troubling, the area of internal efficiency -- by emphasizing
identification of costs -- ignores management practices and teaching
behaviors for which prices are difficult to determine. For instance. when
a headmaster successfully moves teachers to improve their method of
instruction, student achievement gaiDs may be significant. But
conventional surveys neither capture this organizational behavior, nor can
costs be readily assigned. A major challenge is to integrate conventional
efficiency analysis with the study of management practices and social
organization in schools. Otherwise, the study of internal efficiency will
continue to focus only on material inputs.

Only a few studies have been completed which examine the internal
efficiency of alternative school inputs or management practices. This
research fa11a into three methods of analysis.

Kethod 1: GeDeral eo.pariaoD of ,Coat and Benefit

General comparisons between the relative costs and achievement
benefits of school quality inputs can be quite revealing. For instance,
one cost stu.dy in Bo 1ivia found that achievement levels were no higher in
schools with lower class size. This finding stems from a comparison of a
random sample of 63 urban and rural schools (29 private and 34 public
institutional. This does not rule out the possibility that the independent
force of lower class size acts to improve achievement. School quality·
factors associated with higher class size could be exerting an offsetting
influence to increase studet performance (for instance, a critical
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threshold level of textbook availability). But this lack. of relatioDship
between class size and achievement suggests that the allocatioD of
additional resources to lower class size would· not raise efficiency [4.1].

The Be livian study a lso found that unit costs were 10 percent lover in
private schools compared to pubic schools in both the fourth and twelfth
grade.. Reading scores among private schoo 1 students were 40 percent
higher in grade 4 and 30 percent higher in grade 12, compared to public
school pupils. The difference in unit costs was more strongly linked to
higher class size in private schools, not lower teacher salaries. In
addition, the investigators found that the size of school enrollment held
no effect on unit costs. Units cost were lower in schools with better
qualified principals. More sophisticated models which look at the
independent influence of various factors would be necessary to estimate
unit costs. But these straightforward comparisons strongly suggest where
cost-savings can be obtained and how some schools could become more
efficient.

Simple evidence on the cost of school quality elements can also point
to possible efficiencies. For instance, a study of (preservice) teacher
training costs was conducted in Pakistan. The analysis included cost data
from six of Karachi's co lleges invo 1ved in teacher training and a survey of
400 recent graduates. Two findings are especially. relevant. First, the
unit cost of training one new teacher varied by a factor of six among the
colleges. Cost accounting in education is not a precise science, nor are
data reported on the graduate.' average achievement leve 1 across these
institutions (necessary in determining cost-benefit). Yet this wide
variation in costs does suggest that some colleges are operating more
efficiently than others.

Second, on ly 40 percent of the g.raduates were' actua lly employed as
teachers 13 months following their graduation from the training colleges.
Over 55 percent were not working in any job. Despite a documented teacher
shortage in this region of Pakistan, particularly in rural areas, many
graduates were not teaching. Only 31 percent reported that they would be
willing to teach in a rural area. Employment as a teacher was unrelated to
their area of specialization in their training programs (for instance,
mathematics, science, or language instruction).

These findings suggest a low overall level of efficiency in teacher
training prolraml. The variation in unit costs .lso suggests that greater
efficiencies are feasible within particular programs. Again, more careful
analysis is necessary to see how teacher quality may covary with higher
training costs. But this simple analysis of costs points to unambiguous
inefficiencies [4.2].

The low efficiency of some teacher training programs was also revealed
within the early Chilean study of school quality (grade 8 students within
439 classrooms) [4.3]. Whether teachers were trained in the university or
normal schools was unrelated to student achievement. Yet university-based
training was much more c9stly, in terms of direct cost of instTuction and
eventual salary levels. Based on actual cost data, the researchers
estimated if only normal school graduates had been hired as teachers in the
previous five years, a cost-savings equal to two percent of .the national
education budget would have been generated. In addition, the researchers
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estimated that a 15 percent'increas'e in average c lass size wou ld have no
diminishing effect on pupil achievement -- and would free resources equal
to five percent of the education budget. Moving to double shifts in
schools, also unrelated to achievement levels, would create a cost-savings
of an addition six percent of the sector's budget.*

Simple comparisons of costs and achievement benefits at times build
from disconfirmation that a specific school factor has an effect on
achievement. For examp le, the Be livian analysis observed no association
between higher unit costs and reading performance between public and
private school.. The researchers then determined that variation in unit
costs was better explained by the pupil/teacher ratio than by variation in
sa laries. The schoo 1 qua 1ity 1iterature a lready has found that class size
makes little difference in shaping achievement levels. The advantage.of
both the Bolivian and Chilean studies .is that they focus on the cost
aspects of this ineffective element of school quality.

Method 2: Analysis of Discrete lIargiDal Cost and Product

More precise methods have been employed to estimate the cost-benefit
of specific school quality elements. This approach has two advantages over
general cost and benefit comparisons. First, the independent effect of a
quality element is isolated either through an experimental design where an
intervention is applied to a treatment group; the magnitude of the effect
is then compared to the control group of classrooms or schools.
Second, the cost of alternative quality improvements can be calibrated
against a marginal increment (say a US$ 100 investment in quality) in
alternative school inputs (for instance, textbooks or lengthening the
schoQl day). The size of marginal products (or achievement benefits) can
then be compared with the alternative investments, holding the marginal
cost increment constant.

bperbaelltal studie.. The Nicaragua textbook. and radio experiment
discussed in Chapter 3 also included a cost-benefit analysis. Bere the
benefit or outcome variable utilized was the first grade passage rate among
pupi ls receiving radio lessons in schoo 1 versus students in the contro 1
classrooms. Among control-group Itudents, aD estimated 45 percent failed
or dropped out before completing the first grade, versus 33 percent of
students in the radio mathematics program (Table 14). The cost-savings
(benefit) resulting from this lower failure r~te was calculated. The
overalL COlt per primary school student in Nicaragua at that t~e was
$54.00. The cost per first grade graduate, including resources expended on
pupilS who failed or dropped out, e~ualled $99.50. By increasing the grade
passage rate, the cost per graduate in the, radio mathematics program
approximated $12.16 less than in the control classrooms. The per student
cost of the intervention was $3.00 per student.
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Table 14
Nicaragua Radio Efficiency Study

Nicaraguan Classrooms
With Radio Without Radio

Instruction Instruction (controls)

1. Mean math test 52.5 37.6
score

2. Percent children 33% 45%'
failing grade 1

3. Cost per graduate $87.34 $99.50
from grade 1

Source: Jamison (1978); Jamison, Searle, GaIda & Heyneman (1981)

Relative costs can also be calculated backwards, holding constant the
increment of benefit (or achievement gain) which is observed. For examp Ie,
students who received textbooks within the Nicaragua mathematics project
scored .22 standard deviations higher than pupil. in the control groups on
tests given following the intervention. The cost per student of the
textbook component of the project equa lIed $2.00. This leve 1 of
achievement gain was tben calibrated against tbe magnitude of acqievement
gain which is observed when class sizes are lowered (based on U.S.
literature).- To accomp~ish this same magnitude of achievement gain,
average class size must be lowered from about 40 to 10 students. Clearly
the cost of this change would be enormous.

lIu1ivariate survey studies. Experimenta 1 studies are rare in schoo 1
quality research that is conducted in developing countries. The large
scale survey, as discussed above, is more commonly used. The marginal
product of incremental investments in elements of quality can be estimated
from empirical models which attempt to report the independent influence of
several factors. Based on a conventional production-function analysis
(using a Cobb-Douglas model), the Malaysian study of 89 schools estimated
the margina 1 gain in achievement associated with a constant leve 1 of new
investment [4.4]. The researcher determined the cost of each element of
schoo 1 qua 1ity which significant ly inf luenced achievement: leve 1 of teacher
training, double sessions of classes, and class size.

The marginal gain in language test score.' was then estimated for each
$100 increase in investment. Tab le IS illustrates the various leve ls of
effect found for this constant cost increment.

The production-function transformation provides information on the
magnitude between a change in the schoo 1 qua lity factor and the achievement
effect (a one percent change in the independent factor leading to an X%
change in achievement, depending upon the observed elasticity). The one
percent change in the school quality element can be costed out. When

,calibrated against the $100 increment in investment, the size of each
achievement effect can then be estimated.
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Schoo 1 Quality·
Element

Table IS
Malaylia,Efficiency Study

Percent Gain in Language
Test Score Per $100 Investment

1. Teacher training

2. Reduce use of double
session

3. Reduce class size

8%

8%

3%

Sources: Beebout (1972), Alexander & Simmons (1?75)

This form of analysis first provides information on how strongly the
quality improvement will boost achievement•. In the Malaysian case, a $100
increase in cost is very sizable given the moderate achievement effect
observed. Second, the analysis indicatel the relative efficiency with
which alternative elements of quality will yield higher achievement,
holding the cost increment constant.

One cOlt-benefit study pulled from both experimental and multivariate
studies, comparing the relative efficiency of increasing instructional
time, reducing class size, or using a pupil tutoring program to boost
achievemeut. All data used in the ana lysis come from the O.S. The latter
intervention invo 1ved tutoring of young children (grades 1-4) by older
children (from grades 5 ,and 6). Several ezperimental and multivariate
.studies were reviewed to estimate the relative effect of the three school
quality interventions. First, the effect sizes of each program on reading
achievement gains are calculated in terms of standard deviation units
(Table 16, Column A). Second, the cost per student per year is determined
for each intervention (Column B). Third, the effect size is calibrated per
$100 increment of cost (for the ba.e program, not for an additional
increment of investment as with the Malaysia Itudy).

This form of analysis provide. information on the relative efficiency
of different strategies for improving school quality. In addition, the

.unit cost data demonstrates which intervention is most feasible .within
fixed resource.. lor example, the peer tutoring program is very efficient.
But withiQ developing countries, this approach would be more feasible if
its unit cost could be lowered.
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Table 16 eu.s. Efficiency Study (Reading)

(a) (b) (c)
Schoo 1 Qua 1ity Effect Size Cost Per Effect Size Per
Element Student $100 in Cost

1. Lengthen instructional .07 $ 61 .12
time

2. Reduce class size .22 $201 .06
(fm 35 to 20 pupils)

3. Peer tutoring .48 $212 .22

Source: Levin, Glass &Meister (1984)

Hetbod 3: EatmatiDg Ratu of Return

Two studies which link school quality and achievement to graduates~

subsequent earnings were discu.sed in Chapter 1. The recent study in
Brazil found that school quality (measured by the length of teacher8~

schooling) more strongly influenced pupils eventual stream of income than
did (pupils') length of school attendance. Similarly, the research in
Kenya and Tanzania found that ~rkers' ear 1ier leve1 of schoo 1 achievement
(measured'with standardized literacy exams) also significantly influenced
achievement. And a considerable body of research within industrialized
countries demonstrates that the quality of school attended significantly
affects graduates' eventua 1 earnings [4.5].

Empirical data could be collected which (a) estimates the efficiency
with which alternative elements of schoo 1 qua lity influence achievement or
literacy, and then (b) estimates how strongly levels of school achievement
or literacy shape eventual earnings after leaving school. The early study
of secondary school graduates in Xenya did undertake this type of two-step
rate of return study. In part, the analysis reports on the relative
efficiency of alternative school quality elements. Here the benefits are
in terms of future earnings. The achievement gain associated with one
school quality factor is seen as an intermediate factor which influences
subsequent earnings. This work examined a limited number of schoo 1
characteristics. But the method employed is important to note.

The analysis calibrated costs against a one-point increase in the
national exam. For example, the cost of increasing the average test score
by one point -- via an increase in per pupil expenditures -- was estimated
at 31.25 (Kenyan) pounds per -year (Table 17, Column A). The study also had
found a significant achievement effect for higher teacher salaries.
Assuming that this input measure was not acting as a proxy for another
factor, the cost of boosting the average test score by raising salaries was
estimated at 26.3 pounds per year. As reported in Chapter 3, lower
achieving students (as a subgroup analyzed s~parately) realized a higher
earnings benefit from higher school achievement. For instance, a one-point

72

•



) gain in achievement was associated with a 15 pound per year difference in
earnings, contro 11 ing on indiv idua 1 background factors (Co lumn B). But for
high achieving students (the second subgroup), a one-point gain in
achievement was associated with only a 1 pound gain in earnings. The
researchers then ca lcu lated rates of return by relating the cost of each
element of school quality (per pupil expenditures and teacher salaries)
with the realized earnings benefit. The intermediate process here is the
school factor~1 influence on national exam scores. The calculated rates of
return are reported in Column C.

Table 17
Kenya Rate-of-Return Study·

/

School Quality
Element

Lower Achieving
Students

1. Expenditures
per pupil

2. Teacher salary

Higher Achieving
Students

1. Expenditures
per pupil

2. Teacher salary

(a)
Cost Per Year

Per 1-point Gain
(pounds)

62.50

52.60

62.50

52.60

(b)
Earnings Benefit

Per Year
(pounds)

15.00

15.00

1.00

1.00

(c)
Rate-of-Return

5.0%

7.2%

0.4%

0.5%

Source: Thias &Carnoy (1972)

Note that earning gains associated with each quality element are
equal, giveD that the marginal cost of each q~ality element was calculated
on the basi. of a one-point gain in earnings. A one-point gain in the
national exam is related to an equal gain in earnings regardless of which
element of school' quality determines that one-point increase.

This type of analysis is helpful in estimating the relative efficiency
of different elements of quality, in terms of eventual gains in earnings.
For instance, the influence of per pupil expenditures is somewhat greater
than teacher salaries. In addition, this analysis can determine which
students will benefit most from improvements in school quality. Here we
see that quality investments at the margin will not significantly benefit
pupils who are already achieving at relatively highly levels.
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Empirical research is now sufficient to determine which school factors
are most consistently related to student achievement. However, among these
efficacious elements of school quality, which factors most efficiently
raise achievement? Very little empirical work has been conducted which
focuses on this i.sue. We remain largely ignorant of both the magnitude of
benefit (that is, pupil performance levels) rendered by alternative school
inputs and management practices. Nor is much known about the relative
costs of different inputs.

Yet the identification of internal inefficiencies is not always
difficult. Simply knowing that a moderately higher class size or more
limited use of classroom laboratories will Dot lower student achievement
identifies where substantial cost-savings can be realized.

More precise methods for determining the efficiency of alternative
schoo 1 factors can a Iso be emp loyed. Care shou ld, however, be taken to not
only examine the efficiency of easily countable material inputs. Costs and
achievement benefits are also associated with various ways in which schools
are managed and classrooms are organized. The study of internal efficiency
-- by policymakers, local school staff, and researchers -- should focus
both on material inputs and organizational practice••
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I ani_ of School Quality I.search frc. Industrial Countries

A brief review of school quality research from industrialized
countries was undertaken. This exercise brought together several articles
and books which have summarized the influence of school characteristics on
student achievement. Since the Coleman and Plowden reports in the late
1960's, the school quality field has grown dramatically and broadened into
a variety of specialized fields. The extent of Third World research,
however, is cons iderab ly more modest. For deve lop ing countries .it was
useful to pull together the individual empirical studies which have been
completed.

Table A-I summarizes the several research reviews which apply to
school settings in Western Europe or the o.s. Individual review papers,
cited at the end of Table A-1, can be consulted for information on specific
empirical studies.

llaterial lDputs

The influence of material inputs on achievement is inconsistent within
industrialized countr~es. Even when a material variable influences pupil
performance, the effect often is quite small. This is the case with
smaller class sizes. ODe exception: schools with longer academic years
tend to raise student achievement more efficaciouSly (at least within the
O.S.).

Teacher Quality

The ~uality of teachers more consistently influences achievement.
The most marked effects are for teachers' level of experience and verbal
competence. Teacher salary levels appear to have little consistent
inf luence on achievement. Mean sa lary leve ls within a schoo 1 district,
however, may determine its ability to attract staff with higher verbal
skills.

Cla••~ooa oraaiaatioJi

Consistent ly po.itive achievement effects are found for severa 1
factors related to the organization and management of schools.
Particularly potent classroom characteristics include time spent on
instructional tasks. assignment and close evaluation of homework, placing
students in active learning roles (not passively listening to lectures).
tight evaluation of students' performance, and the teacher's clarity in
presenting material.
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IIote.

Full citations to the studies listed below appear in the reference
1ist (page ).

s~ and Chapter 1

1.1 Dore (1976)
1.2 Unesco (1983a)
1.3 Egypt data, Hart ley & Swanson (1984); Kenya, Somerset (1983);

Brazil, Behrman & Birdsall (1983); Peru, Cespedes (1984).
1.4 de Regt (1982) .
1.5 Heyneman & Lozley (1983); this issue is discussed in detail in

Chapter 2.
1.6 For reviews see, Heyneman (1980) and Niles (1981).
1.7 Heyneman & Loxley (1983)
1.8 Heyneman, Jamison & Montenegro (1983)
1.9 Kravis"(1984)
1.10 Schiefelbein & Farrell (1982, 1984)
1.11 Brazil study, Behrman & Birdsall (1983)
1.12 Distribution of educational benefits, Hingat & Tan (in press).
1.13 Boissiere, Knight & Sabot (in press)
1.14 Jamison & Hoock (1984). Studies from industrialized countries

on the economic effects of school quality are reviewed in
So lmon (1985).

1.15 Fuller, Gorman & Edwards (in press)
~.16 Behrman & Birdsall (1983)
1.17 Fuller (1985)
1.18 Current work is looking at (a) the tradeoff between expanding

enro llments versus increa.ing quality, in terms of expenditures per
pupil, and (b) tradeoffs in investing among different school
characteristics. For a draft paper, see Hingat & Tan (1984).

1.19 Unesco (1983a)
1.20 World Bank (1984)

Chapter 2

Many studie. referred to within the text are clearly cited in Tables 8-12.
Only papers not clearly identified in the narrative and tables are noted
below.

2.1 For examples of this research, see Bing (1963), Hess & Holloway, (1984)
2.2 Hexico, Bowman (1984); Brazil, Armitage, Ferreira Gomez, Bolsinger

& Leite (1984).
2.3 This paper focuses only on the illterDal effectiveness and

effici~ncy of schools. External efficiency is also an ~portant

issue related to school quality. That is, do elements of school
quality influence the student's occupational success and social
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quality of life after leaving school? This question has spawned a
large amount of research -- which will not be reviewed here.

2.4 For review, see Schiefelbein & Simmons (1981).
2.5 Heyneman & Loxley (1983)

Chapter 3

•
3.1

3.2
3.3
3.4
3.5
3.6

3.7
3.8

3.9
3.10
3.11
3.12

3.13
3.14

, 3.15

3.16
3.17

My review builds from earlier summaries of the school quality
literature. Especially helpful reviews include Simmons & Alexander
(1978); Husen, Saba & Noonan (1978); HeYDeman, Farrell & Sepulveda
Stuardo (1978); Schiefelbein & Simmons (1981).
Jamison, Searle, Galda & Heyneman (1981)
For examples, Thorndike (1973) and Rivaro1a & Corvalan (1976).
The cost-benefit analysis for Nicaragua appears in Jamison (1978).
Summarized in HeYDeman & Loxley (1983).
The Chilean data are reported in Husen (1977). For Puerto Rico
findings, see Carnoy (1971).
For review, Husen, Saba & Noonan (1978).
For a report on the World Bank's lending in education, see
Rom'ain (1974).
See Husen et ale (1978) and Heyneman & Loxley (1983).
The efficiency analysis appears in Thais & Carnoy (1973).
The IEA analysis is reviewed in Husen et ale (1978).
For revi~s, see Edmonds & Frederiksen (1979), Rosenholtz (1985),
Fuller, Izu & Berman (1985).
Metcalf (1985) and Psacharopoulos & Loxley (1985)
For examples, see Levin (1976)"and Klees (1984).
Noted earlier, initial results of ongoing work is reported in
Hingat & Tan (1985).
Avalos & Haddad (1981)
For reviews of reliable measures of observable teaching and
classroom management practices, see Flanders (1985), Karveit
(1985), and Peterson, Micceri & Smith (1985).

•
Chapter 4

4.1 For tbe Bolivian analysis, see Morales & Pinellsiles (1977). For
an efficiency study of class size reduction, see Jamison (1982).

4.2 Klitgaard, Siddiqui, Arsbad, Niaz & Khan (1985)
4.3 This efficiency analysis for Chile is detailed in Farrell &

Schiefelbein (1974).
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EFFECTIVE CLASSROOM PRACTICES
IN PRIMARY SCHOOLS OF PAKISTAN

by Andrea B. Rugh

Research in the united States and developing countries over the
last two decades has shown the importance of teaching practices
in instruction. 1 Most studies agree that the effectiveness of
pedagogical style varies so widely from place to place that no
single pedagogy can be taken as a definitive model for policy.

The purpose of the classroom practices study is to identify the
elements--resources and instructional behaviors, which contribute
to learning in Pakistani schools. The objective is to describe
current practices and conditions, and to identify those practices
which seem to produce increased academic achievement under
presently existing conditions. The following report provides
preliminary findings of the study. It describes the
instructional practices of a sample of effective teachers2
including , in a separate section, the way effective teachers
utilize instructional time. When the report is complete it will
also include sections describing the attributes and attitudes of
effective teachers and a section on the resource environment--in
schools and classrooms-- where effective teachers work. The aim
is to identify those characteristics of effective schools, which
when compared with those where less effective teachers teach,
provide clues to what may be useful resource requirements of the
instructional context. Altogether the full report will form a
nested set, in rough order of specificity, from the attributes of
teachers, through their methods and performance in the classroom
to, finally, the context of the classrooms and schools in which
they work.

Background

In recent decades, many developing countries have experienced a
similar history with education programs. A late star~ in trying
to universalize educational opportunities and a rapidly expanding
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school age population causes authorities to commit the major part
of educational resources to expanding and staffing physical
facilities. With strong pressures to expand, there is a
reluctance to engage in major improvements i~ the quality of
programs. Contributing to this reluctance ~s the lack of
certainty about what interventions are likely to improve quality.
Eventually and almost inevitably, with the strains of expansion,
the quality of programs deteriorates until improvements of some
kind become crucial if children are to be kept long enough in
school to consolidate the gains of expanded opportunities.

Pakistan has been experiencing these problems for some time.
According to the latest 1981 census, Pakistan's literacy rate of
those 10 years and above was 26 percent. At that time there were
13.41 million children in the age range 5 to 9, and another
several million age 10. In 1984-85, 7 million students were
enrolled in 82,550 primary schools in Pakistan. The gross
participation rate for boys, ages 5 to 9 in grades 1-5 was
estimated officially at about 79 percent and the respective rate
for girls was 42 percent.

Pakistan has had difficulty keeping up with the rapidly
increasing demand for education. Though overall proportions of
relevant age children enrolling in school have been maintained in
the last 20 years (2 percent increase between 1965-1984 according •
to the World Bank Development Report 1987), with an annual
average growth rate in population of 3.1 over the period, the
absolute number of out-of-school children has increased. Boys'
rates of school age children enrolled in primary school during
the period declined from 59 to 54 percent, while girls' rates
increased from 20 to 29 percent. The major part of the curren~

education bUdget is now spent on the recurrent costs of t::.:;
system with little left over to expand further or to invest in
major improvements of the program.

compounding the problem is the fact that dropout rates remain
persistently high, especially for rural children and females. In
1983-84, dropout rates for primary school children ranged from a
low of 18 percent in Punjab for males in urban areas, to a high
of 93 percent for females in Baluchistan. In 1985 only about a
third of five year old rural girls (940,000) were in school, and
only about half of those who entered school were expected to
finish the fifth grade. By age 12, only about 4 percent of rural
girls are still in school.

Almost every education planning document since 1947 has noted the
serious problem of dropouts. The Commission on National
Education in 1959 implied that the problem might be solved if
education were to be made compulsory up to grade 5 by 1969. The
1970 New Education Policy document similarly expressed alarm at
the high dropout rates. That document called for more attractive •
schools to motivate children to remain in school. A 1972
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document called for revision of curricula and texts, and a 1979
document called for a number of efforts including improved
facilities, better supervision and new ways of recruiting
teachers to reduce the high dropout rates. All the five year
plans since 1960 have called for qualitative improvements in the
education program, sometimes stressing the quality of the school
environment, at other times emphasizing instructional materials,
teacher training, or supervision.

The World Bank in its Education Sector Strategy Report concludes
that given the current rate of wastage in the Pakistani primary
system, future measures which keep children in school will be as
important as measures to draw more children into the school
system if literacy levels are to be increased substantially. No
matter how large the infusion of funds in the near future from
increased GOP and foreign donor contributions, it will be
inevitable in the future that economies and efficiencies will
have to be made in the way funds are currently used.

Though there are major difficulties in determining what precise
interventions are likely to lead to improvements in program
quality, the task is not impossible. There are a limited number
of inputs which a government can provide to improve program
quality. The four most important are minimally required
facilities, trained competent staff, appropriate instructional
materials, and sufficient and well-utilized instructional time.
When these components are well-developed and articulate well, the
likelihood that the quality of teaching/learning will improve is
increased. When they are poorly developed and do not articulate
well, then instructional quality is likely to suffer. The
following sections describe some of these crucial components in a
sample of Pakistani schools.

Section 1; Instructional Practices

The section below summarizes the findings concerning
instructional practices in classrooms. It describes the
differences in instructional practice between a sample of
effective and less effective teachers as measured by researcher
administered academic achievement tests. The assumption of this
analysis is that characteristics which are present to greater
degree in the effective sample may prove supportive of increased
academic performance if replicated in other similar environments.

The first section of the paper asks the following questions;

o What are the main instructional practices used by teachers
in fourth and fifth grade classrooms?

o Which practices may be considered potentially "effective,"
because they distinguish, by their greater frequency between



6

a sample of effective and less effective teachers?

o To what extent do these effective practices emulate
explicit teaching practices found over a decade of research
to increase learning in other national contexts?

The body of this paper describes the practices used by teachers
of the effective and less effective samples. The conclusions at
the end of the section summarize the findings in a form which
answers the questions posed above.

The unit of analysis for this section is an observation of a
classroom lesson in anyone of three SUbject matters: Urdu, math
or science. Observations were conducted in fourth and fifth
grade classrooms on the second and third day of visits to the
sample schools. Altogether there were 264 valid observations.

Researchers administered math, science and Urdu tests , and
teachers were divided into more effective and less effective
samples on the basis of the average class scores from these
tests. These samples superceded original selection criteria
based on supervisor rankings of teachers.

Table 1 shows the distribution of lesson observations by subject
and effectiveness criteria and the average achievement score in
each sub-sample. A small number of observations were made in
schools where Sindi was the medium of instruction 7 the
achievement scores reflected in the table are for Urdu, which the
children study as a second language. Findings are not reported
for the Sindi medium teachers because their numbers are too small
to draw meaningful conclusions.

Table 1: Sample and Achievement Scores
SAMPLES

CATEGORY URDU MATH SCIENCE URDU/SINDI
EFF. LE EFF. LE EFF. LE EFF. LE

No. of cases 48 48 48 58 24 27 4 7

Achievement scores
(mean %) 52 25 30 14 40 22 28* 13*

*Note: The score represented here is for Urdu achievement; in the
schools where these classes are located the medium of instruction
is Sindi and Urdu is taught as a separate language.

In most cases, the mean percent in the achievement tests of the
more effective samples was double or more that of the less
effective samples. Since there were few major differences in
resource levels or background characteristics of students in both
samples, it must be assumed that the scores serve as a measure of
teacher performance. Overall the scores were low in most
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classes, however, and to speak of "effective" teachers is only
possible when implying a comparative position. It should be
assumed when the term "effective" is used, that the implicit
meaning is "in co.mparison with a less effective group."

An important difference between the two samples which emerged
from the classroom observations is in the incidence of single and
mUlti-grade classes. Effective performance in all subjects was
much more likely to occur in single grade classrooms. Table 2
shows this phenomenon. All other conditions being similar, each
grade and each individual child in mUlti-grade classes receives
less instructional time than in classes where a teacher can
concentrate on a single grade level. In a richer schooling
environment, supplementary instructional materials, designed for
such a situation, might compensate for the lack of teacher
attention. In Pakistan, however, textbooks carry little
explanation on how to solve a mathematical problem or how to
understand the meaning of terms, and therefore instruction
becomes highly dependent on teachers to interpret texts. When
the teacher is unable to devote as much time to whole group, or
individual instruction, then it is likely that the learning
suffers.

Table 2: The Incidence of Single and MUltigrade Classes
SAMPLES

CATEGORY URDU MATH SCIENCE URDU/SINDI
EFF. LE EFF. LE EFF. LE EFF. LE

Single grade
classes (mean%)* 80 67 78 61 81 67 50 17

* Based on 260 valid observations.

Findings below about instructional practices are aggregated under
the following general headings3 :

o review
o preliminary statements
o presentation
o guided practice
o independent practice
o homework
o teacher/student interaction

Overall, the more effective teachers consistently exhibited a
greater tendency than the less effective teachers to employ the
six instructional strategies listed above. 4 The more effective
teachers, however. did not necessarily spend more time on these
individual practices (see below on instructional time), since
overall they tended to use a greater variety of practices.

1. Review
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Two kinds of activity may precede the main activities of the
lesson: review of previous content material, and preliminaries
which focus the attention of students on what is to come.
Researchers were asked to look for both during the lesson.

In general it was consistently more likely in all sUbjects for
the more effective teachers to engage in some kind of review. Of
those teachers using review in both samples, the majority
reviewed the previous day I s lesson. In Urdu for example the
teacher often would ask the students, one after another, to
recite from memory the passages they studied on the previous day,
or read again from those same passages before turning to the new
material. A number of teachers returned to previous work during
the observations, possibly in some cases to impress the observers
with how well children could do some earlier well-learned lesson.
If a teacher carried out this kind of full period review,
researchers noted it on the protocols and then proceeded with the
rest of the observation to describe, if appropriate, the review
activities as though they were standard lessons, starting with
preliminaries, continuing to presentation, guided practice, etc.
Few teachers spent time at the beginning of the lesson
specifically reviewing homework assignments.

If the differences between the more effective and less effective
samples can be considered significant, review appears to be more
important in math and science. This may be the case because new
material in these sUbjects is more tightly bound to previously
acquired concepts. In both, a review of the previous lesson is
roughly equivalent in most cases to studying the prerequisites
for the lesson to come. Urdu, on the other hand, is an
incremental process that builds up over time and any body of
content is not so likely to depend on a limited set of concepts.
The nature of the achievement tests which require general
abilities in Urdu and specific content knowledge in science
probably contributes to this effect.

Table 3: Use of Review in Instruction
SAMPLES

CATEGORY URDU MATH
EFF. LE EFF. LE

% % % %
Use of review. 46 42 57 29

SCIENCE
EFF. LE

% %
79 48

Length of review••
short review bef.

lesson 62 50 60 39 59 55
old material dur.

entire less. 33 44 36 61 24 36
other 5 6 4 0 18 9

Kind of review



Homework
Prev.Lesson
Prev.Work

9
50
42

16
84
21

22
70
33

9

11
68
37

12
67
28

8
42
50

/

*Entire sample **Portion of the sample using review
Note: Columns may add up to more than 100 because of roul tiple
answers.

2.Preliminaries.

Preliminaries, or in more sophisticated form, "advance
organizers," can help focus students' attention on what will be
learned during the lesson. Preliminaries can vary from simple
indications of a location in the text where a lesson can be found
to a set of specific objectives which the lesson is intended to
accomplish.

The researchers observed whether teachers preceded their
presentation of the lesson with any kind of preliminary
statements. The large majority in both samples did. Table 4
summarizes the observations concerning preliminaries.

The two samples were exactly the same in the extent to which they
started Urdu and math lessons with some kind of preliminaries,
but in science the more effective teachers were more likely to
use preliminaries than the less effective teachers. If it is
assumed that a preliminary which simply asks the children to turn
to a certain page or lesson in the book has little value in terms
of learning, then those preliminaries used most frequently in
science by the less effective teachers have little learning
value. The second type of preliminary which simply states the
topic or title of the lesson also may have only marginal value in
learning. The preferred option where "a teacher tells children
in a few sentences what they will learn in a lesson"
distinguishes between samples only in science. There, effective
teachers are much more likely to use this approach. This fact
suggests that in science the statement of an objective may be
helpful in focusing the attention of children on the major
concepts to be learned.

Overall the nature of the sUbject matter probably determines
whether stating objectives is helpful. A subject which requires
conceptual clarity may be more effectively taught when there is
some way of organizing its contents around a few well-stated
objectives. Otherwise, preliminaries such as "turn to the text"
or "the topic of a lesson" seem simply a means of moving the
activity of instruction along.

Table 4; Use of Preliminaries in Instruction
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE
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% % % % % %
Use of prelimin.* 88 88 77 77 92 78

Kind of prelim.**
Turn to text 86 91 69 64 71 95
Topic of less. 84 75 68 67 83 91
Objectives 37 39 39 38 83 19

*Entire sample **Portion of the sample using preliminaries.
Note:Columns add up to more than 100 because of multiple answers.

3.Presentation.

The large majority of teachers in both samples introduce
materials to the class in what can be recognized as a formal
presentation. The difference in frequency between the two
samples suggests that some kind of formal presentation is an
important characteristic of effective teaching. In all s~bjects,

more effective teachers showed consistently higher and noteworthy
rates of presentation over the less effective teachers.

Presentation can be of several kinds. Teachers may present the
material in small steps, giving children practice after each
step: they may present the material as a whole in continuous
lecture fashion: or they may begin directly with practice of the
materials, interspersing the practice with periods of explanation
as seems necessary. The presentation may contain definitions of
concepts, and specific examples of the subject matter. Teachers
may use the blackboard to present these materials or use prepared
visual aids such as charts or maps.

Table 5: Presentation of Subject Matter in Instruction

CATEGORY

Use of present.*

URDU
Eff LE
% %
83 66

SAMPLES
MATH

Eff LE
% %
77 67

SCIENCE
Eff LE
% %
96 82

Kind of present.**
Small steps 23 39 41 42 29 18
Lecture 58 46 30 63 67 59
Direct prac. 35 33 35 24 21 55

Definitions 50 49 46 32 79 46
Examples 38 33 62 46 75 27
Blackboard 45 30 70 59 50 23
Visual:charts 5 3 5 0 8 14

*Entire sample **Portion of the sample using presentation
Note:Samples add up to more than 100 because of mUltiple answers.

In Urdu, the lecture method or explaining the material as a whole
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appears to be the most successful method of presentation. In such
a case, a teacher may read the entire passage to the students
with comments on the content and perhaps definitions of terms,
before the students attempt the lesson themselves. The success
of this method in Urdu may be due to the fact that children have
time to concentrate on comprehending the content of the material
before being thrust into the mechanics of deciphering it.
Teachers who use this approach appear to have a genuine concern
for seeing that children understand a lesson. Adding one more
step before complete immersion in recitation, gives another way
to become familiar with material, increasing the variety of
approaches that may be useful to different kinds of learners. A
step by step process, otherwise often a good pedagogical device,
may disturb comprehension of the full meaning of the story or
passage. Teachers who use this approach are likely to explain a
few paragraphs of the lesson, have the children repeat it several
times, explain a few more paragraphs, have the children repeat
the material, etc.

In math, presentation as a whole or lecture method is
considerably less effective than methods of presentation which
emphasize definitions of concepts, specific examples, the use of
blackboards to display examples and direct practice without other
presentation. Constructed responses when a child is asked to
actually do something with material--usually writing out the
problem in this case--helps in remembering the kind of material
required for math.

In science, more effective practices include presenting materials
in small steps with some kind of practice after each step,
providing definitions of concepts, concrete examples of the
sUbject matter, and using the blackboard for visual
representations of the scientific concepts. In science,
conceptual learning seems to be helped by a presentation of both
negative and positive examples of the concepts. Asking children
to go directly to reading their science books or otherwise
practicing without prior explanation appears to be a less
effective option.

Table 6 shows the importance of clarity in the presentation of
materials. In almost every instance, effective teachers are more
likely to give clear explanations and instructions, use words of
the proper level of difficulty for the children, and use a
language for explanations that the children understand.

Table 6: Clarity in Presentation
SAMPLES

CATEGORY URDU MATH
EFF. LE EFF. LE

% % % %

SCIENCE
EFF. LE

% %
Most explanations
are confused 35 42 14 32 25 50
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Most explan. and
instr. clear 78 55 92 66 79 36

Words are correct
lev. of difficulty 63 39 60 51 63 27

Lang. understood
by children 88 91 95 83 92 82

Note:Columns add up to more than 100 because of multiple answers.

Table 7 reports the assessments of observers about pacing in the
presentation of material. The pacing was consistently. more
likely to seem appropriate in all sUbjects for the more effective
teachers. In Urdu and math, the pacing seemed too slow in the
less effective sample and in science too fast.

Teachers are required to keep to a timetable in covering the
texts. The timetable, however, is general and requires only that
certain units or chapters be completed within a certain time
frame. Because this is one item supervisors are likely to check
when they visit schools, teachers feel compelled to move at a
pace that will keep them in line with the schedule. Students can
often report to the fraction of a page how much of the text the ~
teacher will cover in a lesson. Though differences are not major ~
between the samples, even a fraction of a page can be important
over the school year. Effective teachers tend to cover more
pages in math and science and slightly fewer in Urdu than the
less effective teachers. Since the pacing of more effective
teachers' lessons is more likely to be "about right" one might
assume that the pace with which the text is covered is also about
right. Logic suggests that each class probably has its own
appropriate pace, and if more effective teachers are better able
to jUdge that pace in their students, then generally speaking
either the students of the less effective teachers are slower or
the teachers are not evaluating their capabilities as well. In
Urdu and math, observers thought the less effective teachers were
pacing their lessons too slowly and in science too quickly.
While pedagogically it is probably better to pace the lesson to
the speed of the individual class, it is interesting that better
performance in this sample is not necessarily dependent on moving
more slowly through the textbook.
Table 7: Pacing in Presentation as JUdged by Observers

SAMPLES
CATEGORY URDU MATH SCIENCE

EFF. LE EFF. LE EFF. LE
% % % % % %

Pacing seems:
about right
too slow
too fast

65
15
10

49
27
18

73
14

5

44
37
10

67
21
13

46
18
27 e
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other 10 6 8 10 0 9

Number of pages covered
in a lesson 2.0 2.1 1.5 1.2 2.6 2.1

From observing student reactions to the teachers' presentations,
the observers were asked to jUdge pacing in relation to the level
of student ability. Table 8 summarizes their assessments.

In all subjects, effective teachers tended more often to pace the
lesson to the slower students, whereas the less effective
teachers were consistently more likely to pace the lesson to the
smartest children. The more effective teachers, therefore, were
more conscientious about seeing that all the children learned the
new materials while the less effective teachers took the easier
course of teaching to those who grasped the content easily.

Table 8: Pacing in Relation to Student Ability in Presentation
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %

Pacing level*
for slowest 56 46 58 50 54 30
for smartest 10 26 29 31 27 55
for middle 32 26 13 19 18 15

Not possible to
know 23 9 16 12 8 9

*For classes where it was possible to assess children

Table 9 reports the appropriateness of the presentation as far as
understanding is concerned. The majority of teachers in all
samples presents materials at a level that the observers feel is
appropriate for understanding, but effective teachers are
consistently more likely to present materials in this manner.
This is true for the level of the subject matter, of the textbook
content, and of the clarity of the teachers' explanations.

The subject level in Urdu is sometimes too difficult in the less
effective sample, and the textbooks were considered too easy in
math and science for this group. It is difficult to understand
why the textbooks would be too easy unless perhaps these
observations were taken from classes where teachers were turning
back to previously learned lessons. Above it was noted that the
less effective teachers were more likely to return to earlier
pages in the text, particularly in math and science. An
alternate explanation might be that since the less effective
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teachers pace the presentation more to the smartest students it
may have given the observers the impression that the textb~oks
were too easy.

Table 9: Appropriateness of Presentation for Understanding

CATEGORY URDU MATH SCIENCE
Eff LE Eff LE Eff LE
% % % % % %

Present.appropr. 76 67 100 76 92 59

SUbject level
about right 90 79 87 73 88 82
too easy 10 6 11 18 8 14
too diff. 0 15 3 10 4 5

Textbook level
about right 90 82 89 73 83 77
too easy 8 9 3 20 8 18
too difficult 3 9 5 8 8 5
no text used 0 0 3 0 0 0

Teacher explanation
clear 75 42 70 59 88 23
sometimes dif. 15 27 24 32 4 32
often dif. 10 30 5 10 8 46

4.Guided Practice.

Guided practice was defined for the researchers/observers as the
initial teacher-supervised efforts of the students to practice
new materials. Guided practice usually involves a fairly rapid
interaction between teachers and students as tasks are assigned,
students accomplish them in some way that is relatively visible
for the. teacher, the teacher reacts, and the student begins
practice with another similar task. Ideally in guided practice
there should be active practice by the child and some sort of
feedback on how well the child is doing. In some classes that
were observed, however, teachers "practiced" in front of the
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children, or feedback was directed in a general way to the whole
class with little opportunity for children to know directly from
the teacher how they were doing individually.

Guided practice and independent practice (reported below) are
difficult to distinguish in some classes. Some teachers conduct
them as if they are different degrees of what is essentially the
same activity, the only difference being the closer supervision
and the more active group involvement of the students in guided
practice. Some teachers,of course, use what can be distinguished
as one practice and not the other.

There are various ways that guided practice was conducted in the
classrooms of the sample. Some teachers give one task after
another without providing much guidance or feedback individually
to students. In this case the teacher does not know how well the
student is doing. A teacher may give a series of tasks and then
provide feedback at the end when all the tasks are completed.
The teacher can give one task at a time and provide feedback
following the completion of each task. Or the teacher can
demonstrate or explain and expect children to follow along in the
task, without giving them an opportunity individually to know how
well they are doing.

Table 10 shows the incidence of guided practice in the sample.
The majority of teachers in almost every sample use what
observers felt was guided practice. In all subjects, effective
teachers are consistently more likely to use guided practice than
the less effective teachers.

Table 10: Use of Guided Practice in Instruction
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
Use of guided prac.*81 70 96 79 75 48

Kind of pract.**
Prac.w.no explan. 42 34 42 44 6 54
Child finish seve

tasks bef.fdb 11 19 16 13 22 8
Fdbk.after ea. task 37 38 31 33 61 39
Expl. and no fdbk. 3 3 6 11 6 0
Other 8 1 5 0 6 0

*Entire sample **Portion of the sample using guided practice

In Urdu it is not clear what kind of guided practice produces the
best results. The largest proportion of those teachers who use
guided practice, simply assigns tasks and lets the children work
on them without further explanation--an example of this practice
is when teachers call on children in turn to recite or read from
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the book. This kind of practice seems generally more effective
in Urdu than science where it appears to be better either to give
feedback after each task or after several tasks have been
completed. Urdu may simply require a great deal of practice in
reading and writing to develop skill while learning the concepts
of science needs the greater involvement of the teacher.

Table 11 shows the systems teachers use for calling on students
and the amount of coverage that occurs by the end of the sUbject
period.

In the majority of cases in all samples, more than half of the
students are given an opportunity to practice the new materials
during guided practice. In addition, effective teaching is
characterized by even greater coverage of the students in Urdu
and math classes.

Table 11: Coverage in Guided Practice
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
System for calling

on students •brightest
slowest
volunteers (findings being computed)
random
order
mix

Coverage of guided prac.
Every ch.pract. 71 56 71 61 29 46
More than half

ch.prac. 13 31 25 35 59 15
Less than half

ch.prac. 13 9 2 4 12 39
Other 3 3 2 0 0 0

Table 12 shows the sources and kinds of tasks used in guided
practice. The vast majority of teachers in both samples use some
kind of assigned task in guided practice, and most use some or
all tasks which are based on materials from the textbooks.

The kinds of tasks used by teachers are mainly constructed tasks
where the children performs an operation such as copying,
writing, repeating, memorizing, giving examples,etc. Only one,
watching demonstrations, is passive, and probably only one,
showing understanding, requires higher order thinking skills.

In Urdu instruction, the main strategies teachers in both samples
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use are tasks which require explanations and meanings, individual
repetition, reading, writing and copying. Effective teachers are
more likely to require students to show understanding of a
problem or task, to learn basic facts about a subject, and to
practice writing than are less effective teachers. Less
effective teachers are more likely to use individual repetition
and correction of practice exercises as the basis of tasks.

In math the major teacher strategies include explanations,
repetition, showing understanding, learning basic facts, writing,
correcting examples, copying problems from the board or text and
watching demonstrations. In math as in Urdu effective teachers
are more likely to ask children to show understanding and to
learn basic facts. Less effective teachers surprisingly require
more explanation of the material in math than effective teachers.

Guided PracticeTable 12: Use of Tasks in

CATEGORY

Use of tasks

URDU
EFF. LE

% %
90 88

SAMPLES
MATH

EFF. LE
% %
96 96

SCIENCE
EFF. LE

% %
89 92

I
/

Source of tasks
teach. created 18
textbook 90

Kind of tasks
explan. 44
examples 24
summaries 16
choral repet. 29
indiv. repet. 55
reading 68
understanding 66
meanings 47
learn names 16
basic facts 26
identify items 29
writing 58
correct 13
copy 42
watch demon. 24

How tasks imple.
Teach. directs/stu.

responds 74
Student questions 13
Both 13
Other 0

16
94

50
28

9
34
67
75
41
44

9
9

25
41
34
34
25

59
3

34
3

16
91

42
27
o

27
33
16
42
16

4
53
27
47
42
38
44

73
9

16
2

11
94

57
28

2
24
37
15
24

9
2

33
26
39
44
30
38

76
9

15
o

11
94

67
39
33
28
50
44
72
33
o

72
28
39
44
22
61

59
29
12

o

8
92

46
46
15
77
54
69
31
23
o

39
23
15
15
39
23

69
15
15

o

Note:Percentages may add up to more than 100 because of mUltiple
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answers.

In science, the tasks teachers construct involve explanation,
recitation (both choral and individual), examples, reading,
understanding and meaning of concepts, basic facts and watching
demonstrations. More effective teachers of science require more
explanations, showing understanding, giving meanings, practicing
writing , correcting practices and watching demonstrations than
less effective teachers. Less effective teachers are more likely
to require children to copy materials, to repeat materials
chorally, and to read materials out loud or to themselves--all
tasks which do not require active engagement of the intellect or,
in the case of science, an understanding of the important
concepts.

Most teachers control the activities of guided practice closely
by assigning a series of tasks or problems to students and
expecting the students to respond only when specifically replying
to questions. In some classes, however, teacher feedback and
explanation is initiated by student requests for information. In
Urdu, effective teachers are more likely to use a directive
approach while, in science, students are given more freedom to
initiate interactions.

Table 13 shows the number of tasks assigned during guided
practice.

Table 13: Number of Tasks in Guided Practice

CATEGORY URDU MATH SCIENCE
Eff LE Eff LE Eff LE
% % % % % %

Number of tasks
1-3 47 81 36 42 88 69
4-6 32 15 42 39 12 23
7-9 11 3 13 7 0 0
10-12 5 0 7 13 0 0
13 or more 3 0 2 0 0 8
other 3 0 0 0 0 0

In guided practice usually 6 or fewer tasks are assigned. In
Urdu while the majority of teachers in both samples assign one to
three tasks, effective teachers are more likely than less
effective teachers to assign more than three tasks. In math,
beyond a general tendency in both samples to assign more" tasks
generally, there is no clear difference between the samples in
the actual number assigned. In science, effective teachers are
more likely to assign one to three tasks while less effective
teachers may assign more. The greater number of tasks assigned
by less effective teachers in science may reduce the amount of
time that can be given to presentation and discussion of
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concepts, which as noted elsewhere appears to be an important
part of effective science teaching.

Table 14 shows the kinds of responses expected in guided
practice.
Some of these questions were designed to see which of Bloom's
levels of learning were expected from children in guided
practice. The most. common responses expected in Urdu are
specific single correct answers, recitation and copying, all
generally low order skills. In math they are specific answers,
description of the process by which a result is obtained,
application, repetition and copying, again mainly low level
skills. In science, teachers also expect specific answers,
memorized responses, repetition and copying. The effective
teachers consistently asked more often for specific answers
which, given the nature of the kinds of tests children take,
helps prepare them with the kinds of answers that are required to
do well.

Table 14: Responses Expected in Guided Practice
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
Type of response

specific ans. 55 41 80 70 72 69
process ans. 26 19 40 44 28 31
evaluation 5 13 9 9 28 8
applica. ans. 5 13 38 26 6 8
synthesis 18 3 2 7 11 0
analysis ans. 11 10 11 4 17 8
memorized ans. 24 22 13 2 44 39
recitation 42 56 11 13 11 46
repetition 29 56 27 28 56 62
copying 40 31 33 20 17 46

Note: Percentages add up to more than 100 because of multiple
answers.

Some responses distinguish by their differing magnitudes between
the two types of sample. Effective teachers of Urdu are more
likely than the less effective teachers to require specific
answers and to ask children to synthesize ideas that they have
learned separately. They are l~ss likely than the less effective
teachers to use recitation and repetition as a major means of
practice. Thus, as seen previously , effective teachers work
somewhat more at engaging the children's intellect, rather than
simply requiring rote, mechanical exercises.

Effective teachers of math are more likely to require specific
answers, application of a principle to a new problem, and
memorized examples (such as multiplication tables).
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Effective teachers of science are more likely to require
evaluation answers where a child is asked to assess the merits of
some phenomenon, while less effective teachers rely more heavily
again on recitation and copying.

Table 15 shows how students are involved in guided practice.
Teachers of both samples usually involve students individually by
requiring oral responses, or giving them practices which they
engage in at their seats. They also may ask children to respond
orally as a group.

More effective teachers of Urdu tend to use more seat practice,
as well as more involvement of the children in leading class
response or in instructing the class as a whole. In such cases
the child comes to the front of the room and recites a part of
the lesson which the rest of the class repeats or comments on, or
demonstrates a part of the lesson to reinforce learning of a
concept. Less effective teachers are more likely to ask other
students to help their peers at their seats. In these cases, the
teacher may use this device as a convenience which allows them to
avoid taking the time for individual help rather than as a means
of solidifying learning in the student helper. The helper student
may simply give the right answer to the student he or she helps.

Effective teachers of math use more seat work practice, and are
more inclined to ask children to comment on the correctness of
other children's work in front of the class. They are also more
likely to ask children to work at the blackboard, and to ask for
individual oral response to questions. Most of these exercises
allow for individual practice and feedback. Less effective
teachers are more likely to ask children to lead the class in
oral responses. Again, as is the case with peer help, some
teachers may abdicate their responsibilities by relying on
student monitors to carry on with recitations. In the worst
examples of these choral exercises, student monitors may also
chant incorrect phrases and the class automatically repeats the
incorrect phrase even though they may actually know the correct
response. Unless carried out with careful teacher monitoring,
the choruses become the worst kind of mindless mechanical
behavior, detracting from, if incorrect content is repeated,
rather than supporting learning.

Table 15: Student Involvement in Guided Practice

CATEGORY URDU MATH SCIENCE
Eff LE Eff LE Eff LE
% % % % % %

Type of involve.
blackbd.work 11 3 13 15 24 0
oral chor~resp.16 25 24 24 47 54
oral ind.resp. 74 69 47 54 77 62

•
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seat practice 66 44 93 83 53 54
comment on oth.13 13 13 2 24 0
peer help 11 22 11 17 0 8
lead cl.resp. 18 6 18 15 0 15
instruct class 13 3 11 7 12 7

Note: Percentages add up to more than 100 because of mUltiple
answers.

Table 16 summarizes the observers assessments of student
understanding of subject matter at the end of guided practice. In
the majority of classes there was some sign that children
understood the material at the end of guided practice. The
observers noted seeing students answering correctly more often in
the classes of effective teachers, and there was a consistently
stronger tendency for more effective teachers to ask children
directly if they understood the material. In science,
particularly, there were much greater evidence in the more
effective classes that students understand the lesson. Other
signs include watching for how many children raise their hands
and whether children work the tasks with little hesitation.
Though these results do not indicate, except when teachers ask,
whether teachers are using visual signs of assessment, the
findings suggest that it is at least possible for teachers to use
such observational techniques to ensure the understanding of
students.

Table 16: Student Understanding in Guided Practice
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
Signs of underst.

most ans.cor. 58 42 51 35 56 39
many raise

hands 50 56 40 39 72 31
teach. asks 76 72 76 73 83 54
work wo.hesi-

tating 63 69 80 71 67 77

No way to know 8 12 7 6 11 15

Note:Percentag~s add up to more than 100 because of multiple
answers.

Table 17 describes teacher feedback to correct and incorrect
answers of students. Effective teachers are consistently more
likely than less effective teachers to give some kind of response
to a correct answer. They are also consistently more likely to
elaborate their approval by repeatinq the correct answer or
reteachinq the point with a statement that says, "Yes, that is
correct because of (the following reasons)." Feedback for these
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teachers becomes an opportunity to reiterate the principles of
the lesson.

In the case of incorrect answers, the most noteworthy and
consistent difference across sUbject matters is the stronger
incidence in effective teachers of feedback for the teacher to
explain how to do the problem and ask the child to try again.
otherwise, more effective behaviors differ by subject matter. In
Urdu, effective teachers are more likely to state correct answers
and move on. In math, the more effective teacher is likely to
give the child a hint and try to elicit a correct response. In
science, the more effective feedback is one where the teacher
simplifies the question and asks again. In most of these cases,
the more effective feedback consists of helping the child come to
a correct answer rather than allowing the child to fail or give
up trying to find the correct answer.

•

Table 17: Teacher Feedback to Correct and Incorrect Answers
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE •% % % % % %

Feedbk:correct ans.
no response 21 41 24 30 17 23
brief praise 40 47 60 52 67 54
repeats correct

answer 68 63 60 52 83 46
yes because .. 58 34 47 44 67 46

Feedbk:incorr.ans.
tch.simplifies

question 53 59 64 50 83 47
tch.hints 34 47 60 48 61 54
tch.gives corr.82 63 60 67 56 54
tch.goes to

others 11 22 18 17 0 21
tch.explains/

ch.redoes 42 28 76 61 50 31

Note: Percentages add up to more than 100 because of multiple
answers.

5. Independent Practice.

Independent practice was defined for the researchers as that part
of instruction when students work on their own at their seats 
with less supervision from the teacher than occurred during
guided practice. As noted earlier, independent and guided
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practice appear in some cases as gradations of each other. The
purpose of independent practice is for the child to gain
confidence in the skill by him or herself, after first efforts
have been carefully monitored by the teacher during guided
practice to ensure that the skill is being learned correctly.
When teachers distinguish these two types of learning in the
sample, their response is probably an intuitive feeling that
children need both kinds of practice, since they are not
explicitly taught to distinguish these activities in teacher
training.

The majority of each sample of teachers included what the
observers could distinguish as a period of independent practice
in the lesson period. More effective teachers, however,
consistently used independent practice more than the less
effective teachers.
Table 18 shows the incidence and kind of independent practice.
The most freqUent kind of independent practice in all sUbjects
was individual seat work carried out by the student alone.

Table 18: Use and Kind of Independent Practice
\

; SAMPLE
CATEGORY URDU MATH SCIENCE

EFF. LE EFF. LE EFF. LE
% % % % % %

Use of ind.practice* 89 55 73 54 70 65

Kind of ind.practice**
seat work 93
grade level

groups 10
small group a

89

15
15

86

17
11

93

17
3

87

7
7

100

6
a

*Entire sample **Portion of the sample using independent
practice. Note:Percentages may add up to more than 100 because
of multiple answers.

Table 19 shows the sources and characteristics of tasks in
independent practice. The large majority of all samples in all
sUbject matters use textbooks as the source of tasks. This is
also consistently more true for effective teachers. Although the
practice is infrequent, less effective teachers are consistently
more likely to create their own tasks, suggesting that teacher
created tasks may not be as effective as textbook ones, either
because they do not cover the content as well or because they do
not give as much practice in the kinds of questions which are
asked on the tests.
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It is also fairly common in all subject matters to copy or rework
problems from guided practice. In science, particularly,
effective teachers are more likely than less effective teachers
to ask children to copy or rework problems learned in guided
practice.

The kinds of tasks in independent practice tend to vary
importantly by sUbject matter. In Urdu, teachers are likely to
ask children to copy from textbooks or blackboards, and to assign
children reading and writing practice tasks. In math, teachers
are likely to ask children to solve problems or to copy from
texts, or practice writing problems over again in approved form.
In science children copy, read, and memorize.

While there is only one type of task in Urdu which more effective
teachers are more likely to use than less effective teachers
(copying the meanings of terms), there are several practices
which less effective teachers are more likely to use: copying
from guided practice, reciting alone at seat, and memorizing text
material. using such rote practices exclusively may therefore
prove less productive of learning in Urdu.

•

In math, similarly, only one difference is noteworthy: less
effective teachers are more likely to ask students to explain the
new material. It is unclear why this behavior is more common in •
the less effective group. In science, copying material from the
blackboard and writing labels to illustrate scientific principles
are more commonly employed effective practices while simply
writing something more neatly as a writing exercise, is the more
common practice among less effective teachers, ~nd therefore
appears ineffective as a learning experience in th~- subject.

Table 19: Tasks in Independent Practice

CATEGORY URDU MATH SCIENCE
Eff LE Eff LE Eff LE
% % % % % %

Source of tasks
teach. created 10 19 14 24 0 8
textbook 92 77 89 73 93 88
copied from
guided prac. 31 27 33 37 33 6

reworked from
guided prac. 33 35 39 23 13 0

Kind of tasks
explanations 23 15 25 40 27 29
examples 15 12 22 23 20 13
copying from
text or blkbd 45 50 44 50 47 35

copying from
guided prac. 33 46 33 30 20 29

writing prac. 53 50 35 43 20 47
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recite at seat 10 23 19 13 33 35
solve probe 13 19 56 57 20 18
reading 40 46 11 7 40 53
memorizing 10 46 19 10 40 53
meanings 22 12 6 3 13 6
labels of items 3 12 0 0 29 0

Note: Percentages add up to more than 100 because of mUltiple
answers.

Table 20 shows the kind of teacher monitoring and feedback that
is carried out during independent practice. A variety of
monitoring practices are used by both groups: children who
complete the work come to the teacher at his or her desk for
correction; the teacher walks around the room stopping to check
individual work or; children raise their hands to indicate that
they have finished the task or need help. Some teachers assign
tasks and then ignore the students. This last passive practice
is consistently used more frequently by less effective teachers
in each sUbject.

"

\

i
/

In Urdu, no practice among the three active monitoring strategies
stands out as more characteristic of the effective sample. Of the
three, the child coming to the teacher and the teacher walking
around the class are generally more utilized. In math, the
practice of more effective teachers which contrasts most clearly
with the less effective group is the one where children indicate
their need for help. In science, the more effective teachers
either walk around the room or the children come to the teachers
to show their work. These findings suggest that it is not so
much the specific type of monitoring that goes on, as it is the
fact of whether that monitoring allows productive interaction
between children and teacher. Leaving children on their own
without feedback or any kind of supervision is not an effective
practice.

Table 20: Monitoring and Feedback in Independent Practice
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
Kind of monitoring

teach. ignores 26 50 19 33 20 29
ch.come to

teacher 54 46 58 60 67 41
teacher walks

around 54 58 69 63 67 53
ch.indicate

need 39 42 64 40 47 53

Kind of feedback
to indiv. stu. 44 56 44 47 53 35



to whole gr. 49
to small groups 5

42
a

26

61 47
6 13

33
13

53
6 •

Comprehensiveness
all
more than half
half
less than half
none

(data being computed)

Note: Percentages add up to more than 100 because of mUltiple
answers.

It is also not possible to indicate which kind of feedback is
most effective. Teachers about equally direct their feedback
either to individual students or the whole class. In math, there
may be more benefit from addressing the whole class while in
science giving children individual attention may be more
effective as a teaching strategy. The importance of various
strategies may lie in the circumstances existing in the
classroom. Many classes are so large as to preclude much
individual attention, and if much time is spent on this kind of
attention in these classes, it may reduce the amount of
instructional time that is available for each student. The
teacher needs, therefore, to make intelligent decisions about •
what is the best kind of feedback to benefit the greatest number
of students in his or her class.

Of all the major activities in the classroom, independent
practice is the one which gives the teacher the most opportunity
to devote special attention to individual students who need help.
While other students work on their tasks, the teacher can
circulate around the room and quickly give brief periods of
instruction to those who are having difficulty. In classes where
all children are grasping the material well, it may be sufficient
for them to monitor their own work from teacher feedback directed
to the whole class.

6.Homework.

In the instructional periods covered by the study, only a third
or fewer of the teachers were observed actually assigning
homework. It is possible that children automatically assume a
homework assignment and do it without being asked. Table 21,
summarizes the findings about homework. In Urdu, both samples
were about as likely to assign homework, but in math and science,
effective teachers were more likely than less effective teachers
to assign such work.

Table 21: Homework

CATEGORY URDU
SAMPLES

MATH SCIENCE
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EFF. LE EFF. LE EFF. LE
% % % % % %

Use of homework* 29 33 35 19 33 19

Kind of homework**
explana./ans. 33 19 0 17 63 20
examples 20 38 13 25 25 20
summarize 13 13 13 17 13 0
solve problems 6 31 80 68 38 40
rewrite 53 56 47 17 25 60
memorize prose 20 25 0 8 38 20
memorize facts 7 13 13 8 25 0
original work 20 25 0 8 0 0
calligraphy 53 19 13 8 0 0
drawing 27 6 0 8 0 0

*Entire sample **Portion of the sample using homework.
Note: Percentages add up to more than 100 because of mUltiple
answers.

The kind of homework assigned differed considerably by SUbject
matter. In Urdu, teachers in both samples were most likely to
ask children to rewrite work carried out in class. Effective
teachers were more likely to assign homework that required
explanation or answering questions, calligraphy or drawing. Less
effective teachers were more likely to ask for examples of the
material, and to ask children to solve problems posed in the text
or by the teacher.

In math, in both samples, the most common practice is for
homework to consist of solving problems. Effective teachers
employ the strategy of asking children to solve problems and
rewrite examples from the lesson more often, while less effective
teachers are more likely to call for simple explanation/answers
and examples of the work.

In science effective teachers are more likely to ask children to
write explanations/answers, and to memorize facts or prose. Less
effective teachers are more likely to ask children to rewrite
materials they learned in class.

Table 22 indicates how the homework is corrected. In a number of
the classrooms, the observers were aware that there was homework
but did not observe how it was corrected. In all subject
categories, therefore, data are missing. If the missing cases
are excluded, the overwhelming majority of remaining teachers
employ the practice of correcting children's books individually.

Of the classrooms where it was observed that there was homework,
a large proportion of teachers required that children correct
their mistakes in homework. It can probably be assumed that
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teachers in such classrooms, by simply involving the students in
some sort of activity regarding homework, pay more attention to
this activity and are therefore more likely to require correction
of mistakes.

Table 22: Correction of Homework
SAMPLES

CATEGORY URDU MATH SCIENCE
EFF. LE EFF. LE EFF. LE

% % % % % %
Kind of correction

teach. in books 73 100 67 75 40 100
tch.in sm.grs. 0 0 0 0 0 0
tch.w.full cl. 0 25 11 13 0 a
other adult 0 0 0 0 0 0
ch.do ea. other 0 0 0 0 0 0
other 0 13 0 13 0 0
hmwk but didn't

see corr. 27 11 22 38 60 0

Child corrects
mistakes 77 56 80 86 60 100

Note: Percentages add up to more than 100 because of multiple
answers.

7.Teacher-student interactions.

Table 23 describes the character of teacher-student interactions.

The majority of teachers in both samples direct most of the
activities in the class and students respond only when called
upon.
In addition, more of the effective sample permit students
themselves in all subjects to initiate exchanges in the
classroom. This kind of freer exchange seems to be particularly
characteristic of effective teaching in science, confirming the
findings above under "guided practice," about the extent to which
teachers allow greater freedom for students to initiate some of
the learning interactions in this sUbject.

Table 23: Teacher-Student Interactions.

CATEGORY
SAMPLES

URDU MATH
EFF. LE EFF. LE

% % % %

SCIENCE
EFF. LE

% %
Character of inter.

permissive
firm
brusque
harsh
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Kind of interaction
stu. direct some

of inter. 15 15 13 13 21 7
free exchange 23 10 21 7 46 15
teacher directs

w.stu.res.81 77 90 95 67 67
teacher lectures

w.little
stu. invol. 19 27 25 20 42 44

Note:Percentages add up to more than 100 because of multiple

Table 24 shows the way behavior is controlled in the classroom.
Overall, children appeared well-behaved in the classrooms. In
most cases they have been trained to sit quietly and not to
disturb others in the class. Physical punishment is often used
for very minor infractions of the rules of the classroom: not
sitting in orderly rows, speaking to a neighbor, or not paying
attention. Almost as often a child is punished for mistakes in
school work such as a misspelled word in dictation, or misreading
a passage in Urdu. Many teachers display a stick conspicuously
in the classroom where it serves as a reminder of what might
happen if the child misbehaves or answers incorrectly. If there
are any regulations about physical punishment, they are not in
evidence in the classroom. Enough teachers used these measures
in front of the researchers to make it appear that they
considered it their duty rather than an exception to carry out
such punishments. In one case when a teacher came late, he
immediately started beating children as if to show researchers
that, in fact, he was not negligent in his duties.

Table 24 reports on behavior control in the classroom. There
were various degrees and types of control observed. In some
classes teachers established a set of conduct rules which are
well-known to the children, and except in unusual circumstances
are usually observed without outward need for control from the
teacher. This type of control places a share of the
responsibility on the child. Other teachers depend less on
encompassing rules and more on immediate intervention in each
case where behavior may get out of line. Children in these
classes learn over time what kinds of behavior are acceptable or
unacceptable to a teacher when he or she is watching. The
responsibility for discipline in this kind of control lies mainly
with the teacher and can often be distinguished from the earlier
kind of control at the point when a teacher goes out of the
classroom for a few minutes. Then discipline rapidly breaks
down.

A few teachers allowed a great deal of disruptive behavior before
they took any action, and some showed almost no control over
their classes at all, even when the situation clearly called for
some kind of action. In the Pakistani context where an orderly
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environment is one of the valued aims of the schooling system,
these two types of reaction usually reflect a teacher who is not
adequate to the job or who is not motivated to do good work.

Table 24: Behavior Control in the Classroom.

CATEGORY URDU
EFF. LE

% %

SAMPLES
MATH SCIENCE

EFF. LE EFF. LE
% % % %

Kind of control
conduct rules
teacher immed.

intervene
latit.before

intervene
no control

(data being computed)

Nature of control
oral 48
physical 13
observed both 8
obser.neither 38

63
8
6

37

38
8
8

62

50
14

9
47

50
8
4

38

56
15
15
44

Note:Percentages may add up to more than 100 because of multiple •
answers.

Less effective teacher in all sUbjects consistently use more oral
means of control.

Summary and Discussion

All other characteristics being equal, important differences in
academic performance of children seem to result from the
accumulated impacts of better instructional practices used by
effective teachers. At present, these effective teachers may
simply possess greater intuitive feeling for what works well in
the classroom, since little concerning these specific issues is
contained within current teacher training courses. This process
need not remain intuitive once it becomes clear what constitute
effective instructional behaviors.

In an experimental training program to improve the quality of
classroom instruction, for example, a methods course might be
devised for teachers incorporating the most commonly used
instructional practices of effective teachers in this study (see
Table 1A in Annex 1A), with an emphasis on the practices which
distinguish the effective from less effective samples (see Table
1B in Annex 1B). An important finding that emerges from this
study is that effective teachers tend to use a greater variety of •
activities in instruction with much greater systematization in
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the steps of learning. These findings are implicit in the fact
that more of the effective teachers engage in each of the major
lesson activities than is the case for less effective teachers.
This greater variety of strategies organized in a systematic set
of classroom activities may provide the framework for an
effective school improvement program.

At present there is a 2 percent difference between the effective
and less effective samples in current year repetition and dropout
rates. If the introduction of effective methods were to reduce
those attrition rates in less effective schools by this same two
percent amount yearly, there would be important increases in
primary school completion rates. For dropouts, these figures
are conservative for they do not take into account the children
who do not now return after summer vacations.

It is, of course, impossible to conclude that the use of a set of
specific instructional practices will in all cases and at all
times lead to improved academic performance in children. The
nature of the SUbject matter and the capacity of the teacher to
use certain practices make some clearly better than others in
specified contexts. Many of the practices which characterize the
more effective sample are also used widely by the less effective
teachers who also see their appropriateness in varying contexts.

It should also be cautioned that just because a particular
practice is not used frequently by the more effective teachers,
does not mean that it could not prove effective if utilized more
often. For example, teachers in both samples rarely use charts
or other visual materials. Often appropriate materials may not
be available. If used more often to supplement the lesson
materials, charts and other visual materials might contribute
significantly to better learning.

Explicit teaching methods

The study was designed to compare the practices which distinguish
effective teachers in the sample with explicit teaching methods
used effectively elsewhere. According to Rosenshine (1986) 5,
research on explicit methods over more than a decade show them to
be useful in any "well structured" discipline, where the
objective is to teach performance skills or mastery of a body of
knowledge. ,
They are especially useful in:

"the teaching of mathematical procedures and computations,
reading decoding, explicit reading procedures such as
distinguishing fact from opinion, science facts and
concepts, social studies facts and concepts and rules, and
foreign language vocabulary and grammar••• (They) are less
relevant for teaching in areas ••• where the skills do not
follow explicit steps or the concepts are fuzzier and
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entangled (such as) writing term papers, reading
comprehension, analyzing literature or historical trends, or
for teaching entangled concepts such as "liberal" or
"modernism'''' (Rosenshine 1986: 60) .

The explicit teaching method has been chosen here as a basis for
comparison because its disciplined and orderly approach seems
most similar to that which is used, and considered sound, in the
present Pakistani instructional context. The details of this
approach have been embedded among other instructional practices
in the observation forms used in the study. Table 1C summarizes
the extent to which these explicit teaching practices are found
to be characteristic of the more effective sample. The
assumption is that if the effective sample possesses enough of
the characteristics of explicit teaching to demonstrate its
compatibility in the Pakistani context, and if the
characteristics of explicit teaching also tend to be those which
distinguish between the effective and less effective samples,
then there may be important implications for school improvement
in Pakistan. A vast body of literature on explicit teaching
already exists and could be adapted to the particular needs of
Pakistan.

•

Besides providing a rich background literature, explicit methods
may suggest a direction for further improvements that, given
compatibility of approach, are more likely to succeed than •
approaches which are less similar to those presently in use in
the Pakistani context. The term 'explicit' is important in this
respect, for even when an effective teacher uses what turns out
to be an effective practice, he or she may be acting out of
intuition, rather than out of secure knowledge that the practice
is appropriate. From the low overall achievement score, the
present study suggests a need for improvements in all schools of
the sample6 . Samples were distinguished by their comparative
performance, but none demonstrated outstanding performance on the
achievement tests. In any comprehensive improvement program it
would be important to look for practices which could also
increase the performance in effective schools. Before
establishing such an improvement program, it would be important
to identify methods and approaches which have demonstrated
capability in and compatibility with the local situation. From
the similarities of the effective practices with explicit
teaching methods, this may be one such approach.

The explicit teaching method emphasizes the following
instructional behaviors. The teacher:

o begins a lesson with a short statement of goals;
o begins a lesson with a short review of previous,
prerequisite learning;
o presents new material in small steps, with student
practice after each step •
o gives clear and detailed instructions and explanations
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o provides active practice for all students~

o asks many questions, checks for student understanding, and
obtains responses from all students;
o guides students during initial practice~

o provides systematic feedback and corrections~

o provides explicit instruction and practice for seat work
exercises and, where necessary, monitors students during
seat work~ and
o continues practice until students are independent and
confident. (Rosenshine 1986:60,62).

Table 1C in Annex 1C compares the distinguishing characteristics
of the effective sample with these step by step procedures of
explicit teaching. Overall as a sample, the practices
distinguishing effective teachers are similar enough to those
recommended for explicit teaching to suggest that the latter
might prove a satisfactory model for effective teaching in
Pakistan.

ANNEX 1A

Most Frequently Used Practices of Effective Teachers

In Table lA, the most common instructional practices of more
effective teachers are listed. The major categories (review,
preliminaries, etc.) are all reported as a percent of the total
effective sample, while the subsumed practices are noted as a
percent of the major category. The latter are only reported when
more than a half the relevant group use a practice. For
example, the table may be read as follows, "Of those who use some
form of review, such and such a percent review the previous
lesson." These are the most common practices of the effective
sample but they are not necessarily the practices which
distinguish the effective from the less effective group. (The
distinguishing characteristics appear in Table 1B of Annex 1B).

Table 1A: Most Common Instructional Practices of Effective
Teachers

CATEGORY

Review
previous lesson

Preliminaries
turn to.text
topic of lesson
objectives

Presentation

URDU MATH SCIENCE
Eff% Eff% Eff%

46 57 79
50 70 67

88 77 92
86 69 71
84 68 83

X 83 83

83 77 96
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lecture method 58 X 67
definitions 50 X 79
examples X 62 75
blackboard ex. X 70 50

Clarity of present. 76 87 83
explanation clear 78 92 79
words appropr. 63 60 63
lang. understood 88 95 92

Tasks/guided prac. 90 96 89
textbook tasks 90 91 94
explan.tasks X X 67
repetition task 55 X 50
reading practice 68 X X
show underst.tasks 66 X 72
basic facts tasks X 53 72
writing task 58 X X
watch demon. tasks X X 61

Response expected in guided practice
one correct ans.

showing know. 55 80 72
name parts of item X X 56

Activities:guid.pr.
seat work 66 93 53
respond orally X X 77

Signs of understanding at the end of guided practice.
ch. answer corr. 58 51 56
many ch.raise

hands 50 X 72
teach. asks 76 76 83
ch.wk.wo

hesitation 63 80 67

Teacher feedback
for correct ans.
praise X 60 67
teach. repeats ans.68 60 83
teach.says"yes,bec"58 X 67
for incorr.ans
teach. simplifies 53 64 83
teach. hints X 60 61
teach.gives cor.ans82 60 56
teach.expl ich. redo X 76 50

Independent pract. 89 73 70
seat work 93 86 87
practice writing 53 X X •solve problems X 56 X



35

textbook tasks 92 89 93
ch.come to teach.

when finished 54 58 67
teach. walks around 54 69 67
ch.indicates need

from seat X 64 X
fdbk to individs. X X 53
fdbk to whole gr. X 61 X

Homework assigned 29 35 33
explan./answers X X 63
solves problems X 80 X
rewrite mater. 53 X X
pract.calligraphy 53 X X
teach.corr.books 73 67 X
hmwk but not obs. X X 60
ch.corr.mistakes 77 80 60

.
(Other findings will be added when the analysis is complete)

Note: Percentages may add up to more than 100 because. of multiple
answers.

ANNEX 1B

Instructional Practices Which Distinguish
More and Less Effective Teachers

Table 1B identifies those practices which distinguish the more
effective from the less effective sample by their greater or
lesser incidence in the more effective group. Those practices
reported may not, however, be used by a maj ority of the more
effective sample. The general category shows the incidence of a
practice in the whole sample, while the subsumed practices are
reported as a percentage of those who use the general practice.
The first number represents the more effective group and the
second number the less effective group A difference of ten or
more percentage points is considered worthy of comment in the
subsumed practices. It is important to note the direction of the
difference.

Table 1B: Instructional Practices Which Distinguish Effective
From Less Effective Teachers

SAMPLES
CATEGORY URDU MATH SCIENCE

Eff:LE% Eff:LE% Eff:LE%

Review
previous lesson
previous work

Preliminaries

46:42
X

42:21

88:88

57:29
X
X

77:77

79:48
67:42
28:50

92:78
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turn to text X X 71:95 tit
topic of lesson 84:75 X X
objectives X X 83:19

Presentation 83:66 77:67 96:82
small steps w.prac.23:39 X 29:18
lecture method 58:46 30:63 X
definitions X 46:32 79:46
examples X 62:46 75:27
blackboard ex. X 70:59 50:23
teach. begins w.

practice X 35:24 21:55

Clarity of present. 76:61 87:72 83:52
confusing present. X 14:32 25:50
explanation clear 78:55 92:66 79:36
words appropr. 63:39 X 63:27
lang. understood X 95:83 92:82

Tasks/guided prac. 90 96 89
textbook tasks 90 91 94
explan.tasks X X 67
repetition task 55 X 50
reading practice 68 X X
show underst.tasks 66 X 72
basic facts tasks X 53 72 titwriting task 58 X X
watch demon. tasks X X 61

Response expected
one corr.ans.exp.

showing know. 55 80 72
name parts of item X X 56

Activities:guid.pr.
seat work 66 93 53
respond orally X X 77

Signs of under. after
guided prac.

ch. answer corr. 58 51 56
many ch.raise

hands 50 X 72
teach. asks 76 76 83
ch.wk.wo

hesitation 63 80 67

Teacher feedback
for correct ans.
no response 21:41 X X
praise X X 67:54 •teach. repeats X X 83:46
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teach. "yes,bec."
for incorr.ans
teach. simplifies
teach. hints
teach. gives cori.
teach. goes to next

child
teach.explich.redo

58:34

X
34:47
82:63

11:22
42:28

64:50
60:48

X

X
76:61

67:46

83:47
X
X

0:21
50:31

26:50

X
92:77

X
44:56

X

89:55
X
0:15
X

X

0:18
X

33:6

X
53:35
33:53

13:0

67:41
67:53

X
20:47

X
40:53

X
29:0

47:35

70:65
87:100

X
X

X

X

X
X

X
X
X
X
X
X

19:33

39:23

64:40
X

61:47

14:24
89:73

73:54
X
X

29:40

X
X

X

X

X

33:46
X

10:23
X

22:12
X

Independent pract.
seat work
small gr. work
explan. tasks
copy material fr.

text
copy from guide

practice
practice writing
recite out loud
practice reading
copy meanings
copy labels
teach. creates some

or all tasks
textbook tasks
task source:copy

fr. guid.pr.
task source:rework

fr. guid.pr.
teach. ignores ch.

in ind. prac.
ch.come to teach.

when finished
teach. walks around
ch.indicates need

from seat
fdbk to individs.
fdbk to whole gr.

Homework assigned
explan./answers
write examples
summarize mater.
solves problems
rewrite mater.
memorize prose
memor. basic facts
origin. essay
pract.calligraphy
artwork
ch.corr.mistakes

in homework

29:33
33:19
20:38

X
6:31
X
X
X
X

53:19
27:6

77:56

35:19
0: 17

13:25
X

80:68
47:17

X
X
0:83777
X
X

X

33:19
63:20

X
13:0

X
25:60
38:20
25:0

X
X
X

60:100
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(More practices may be added when the analysis is complete)

Note:Percentages may add up to more than 100 because of mUltiple
answers.

ANNEX lC

Explicit Teaching and Effective Instructional Practices

Table lC summarizes the extent to which effective teaching
practices identified through this study are similar to those
found elsewhere in explicit teaching to be effective in
increasing academic performance. The similarity is only reported
when the practice distinguishes the effective from the less
effective sample.

Explicit Teaching and Effective Instructional
S~P~S

URDU MATH SCIENCE
Eff. Eff. Eff.

Table lC:
Practices·
CATEGORY

Begins a lesson with a
short statement of goals:

Begins a lesson with a
short review of previous,
prerequisite learning;

Presents new material in
small steps, with student
practice after each step

Gives clear and detailed
instructions and explanations

Provides active practice
for all students;

Asks many questions, checks
for student understanding,
and obtains responses from
all students;

Guides students during
initial practice;

Provides systematic feed-
back and corrections;
(consistently uses more appro
priate types of feedback)

Provides explicit instruc-

o

X

X

X

X

X

X

X

o

o

o

X

X

X

X

X

X

X

X

X

o

X

X

X



Provides explicit instruc
tion and practice for seat
work exercises and, where
necessary, monitors students
during seat work;

continues practice until
students are independent and
confident.
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x

?

x

?

x

?
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* Behaviors which distinguish the effective group in a way that
is noteworthy or consistent across categories are marked with an
"x".

1. See Montero-Sieburth, Martha 1989. Classroom Management:
Instructional Strategies and the Allocation of Learning
Resources. BRIDGES, Harvard university: Cambridge for a
literature review of this research.

2.The sample consisted of approximately 260 observations of
instruction in Urdu, math and science in 32 schools of Pakistan.
Eight schools were selected from middle range districts (neither
the provincial capital nor the most remotely rural) in each of
the four provinces of Pakistan. Lists of schools were then ranked
on the basis of supervisor assessments to reflect a range of
quality in classroom instruction. The best and worst of the
schools were chosen to form a sample of effective and less
effective learning situations, and from these lists schools were
chosen to reflect approximately equal numbers of boys, girls,
urban and rural institutions. There are two assumptions
underlying sample selection: one is that by examining the
extremes of instructional quality, it would be easier to identify
the distinguishing features of effective practices, and, two,
that the sample provide a middle range of schools typical enough
of the largest proportion of Pakistani schools so that the
findings would have relevance to school improvement programs in
general. The sample is not and was not intended as a
representative sample of Pakistani schools.

3.Initial fieldwork preliminary to the formal study convinced us
that classroom practices could be collected for convenience under
these headings.

4. In most cases and unless otherwise stated, numbers in the
tables represent the proportion of the samples which manifest a
particular characteristic. Usually when there is a ten percent
or greater difference between the two samples, the difference is
considered "noteworthy." When a difference is smaller yet the
characteristic follows the tendency of related variables,
positive or negative, then the event is reported as a "consistent
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tendency. " Otherwise, differences are usually considered too
small for notice.

5. Rosenshine, Barak V. 1986. "Synthesis of Research on Explicit
Teaching." Educational Leadership, April 1986:pp.60-69.

6. Assuming of course that the achievement tests are a fair
measure of the product of the system.

•

•
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1. To increase the awareness of policy-makers and
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repetition rates and increasing the flow of
students through schools.

2. To provide policy-makers with concrete
suggestions of ways to reduce repetition rates.



UNITe

Module 10

Objective(s):

1. To increase the awareness of policy-makers and
managers of the importance of reducing repetition
rates and increasing the flow of students through
schools.

2. To provide policy-makers with concrete suggestions of
ways to reduce repetition rates.

Introduction

The objectives set for education systems, like other human endeavors,
generally require more resources than are available. We are forced,
therefore, to reduce our objectives, and to look for ways to be more efficient
in the use of resources. Efficiency is understood here as increased when we
are able to increase outcomes without increasing use of resources.

In education, two major objectives are pursued:

a. to maximize the proportion of eligible children who
attend and complete school; and

b. to maximize the quality of the education provided, or the amount
of learning of each student.

If resources are fixed, then an increase in the use of resources to
increase enrollments, for example, spending on buildings, equipment and
materials, will mean that fewer resources are available to sustain the quality
of education. We may have to hire fewer teachers or increase class sizes. In
general, attempts to increase access directly have no positive effect on the
quality of education and can often actually reduce that quality.
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Fortunately, however, it is possible to both improve quality and
increase access in systems in which internal efficiency is low. Spending to
improve quality can reduce the amount of teaching required to service the
same number of students, thereby reducing the overall level of resources
required to keep the system where it is.

Think of the education system as a pipe through which students flow. If
we reduce the diameter of the pipe, fewer students can flow through it. If we
squeeze the pipe in the middle, this cuts down on the flow of students to the
higher grades. But, it also means that a bulge occurs in the pipe as students
back up trying to get through the narrow opening. The backup of students
already in the pipe means that fewer children are able to enter the pipe at its
mouth. High repetition rates reduce the capacity of the system to admit new
students (see Figure 1 on page 3).

In this module, we will demonstrate that student repetition is the major
cause of this kind of backup, and that reductions in repetition rates through
in1provements in quality can lead to increased access to the system. Repe
tition is an indicator of inefficiency, but is not itself the cause of that
inefficiency.

Which is More Important, the Repeater Rate or the Dropout Rate?

Research on student behavior indicates that most students who fail a
grade will, if allowed, repeat the grade at least one more time. In fact,
students will stay in the same grade for several years before finally dropping
out.

This should not be surprising. The opportunity costs of schooling for
most young children are extremely low. Even when children do make a
contribution to the household economy, that contribution generally can be
made outside school hours. An examination of enrollments by age shows that
the number of children in a given age group steadily increases from the entry
age, up to 10 or 11 years of age, and then declines. In most countries, 10 or 11
years of age is when children in poor families are more likely to be asked to
contribute to household income, or when girls are likely to be withdrawn from
school as they near puberty.

2
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Table 1

Participation Rates for
6 to 10 Year Olds in Honduras

in 1978 and 1984

~ .l21a

6 28%
7 67
8 76
9 78
10 77

33%
80
84
83
78

Source: Cuadra, Indicators of Student Flow Rates
in Honduras, BRIDGES, 1989.

Table 1, based on figures from Honduras, shows participation rates
(proportion of age group enrolled) between ages 6 and 10, for two periods.
What these figures suggest is that children enter school at age 6 and later, but
that they stay in school, no nlatter what grade they are in, until about 10 years
of age, when they begin to drop out.

Official publications in some countries, including Honduras, report
high dropout rates and low repeater rates in the lower primary grades. The
reported statistics suggest that most children drop out after one year of
school. If that were so, we would expect to find that participation rates would
decline at an earlier age than they actually do. What the figures in Table 1
indicate, and field research has shown, is that estimates of repetition and
dropout rates by the Ministry of Education are inaccurate. In fact, dropout
rates are low and repeater rates are high. The issue can be seen more clearly
by reviewing how these rates are calculated. Promotion rates generally are
calculated on the basis of decisions made at the end of the school year. The
assumption is that all promoted 1st grade students will go on to the 2nd grade.
Sonle of those who failed will repeat the 1st grade and some will leave school.
Figure 2 (see Figure 2 on page 5) shows the three things that can happen to a
child once enrolled: be promoted, fail and repeat, or drop out.
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Figure 2

MODEL OF STUDENT FLOW THROUGH SYSTEM

•
YEAR GRADE ONE GRADE TWO

DROPOUT

GRADE THREE

DROPOUT DROPOUT

1988 ENROLLMENT

1989 ENROLLMENT

REPEATERS

NEW ENTRANTS

ENROLLMENT

ENROLLMENT

REPEATERS
",

PROMOTED

ENROLLMENT

ENROLLMENT

REPEATERS
.....,..

PROMOTED· •
DROPOUTS = TOTAL NUMBER IN GRADE YEAR BEFORE - PROMOTED

- REPEATING
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Those who repeat the grade can be counted, but those who leave school
are of course not counted. These "dropouts" are estimated as the difference
between the total number in the original cohort, minus the sum of those
promoted or repeating.

Dropouts = Total Number in Grade Year Before - Promoted or
Repeating

If the nUITlber of students who are repeating is underestimated, then the
number of students assumed to have dropped out is ~estimated. Assume
a cohort of 100 students entering 1st grade in 1989. Let us say that 65% pass
the exam at the end of the year and are promoted to 2nd grade. Now, in 1990,
the 1st grade teacher is faced with another 100 students. If the teacher counts
only 10 repeaters, then it is assumed that 25 students dropped out.

That means that there are 90 new places in 1st grade. But, assume that
the true number of repeaters is 25, and the number of dropouts only 10. That
would mean only 75 new places in 1st grade. A high rate of repetition can,
therefore, reduce the intake rate (that is, the number of new students
admitted to grade lover the total number eligible to enroll).

Research in a number of countries has shown that teachers regularly
overestimate promotion in the early grades, and underestimate repetition
rates. The problem is most severe in the 1st grade, where it is difficult for
teachers to distinguish between students enrolling for the first time in their
life, and those who were enrolled the year before, perhaps in a different
school or with a different teacher.

In some countries, the difference between the true rates and the
Ministry of Education estimates is quite large as, for example, in Honduras
(see Table 2).

Table 2

~ MOE ~

1979 27.3% 51.8%
1980 26.7 54.1
1981 26.1 57.6
1982 28.0 50.1
1983 27.3 50.7

Source: Cuadra
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The conclusion to be drawn from these findings, and similar results
from other countries, is that in the lower grades of primary schools, repetition
rates are much larger than dropout rates.1

The Effect of Repetition on Enrollments

Although it is customary for planners to worry that high population
growth rates will exceed the ability of the system to provide access to all
children, in fact, repetition is a more serious threat.

To visualize this, imagine a country with a two-grade school system
which admits all eligible children to the 1st grade. We have constructed a flow
model which allows us to see the impact of different rates of population
growth and different rates of repetition on the number of students enrolled in
the system in a given year. These are shown in Figure 3 on page 8.

There is little difference between the shape of the enrollment curve
when the population growth rate is 6% per year as compared to 3% per year.
There is, however, a great difference when the repetition rate is 40% as
compared to 10%. The difference is in the number of children who must be
served in the education system. As the number that enter the system is the
same in both cases, the differences in enrollments to be served is a result of
repetition.

Repetition rates, especially in the lower grades, are often higher than
10% and can go up to 50%. That is, the repetition rates are almost always
several magnitudes greater than population growth rates.

1 BRIDGES has developed a software package, STEP (System for Tracking
Educational Progress), that will estimate repetition and dropout rates, and
provide long-term forecasts of the rate of change in these rates. The
methodology, and other methods that can be used to improve estimates of
rates, is included in the reading by Cuadra ~ssigned to this module.

7
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Figure 3

ENROLLMENTS IN TWO GRADE SYSTEM

VARYING POPGROWTH AND PROMOTION
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The point here is that while high population growth rates strain
resources, an even greater strain is caused by high rates of repetition or low
rates of internal efficiency. The rate of flow of students through the
educational system affects:

a. Access of future cohorts of students. If there are limited
physical facilities and/or teachers, a reduction in the rate of flow
of students once enrolled reduces the space available for~
students, that is, it reduces access.

b. Supply of persons for the next level of the education system or
for the labor market. Given a constant number of students
entering the system, a reduced flow (through repetition) reduces
the number of graduates.

c. Efficiency of utilization of resources or the amount of effort the
systeol must put out for a student to complete a year or cycle.
The more times students repeat, the more years they will spend
in the system. If on graduation those who have repeated know no
more than those who went straight through, then the benefit/ cost
ratio is lower for those who have repeated.

The Cost of High Rates of Repetition and Dropouts

In countries with high repetition rates, the average number of years of
instruction necessary to produce a graduate can be as high as 10 or more years
for a 6 grade program. If each year of instruction costs, for example, 100
dollars, then each graduate costs $1000 instead of the $600 they should cost.
It also means that for every 600 students graduated now, it would be possible
to graduate 1000 students if the system were totally efficient.

9



Table 3

Cost in Student Years
of Producing One 5th-Grade Completer

Income Level of Country

Low
Lower Middle
Upper Middle
High

~

8.8
7.6
6.5
6.0

8.6
7.4
6.4
5.6

.l.2.8.4

9.0
7.2
6.3
5.4

Source: UNESCO

Table 3 presents estimates of the number of years of instruction
required to produce a "graduate" of a five-year program in various countries,
organized according to the per capita income level of the countries. In the
poorest countries, the number of years of instruction required was 76% higher
in 1975 than it would have been had there been no failures or dropouts. The
table also suggests that between 1975 and 1984 the situation in the poorest
countries grew worse.

This information can also be presented in terms of the cost savings that
could be effected if it were possible to reduce repetition and dropout rates.
Table 4 indicates the savings to be expected in very poor and lower middle
income countries by reducing repetition rates and dropout rates. Each 1point
reduction in the repetition:rate would reduce costs in poor countries by $7.9.
A 10 point reduction in repetition, say from 20% to 10% per year, would save
$79, which is about 28 percent of the cost of a graduate. In other words, a 10
point reduction in repetition would mean that it would be possible to increase
the number of graduates by 28 percent at no additional cost.

10



Table 4

Expected Savings in Recurrent Costs
from Reducing Rates of Repetition and Dropouts2

Income Level
~ Lower Middle

Average Cost to
Produce Graduate

Savings Per
Point Reduction
in Repetition

in Dropouts

$279

$ 7.9

$ 11.5

$734

$ 22.3

$ 98.7

Measures of Efficiency Based on Student Flows

Given measures of student intake rates, promotion, repetition and
dropping out for two or more years, it is possible to reconstruct the flow of a
cohort of students through the system. From the cohort flow method one can
calculate different measures of time that students spend in the system. Some
of these measures are:

a. Number of Student Years Spent in Each Grade by the Cohort;

b. Number of Student Years Spent per Graduate;

c. Average Duration of Stay in the Cycle;

d. Ratio of Students Graduated to Students Admitted.

These are some of the indicators of efficiency that can be calculated.3

2 The savings per percentage point reduction is larger for dropouts than for
repetition, but it should be kept in mind that the repetition rate is generally
several times higher than the dropout rate and that reduction of repetition
also reduces the dropout rate.

3 For a detailed review see Douglas Windham, Indicators of Educational
(continued... )
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Factors that Affect Student Flows and Internal Efficiency

Central Policies with respect to Rates. Rates of intake, promotion and
repetition are often set by policies from the central administration. For
example, some countries specify that teachers may fail no more than a fixed
percentage of their students. In some systems, teachers in lower grades must
pass all their students. Egypt, for example, specifies that all children in 1st,
3rd and 5th grades should be promoted to the next highest grade. Teachers
are not allowed to fail students in those grades. However, failure and
repetition are allowed in grades 2, 4 and 6.

Repetition and Dropoutscallse~QPp~toCQntinlll:
in School. In some countries, dropoutsa~by-ttielack of space in
higher levels. For example, rural youth who have completed a three year cycle
are likely not to continue school if 4th grade attendance requires leaving the
village and incurring higher costs for schooling.

In countries in which returns to schooling are high, and entrance into
the next cycle is restricted, students are likely to repeat the last grade in the
lower cycle, waiting their "turn" to be admitted to the next higher level. In
Burundi, for example, a national examination selects the small fraction of
students who will be admitted into secondary school. Many students whose
examination scores are below the admission point repeat the 6th grade of
primary hoping to improve their scores. From the students' perspective, this
is a reasonable action: repeating grades does help raise examination scores.
But the effect on the system is to raise overall costs to the government, and to
reduce space available in the 1st grade for the next cohort of students seeking
to enter school.

__ Low Demand for Schoolini as a Cause of Dropouts. Students stop
attending school when the return perceived by students or their families is less
than the perceived costs. The costs may be economic or non-economic. Eco
nomic costs include both the direct costs incurred because of school fees,
costs of materials, books, clothing, transportation, and opportunity costs (for
example, income or services foregone when the child is in school). Non
economic can include threats to the security of children, especially important
for girls. Research shows, for example, that dropout rates increase sharply
when children have to walk more than 1.5 miles to school.

3 ( ••• continued)
Effectiyeness and Efficiency (Tallahassee: Florida State University,
Improving the Efficiency of Educational Systems Project, 1988); and Cuadra.
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Dropout rates often are associated with the gender of the student
because of family attitudes about the relative value of schooling. In those
countries in which the return to additional years of schooling is higher for
girls than it is for boys, girls are less likely to drop out than are boys.

Failure as the Major Cause of Repetition and Dropouts. As noted
above, research indicates that the major factor linked with dropping out is
failure in the grade. Students who fail are seen by their families as lacking
ability to benefit from further schooling, and may be withdrawn to avoid
further spending on schooling or to help produce income for the household.
Typically, children must fail several times before this decision is made. Most
dropouts in primary school occur after a child has spent several years in the
school. Children who have never failed are much less likely to drop out from
school than those who have failed.

The most powerful factor affecting repetition and dropout rates is,
therefore, the promotion rate. Increased promotion means less failure, less
repetition, less dropping out and higher efficiency.

Actions to Reduce Repetition and Dropouts

Several countries have attempted to reduce failure and consequent
repetition and dropouts by requiring teachers to increase the proportion of
children promoted. This kind of policy can be successful when:

1. Teachers are provided with training, materials and conditions
that result in increased learning by students; and

2. Teachers and parents are educated to accept the principle that
the school's objective is to teach all children, not to select those
who are capable. It should be kept in mind that in some countries
of high academic standards (e.g., Japan and the United States) it
is expected that all but a tiny proportion of children will reach the
end of primary school without failure.

High rates of repetition and dropouts in rural areas are in some
countries attributable to lack of facilities and teachers. Some countries have
found that it is possible to increase the proportion of children who complete
the primary cycle through more intensive use of facilities and teachers, for
example, through double shifts and mul tigrade classrooms. In some countries,
distance learning methods have increased attendance and completion rates at
relatively low cost.

13
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The boarding school originally served to increase school attendance
and completion, but has now proved to be too expensive a solution. The same
objective, that of reducing the cost burden of schooling of the poorest
families, has in some countries been achieved by providing scholarships to
needy students. Scholarships reduce dropout rates.

Policies to increase promotion are of two kinds: policies to improve
overall quality of schooling, and policies to provide remedial assistance to
failing students.

Remedial programs to reduce dropouts begin by identifying students
most likely to drop out. These are students who have failed often, who are not
integrated into the life of the school, or whose presence in school is not
actively supported by the family. The three factors are linked to each other,
but we can distinguish between remedial programs that focus on the student's
academic practices; programs that attempt to integrate the student more fully
into the school; and programs that work with the student's family to increase
support for activities in the school. Age of the student is a critical factor:
when boys and girls approach the age of puberty, or the age of employment,
they are more likely to leave school, especially if their academic record is
weak.

Remedial academic programs are of two kinds. Conventional programs
increase the amount of time spent on learning and work on learning practices.
In many countries, out of class tutoring for students has been a successful
solution to academic failure problems. Failure in school for older children
has been reduced by the use of accelerated programs. These typically reduce
the curriculum to the bare essentials, and provide intensive training over a
short period of time. It is possible for students to learn in 3 years enough to
pass the 6th grade equivalency examination. Accelerated programs motivate
students who are eager to enter the labor force or to quit school for marriage.

Programs that focus on integration of the student into the life of the
school provide a series of non-academic services addressed to issues such as
physical and mental health, and family relationships. Programs that focus on
the student's family attempt to train family members to provide the student
with incentives for continuing in school. There is little systematic research to
assess the effectiveness of these kinds of progranls.

Remedial programs can help to reduce failure, repetition and dropouts,
but they increase the cost of providing the educational service. Because they
do not remove the original cause of the problem, they do improve efficiency.

14
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Schools are designed to enable all children with minimal levels of
intellectual ability to complete the curriculum and meet basic minimal
curriculum objectives. Most failures in school are the result of the school's

. failure to correctly implement the curriculum, rather than the result of some
deficiency in the student or in the student's family. The most effective
response to problems of hiih fanure. repetition and droppini out is.
therefore. to improve the implementation of the curriculum. In most cases,
this can be done without large increases in resources so that the result is
increased efficiency.

Schools are most effective and efficient when:

1. teachers teach the curriculum, and

2. students spend their time trying to learn that
curriculum.

Modifications in the quality of teaching and in the quality of learning
will further increase overall learning. The quality of teaching depends
principally on 1) personal qualities of the teacher such as knowledge of the
subject matter and basic teaching skills, and 2) the quality of teaching
materials including the textbooks. Health and the stability of the home affect •
the student's ability to learn.

The time teachers and students spend on teaching and learning is
increased when:

1. materials which contain the curriculum are available;

2. teaching methods focus attention on the curriculum;

3. time on the curriculum is not reduced by problems of student
discipline; and

4. physical facilities permit focusing on learning the curriculum.

Time spent on learning is also increased by activities outside of school.
Assignment of homework, use of textbooks, enlistment of family support all
help to increase time spent outside of school on learning.

These factors are displayed on page 16 in Figure 4, which is based on
material presented in Module 11. Most of the actions that can be taken
require little additional expenditure; most require a reallocation of present
resources. Time is the more important of the resources to be re-allocated.
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Figure 4
/

FACTORS THAT INCREASE LEARNING & REDUCE FAILURE
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Ministry policies can help to reorient how teachers and students spend e
their time in order to increase the time spent on the official curriculum.
Teacher training policies can change the methods teachers use in instruction,
and can focus teacher attention on curriculum objectives. Introduction of
instructional materials can increase student and teacher time. Teachers can
be encouraged to teach all children, especially those whose intellectual
abilities and home environment make it more difficult for them to learn the
curriculum. Teachers can be encouraged to raise expectations for student
progress, and therefore, to reduce the likelihood that students will fail and
repeat or drop out.

More details on policies to improve educational quality are contained
in Modules 3 and 11.

ACTIVITY (1)

Ask the participants to develop their own spreadsheet
version of a flow model. They can then experiment with different
levels of student repetition rates to see the effects on overall
completion rates and the requirements for buildings and
teachers. A Lotus 1·2·3 model can be used by the participants.
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Third World School Quality
Current Collapse, Future Potential

------- 12 EDUCATIONAL RESEARCHER -------

BRUCE FULLER

Eager to boost literacy, economic growth, and national institutions,
Third World governments and international aid agencies have
greatly expanded schooling since the 19505. Enrollments have quin
tupled since the late '50s, from 100 million children to now more
than 500 million. The sharp economic decline felt over the past
decade throughout the developing world, however, Juzs led to deep
cuts in education budgets. Child populations are doubling every
20 years in many countries. Popular demand for primary school
ing, as manifest in enrollment rates, continues to skyrocket. This
conflict between ever-rising e1lrollments and falling resources is
severely eroding school quality. We detail and illustrate this col
lapse ofeducational quality, calling on North American educators
to recognize this quiet crisis and to contribute to its remedy. 111
addition, we map out a strategy for attacking the problem, draw
ing on tile growing body of Tlrird World research and Ilew in
itiatives coming from international organizations.

Educational Researcher, Vol. 18, No. Z, pp. 12-19

\ LUCkily, the glass windows of this tiny mud classroom
/ .had long ago disappeared from their crudely carved

frames. Otherwise, the steaming African heat would have
felt even more oppressive. It was like walking into a warm,
damp greenhouse. Then the human contribution to this
tropical stuffiness hit us as well: 75 children, varying in
height but all thin, packed this schoolroom, arranged in tidy
rows. As we entered the classroom, the shuffling of bare
feet against the dusty stone floor gave way to a loud and
crisp, 'Good morning, sirs!"

This respectful greeting was characteristic of many other
disciplined pupils and earnest teachers we had observed.
The social cohesion of African. classrooms is always strik
ing, whether it stems from traditional respect for village
authority, an old colonial headmaster, or perhaps a Western
school effectiveness guru.

The rich social fabric of this second-grade classroom con
trasted sharply with its most visible feature: material pov
erty. Only one in three children had access to reading
material of any kind. Pupils without desks huddled tcgether
on the rock-hard floor. Five or six children passed a single
pencil among themselves, jotting down brief phrases as dic
tated by the teacher. From outside, this mass of children
sounded like a melodic chorus as the te;:tcher energetically
demanded that they repeat basic vocabulary words in
unison. Despite their eagerness, fewer than half of these
slight children would stay in school through the fourth
grade.

Rapid School Growth, Declining' Resources

Since World War II, Third World political leaders and in
ternational agencies have counted heavily on the rapid con-

STEPHEN P. HEYNEMAN

struction of schools, believing that strong social and
economic benefits would result. In the 1950s, governments
reported that one third of their children were enrolled in
primary school. Today this rate exceeds 70%. Almost 800
million youngsters will be attending Third World schools
by the year 2000 (UNESCO, 1983). With child populations
doubling every 20 to 30 years, Third World leaders feel enor
mous political pressure to maintain this breakneck pace of
school expansion.

Rocked by a hostile world economy and always-fragile
domestic political conditions, government expenditures for
education have, at best, leveled off in most developing coun
tries. Many Third World governments now earmark up to
one third of their annual budget for paying off foreign debt.
The basic economic barometer, GNP per capita, has re
mained static in much of the Third World, or fallen in the
case of Africa, over the past decade. Because of this
economic crisis, the share of all government spending
allocated for education in the poorest countries has fallen
from 16% to 12% since 1970 (World Bank, 1987, 1988).

Signs of Eroding School Quality

The conflicting forces of population and enrollment growth
pitted against recurring economic decline pushes education
ministries to spread scarce resources ever more thinly. The
resulting free-fall in school quality is visible in many cases:
• In the African nation of Malawi, the pupil-teacher ratio
in primary schools has climbed from 41:1 to 63:1 since 1970.
Per-pupil spending has declined 4.1% each year in real
terms. Only SQ¢ is now spent annually per pupil on text
books, writing pads, and other instructional supplies.
• In Nepal, one third of alrteachers have no more than a
primary school education. Education spending has re
mained stagnant over the past decade-equaling $11 per
pupil. Fewer than one third of all children reach the fifth
grade (Cieutat & Pigozzi, 1988).
• In relatively affluent Latin America, the foreign debt crisis

BRUCE FULLER, Project Ma"ager, U.S. AgenClj for Intematiollal
Deuelopme"t, Office of Edllcatio", SA-18, Room 609, Washillgton,
DC 20523, specializL's in social orgmr;mtion of schooling and educa
tiollal policy.

STEPHEN P. HEYNEMAN. Chief, Human Resources Divisio", Eeo
"omic DevL'1opment (Ilstitute, World Bank, 1818 H St., NW,
Washi"gto", DC 20433, specializes ill education sociology.
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has decimated governments' capacity to support basic edu
cation. Per-pupil spending at the primary level has fallen
by 40% in Mexico since 1980. In northeast Brazil, one third
of all teachers have completed 4 years of schooling or less
(Armitage, Batista, Harbison, Holsinger, & Helio, 1986).
• In Somalia, one fourth of the teaching force quits the pro
fession each year. The number of textbooks printed last year
equaled one fifth the number published a decade ago. The
absolute number of pupils enrolled has fallen by 27% since
1980 (Smyth, 1987).

Inferences about educational quality stem not only from
such information on material resources (or inputs) available
to schools but also from evidence on pupil performance.
Findings from the first international evaluation of achieve
ment, for instance, revealed that just lout of 10 Third World
students at age 14 was as literate in the language of instruc
tion as the average pupil from an industrialized country
(Thorndike, 1974). Average reading scores in developing
countries, such as GlUe and India,. were half the level found
within industrialized nations. We must be sensitive to
cultural differences in how curricula are organized and
achievement is measured, yet schools around the world are
charged with imparting such basic literacy skills.

In defining "school quality," we start with student
achievement, then back up to specify those instructional
materi~lsand teaching practices that most effectively boost
achievement. For instance, evidence on the consistent im
pact of adding more textbooks to Third World classrooms
is summarized below. By focusing on materials and prac
tices that make a difference, this definition emphasizes the
concentration of instructional resources available to each stu
dent. As enrollments expand more rapidly than do available
resources, quality erodes relentlessly. This threatens the
potential payoff from schooling in terms of higher literacy,
social gains, and economic returns. Empirical investigation
of these school factors requires that we control on pupils'
family baCkground-which shapes cognitive proficiencies,
health and nutritional status, as well as ongOing demand
for children's labor.

The Potential Impact of School Quality

Some critics argue that efforts to improve school quality will
not make a dent in low student performance. They empha
size that pupil performance is low in the Third World be
cause of children's impoverished out-of-school settings and
the resulting nutritional and cognitive harm done. Parents'
strong demand for children to work in the fields, the house
hold, or the streets also takes them away from the class
room. This diagnosis of the problem suggests that funda
mental economic change is required before an independent
effect of school quality can 1:?e gbserved.

In addition, did not the Coleman report (Coleman et aI.,
1966) and the British Plowden report (Peaker, 1971) conclude
that variation in the material qualities of school make little
difference in contributing to pupils' achievement, relative
to the influence of family background? Two decades of re
search following this initial finding does point to social and
pedagogical practices (not just material inputs emphasized
by Coleman) that yield significant achievement effects. The
teacher's use of instructional time, the amount and type of
curriculum covered, and certain student questioning prac
tices, for instance, all appear to boost achievement sig
nificantly (Ralph, 1988; Rutter, 1983). Yet Coleman's basic
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conclusion still stands within industrial societies: The child's
background explains a greater portion of the variation in
youngsters' achievement and eventual occupation attain
ment than do qualities of the school.

This pessimistic finding continues to be generalized to •
Third World settings. One early and influential paper con-
cluded that variation in school quality was not strongly
related to pupil achievement, net the influence of children's
family background (Simmons & Alexander, 1978). This
review was based on just nine empirical studies from the
Third World. Yet the authors' inference fit nicely into. the
intellectual climate: Because schools allegedly reinforce social

•
CourtHy of the ~ian International OeoYelopmenl "Rency.

class inequities, variation in quality could not override dif
ferences in pupils' family background.

Yet evidence emerging over the past decade, grounded
in more than 60 multivariate studies, now demonstrates that
even basic school inputs (like textbooks or simple writing
materials) exert a significant influence on pupil achievement
in developing countries. Family background undoubtably
plays a role in determining children's school achievement.
But the independent influence of school factors appears to
be much greater in the Third World than within industrial
ized countries (for a detailed review of this research, see
Fuller, 1987).

One study devised a school quality index based on survey
data from 16 developing and 13 industrial nations. Straight
forward indicators were used, including the number of text-
books and desks available, the length of the instructional
program, and the educational .level of teachers. For in
dustrialized countries, the level of school quality tended to •
make little difference in shaping achievement after taking
into account pupils' family background. Such basic elements
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of quality, however, consistently exerted an influence on
achievement within developing countries. For instance, nine
tenths of the explained variance in the achievement of
children in India was accounted for by differing levels of
school quality. Family background and other preschool in
fluences accounted for the remaining one tenth. The reverse

FIGURE 1
Influences on Primary School Science Achievement
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held true for industrialized countries, like Australia, where
three fourths of the explained variance was attributable to
family background and only one fourth to variation in school
quality (Heyneman & Loxley, 1983). Figure 1 illustrates this
general pattern. 1

Recent evidence als<;l suggests that the long-term economic

effects of schooling stem as much from quality improve
ments as from enrollment growth. One longitudinal study
of 1,205 young Chileans found that the quality of school at
tended was related to the status of their first job, control
ling for the effects of family background (Schiefelbein & Far
rell, 1984). Quality was measured in terms of textbook
availability, teachers' educational level, and the character
of school facilities. A similar study of 6,171 young Brazilian
males found that the quality of their schools influenced
postschool earnings as strongly as did the length of their
school attendance (Behrman & Birdsall, 1983). School quality
may operate, not surprisingly, through the child's achieved
literacy level to help shape eventual occupational status. For
instance, a recent study conducted in Kenya and Tanzania
found that reading proficiency levels attained in school
helped explained later income levels (Boissiere, Knight, &
Sabot, 1985). Cognitive skills nurtured in school also are
related to later success in the informal labor market (Eisen
mon, 1987). A historical study of scho~l expansion in Mex
ico found aggregate economic effects from improvements
in educational quality, not only from enrollment growth
(Fuller, Edwards, & Gorman, 1986).

Why is school quality in the Third World a potent in
fluence on student achievement and eventual economic
gains compared to the more limited effect found within in
dustrialized nations? First, the baseline level of quality in
the Third World is very low relative to the U.s. or western
European countries. Many schools lack basic textbooks,
desks, and even simple writing materials. In these settings,
incremental infusions may substantially improve students'
opportunity to read, write, and discuss organized lessons.
In industrialized settings, where the' typical level of material
inputs is much higher, the impact of marginal variation ap
pears to be more limited. Second, written literacy and
numeracy skills are relatively scarce in most Third World
countries; the few young people who effectively obtain these
skills are more frequently rewarded. Third, because the use
of the written word in agriculture, commerce, and law is
novel in many cultures or social classes, the school becomes
the exclusive provider of this new form of competence.
Within North America and Europe, literacy was actively
taught by local churches and parents long before the ad
vent of government schools. But these local sources of in
struction are much weaker in many developing countries.

Recent concern over eroding school quality, and the recog
nition that ameliorative measures can yield strong benefits,
have helped to shift educational investments made by
development agencies and governments. Before 1967, the
World Bank justified educational investments on the
grounds that more highly educated "manpower" was re
quired. This usually implied projects emphasizing school
construction at secondary and university levels. By 1982,
however, the proportion of World Bank lending for new
school construction had fallen from 85% to 37%. Improve
ment in school quality has become the major focus of this
one donor's portfolio. The number of projects finandng text
book production, for instance, rose from 3 to 37 over this
period.

Despite this growing awareness of the problem, solid
evidence is just beginning to emerge around related ques
tions. First, what are valid indicators of "school quality,"
llnd how are they changing over time? Second, when gov-

\
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emments and development groups shift their focus from
expansion to improving the quality of basic education, what
material inputs and organizational factors most effectively
boost student achievement? We tum next to these issues.

School Quality Trends

Establishing clear international evidence on school quality
trends is not an easy task. Longitudinal data are available
from UNESCO and some governments, but this informa
tion pertains only to gross school inputs (such as per-pupil
spending) or to outcomes (measured in terms of school com
pletion rates). Central government data are not always re
liable, especially under federal governments where local
units provide most of the educational resources (such as In-

tries where per-pupil spending rose from $1,229 in 1970 to
$2,257 in 1980 (Fuller, 1986).3

Because the lion's share of recurrent spending goes for
teacher salaries, budget declines largely indicate falling real
income of teachers. But fiscal pressures also are driving
down resources spent on nonsalary items-especially text
books and instructional materials. This is particularly dis-

FIGURE 3
Spending on Classroom Materials and Other Nonsalary

Recurrent Expen4itures per Student Enrolled in
Primary School .
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dia or Brazil).2 Despite these limitations, one can see general
trends by looking across different indicators and types of
countries.

The erosion of school quality is starkly apparent at the
primary school level. Figure 2 plots per-pupil spending
levels for Third World and industrialized nations since 1970.
Per-student spending in the poorest developing countries
(GNP per capita less than $450) has declined from $122 to
$81 (in constant 1980 dollars). Some countries in this
category have been hit particularly hard by economic decline
and high rates of child population growth. Per-pupil spend
ing in Uganda, for instance, has fallen from $50 to $3 since
1975. Spending has improved slightly in so-called middle
income countries, from $135 to $180 (particularly in coun
tries like Venezuela, Chile, and Hungary). But even these
resource levels' are far below those of industrialized coun-

Nott:. From World Bank, 1986.. Used by permission.

turbing in that these basic materials appear to have a con
sistent impact on student achievement, as we detail below.
The mean percentage of education spending allocated by
governments to instructional materials fell from 9% to 4%
among the poorest Third World countries between 1975 and
1984 (Komenan, 1987). The median country now spends just
1.7% of its education budget on books and writing materials.
Differences among countries in absolute expenditures on
basic materials are illustrated in Figure 3. Bolivian primary •
school teachers have at their disposal just 80¢ per student
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TABLE 1
What School Factors Boost Achievement

in the Third World?

spending more money is hopeful but quite unrealistic within
the ~onomicenvironment of most Third World countries.
Therefore one must carefully target investments on those
facets of the school that most efficiently raise pupil achieve
ment. Research has contributed significantly to this latter
issue over the past 15 years. Elsewhere we detail the find
ings from more than 60 Third World studies on what school
factors do and do not appear to contribute to student per
formance (Fuller, 1987). These studies employed either

multivariate models that controlled for family background
or experimental groups within a planned intervention
(where textbooks or other instructional programs were in
troduced). Here we briefly outline the lessons learned from
this growing body of empirical evidence.

First, teaching materials and related material inputs that
are linked directly to teaching are related consistently to
higher pupil achievement, after controlling for the influence
of family. background. Textbooks have been related sig
nificantly to higher pupil achievement in 16 of the 24 em
pirical studies that looked at this factor (fable 1). Note again
that variation in these fundamental inputs is not as strongly
or as consistently related to higher achievement in the U.s.
and other affluent countries. Yet given the scarcity of basic
instnictional materials in the Third World, even slight in
fusions can yield substantial learning gains (in Nicaragua,
Jamison, Searle, GaIda, & Heyneman, 1981; in the Philip
pines, Heyneman, Jamison & Montenegro, 1983; in Thai
land, Lockheed, Vail, & Fuller, 1986).

Second, teacher quality often is related to higher student
performance. Research thus far is limited by the use of prox
ies for "teacher quality," rather than more precise measures
of specific pedagogical skills. But findings are instructive.
For instance, in two thirds of all studies that examined the
length of teachers' pedagogical training, significant effects
on pupil achievement were found, net the influence of
students' family background (for example, in Ghana, see
Bibby & Peil, 1974; in Colombia, Arriagada, 1981; in
Botswana, Heyneman & Loxley, 1983). Researchers have
yet to isolate the elements of teacher training or classroom
conditions that contribute to the competencies that teachers
exhibit. One initial study from Malawi did find that teachers'
knowledge of the math curriculum was related to the
number of textbooks received, net the influence of their own
social class background and other classroom conditions.
Teachers were apparently becoming more numerate by
reading and teaching from their pupils' texts (Fuller &
Kapakasa, in press).

Third, research in developing countries is about a decade
behind U.S. school-effectiveness literature in examining
school management and classroom processes that may boost
achievement. However, 14 Third World studies have includ
ed the length of the instructional program (expressed as
hours per day or days per year) within multivariate models,
and this factor has been consistently related to pupil achieve
ment (in Tanzania, see Psacharopoulos & Loxley, 1986; in
Thailand, see Lockheed et al., 1986). Only 8 studies have
included the frequency with which homework is assigned
to pupils, yet pupil achievement effects are found rather
consistently. Beyond investigating these structural aspects
of the school, little work has been done. Much remains to
be learned as to how headmasters and teachers mobilize and
organize scarce instructional materials.

Fourth, this body of research shows that the basic nutri
tional and health status of children can be a forceful deter
minant of achievement. A recent survey in Malawi found
that one third of all pupils reported being hungry at least
part of the school day (Mundangepfupfu, 1988; also in
Uganda, see Heyneman & Jamison, 1980). Primary school
headmasters in the Third World at times organize lunch for
their pupils.. These feeding efforts payoff in terms of higher
achievement (in Guatemala, see Balderston, Wilson, Freire,
& Simonen, 1981; in Egypt, see Hartley & SwarisOn, 1984).

- 16
22
15
12
5

Number of Number confirming
·studies achievement effectSchool factor

each year, whereas Brazilian teachers spend four times as
much, about $4 per pupil, on instructional materials. By con
trast, annual expenditures on learning materials in in
dustrialized countries, like Sweden, exceed $300 per
student.

A commonly employed indicator of "school efficiency"
in the Third World is the share of pupils that persist to the
fifth grade. This indicator does not really pinpoint the
school's independent effect because school-leaving may be
more related to parents' demand for their children's labor
and cultural practices (especially with respect to gender dif
ferences) than to qualities of the school itself. Nevertheless,
the statistic is telling. Among the poorest developing coun
tries, just 54% of all pupils persist to grade 5. In sub-Saharan
Africa and south Asia, just one third of all entering students
make it this far in primary school (Komenari, 1987;
UNESCO, 1983).

Efficient Strategies for Boosting School Quality

Given this evident crisis, what effective remedies can be pur
sued? Above all else, one must recognize and work within
tight resource constraints facing developing countries. To
assume that we can simply improve school quality by

Highly effective
Textbooks and instructional

materials 24
Years of teacher training 31
School library activity 18
Length of instructional programs 14
Pupil feeding programs 6

Less effective
Reducing class size 21 5
Science laboratories 11 4

.......-.Teachersalanes --_...&:14~____ 5
'1, ~PUPil repetition of grades 5 ~

Source: Fuller (1987). Used by pennission. \~ ~
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it sticks closely to the technical task: Once a government
decides its learning goals, this work helps define which
material inputs best contribute to pupils' acquisition of this
knowledge. Yet culturally defined social rules, in part, deter
mine how headmasters manage and how teachers teach.
These rules of social organization are often a hybrid of co
lonial and indigenous forms of authority, blended with some
image of what "modern" pedagogy and knowledge should
look like. These beliefs and practices define how the teacher

can legitimately act in the classroom, including the frequency
with which questions are asked of pupils, whether ques
tions call for a single fact or require more complex cogni
tion, whether students work cooperatively on tasks or follow
Western norms of individualistic competition. Yet we have
very little evidence on how these deep social rules interact
with the use of instructional materials to shape pupil
achievement.

A final question remains: How can governments, local
schools, and international donors signal more sharply the
importance of improving educational quality? ~en a new
school, replete with concrete floors and glass panes, goes
up in a rural Bolivian village, people take notice. When a
middle-class child in urban Nairobi attends a secondary
school with a laboratory, his or her parents eagerly tell their
neighbors. Rapid expansion of schooling, and the cor
responding symbols of modernity and progress, hold signifi
cant currency. Finding equally persuasive signals of im
provements in school quality is a more difficult task,
especially for political leaders.

One positive example is the recent interest in reforming
national examination systems, as found in China, Kenya,

Finally, several facets of the school may appear to signal
higher quality, yet are not empirically related. to higher levels
of student performance. As mentioned earlier, more than
95% of many a Third World education budget is allocated
to teacher salaries. However, only 5 of 14 empirical studies
have found that variation in teachers' salaries is related to
pupil achievement. Governments and international agen
cies are often eager to lower average class size, presumably
as a way of raising school quality. Unfortunately, incremen
tal reductions, though quite costly, appear to yield little
return in terms of higher student achievement. This does
not mean that large reductions in class size, such as those
in many African clas~rooms, will not help. Yet .~maller re
ductions from, say, 40 to 35 students per teacher are often
debated. These decrements are not likely to yield signifi
cant gains in pupil achievement. Science laboratories hold
enormous status in Third World secondary schools (just as
a computer room does in U.s. schools), but they do not con
sistently boost student achievement and may not be rele
vant to teaching basic scientific concepts. Similarly, com
plex vocational curricula, though popular even at the
primary level, also have proven to be very costly and hold
little empirical impact on achievement (Heyneman, 1987).

Future Research Issues

School quality research in the Third World continues to be
constrained by the troubling question raised in the 1%6
Coleman report: Do schools make a difference in boosting
children's achievement after one takes their family back
ground into account? Governments and aid agencies, faced
with criticism of their investment in education, continue to
support research that documents the school's discrete ef
fect. Large surveys are mounted, focusing on easily counted
material inputs. Multivariate models are then constructed,
building on the production-function metaphor from eco
nomics, to identify which school factors efficaciously raise
achievement.4

The importance of this broad agenda should not be un
derestimated. Research in developing countries should,
however, provide more textured portraits of life in class
rooms. Production-function models emphasize learning that
results from the simple insertion of physical goods into the
classroom. In the Third World, this representation is ac
curate in some instances, as we have seen. Yet students of
school effectiveness in the U.S. stress the importance of how
resources are mobilized and managed by teachers and how
these instructional tools are embedded in the classroom's
social rules to motivate students (Ralph, 1988). These fac
tors may be particularly important under conditions of
material scarcity.

Anecdotes abound regarding the chalk-and-talk pedagog
ical method employed by many Third World teachers. But
we have few concrete descriptions of how teachers interact
with pupils, how student exercises are structured and
evaluated, and what fonns of knowledge are communicated
(from accepted facts to debates over, for instance, normative
issues in social studies). In short, we know very little about
how teachers try to motivate children, or whether they at
tempt simply to maintain order when confronted by 50 or
60 young faces. s

As we get deeper into the social rules of schools and class
rooms we run into normative as well as technical issues.
The beauty of school-effectiveness research to date is that
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and Malawi. Exams provide a tool for raising the visibility
of government efforts aimed at boosting school quality. They
also offer a potential lever for moving the curriculum away
from the memorization of facts, so common in developing
countries, toward more complex forms of knowledge and
ideas (Heyneman & Fagerlind, 1988).

How Can American Educators Help?

When famine hits in Africa or an earthquake rocks Latin
America, North American doctors organize quickly and
head to the scene. When the Third World debt problem
reaches a boiling point, the American banking community
rises to lend (at least) a hand. Here self-interest melds with
a broader concern for the developing world. Yet the much
quieter·collapse of educational quality in the Third World
has attracted little attention among educators in the U.S.

What can American educators do that will make a dif
ference? The U.S. educational community could provide
desparately needed books and simple writing materials to
English-speaking developing countries. Here national edu
cation associations could play an important facilitative role.
Local school boards and principals also could encourage sab
batical programs, allowing teachers to work in the Third
World for a year. A variety of private international organiza
tions are able to facilitate such volunteer work. The exper
tise of American school administrators could greatly aid
Third World education ministries, especially by working
within governments that are moving toward greater local
control of schools.

Encouraging signs are coming from Western governments
and international agencies. The World Bank's president re
cently declared that his institution would give greater priori
ty to education, signaling increased assistance for school im
provement from this and other major donors. U.S. foreign
aid legislation just' earmarked greater support for improv
ing basic education in Africa. What role American educators
and researchers will play in these new initiatives will emerge
over time. But opportunities for American educators to con
tribute are growing.

Scholars (from all disciplines) have shown a significant
level of interest in figuring out how to boost the effectiveness
of North American schools. A similar commitment to re
search on school quality in developing countries could yield
important results. In some ways, U.s. research is far ahead,
especially in pinpointing school management and classroom
practices that yield strong achievement effects. Yet Third
World schools present researchers with novel conditions:
vast variation in instructional resources, teaching behavior,
classroom structures, and family situations. Recent work on
Japanese education has exposed the dangers of generaliz
ing from North American assumptions and models regard
ing classroom organization and learning (see, for instance,
Holloway, in press). Entering Third World classrooms, one
is presented with even more surprises, puzzles, and intel
lectual challenges.

Finally, Third World families and educators have much
to teach North Americans about how to make schools more
effective when material resources are abysmally scarce. In
the U.~., we have come to take schooling for granted. When
educational quality appears low, educators often argue that
more money is the best remedy. In contrast, Third World
families' earnest commitment to education and teachers' ex
traordinary efforts persist, even in the face of material pover-

ty. The richness of this deep motivation and social cohe
sion, so evident in Third World schools, could provide im
portant lessons for American educators.

Notes

Ms. Shehernaz Joshi helped in assembling the empirical data re
ported. Susan Holloway and ER's two anonymous reviewers offered
very useful comments on earlier drafts. Financial support came from
the University of Maryland and the World Bank. Views expressed
herein do not necessarily represent policies of any organization.

'Apportioning variance-explained petween pupil background and
school quality can be misleading when these two sets of exogenous
factors are colinear. However, Heyneman and Loxley (1983) found
that they were not significantly correlated for most developing coun
tries. This has been confirmed in other studies (for instance, Lockheed,
Fuller, & Nyirongo, in press).

2Fuller (1986) and Komenan (1987) deal with school quality trends
in more detail. Their work is based largely on data assembled by
UNESCO (1986).

JKomenan's (1987) analysis, using a slightly different method, found
that per-pupil spending fell by 34% between 1975 and 1984 (in con
stant 1983 dollars) for the poorest developing countries. Spending for
middle-income countries improved somewhat. Expressing expen
ditures in constant U.s. dollars requires first an inflation adjustment
in each country's own currency, then a conversion to dollars using
official exchange rates.

4production-function studies have illustrated how the magnitude of
achievement effects stemming from alternative school inputs can vary.
For example, Jamison (1982) estimated that the achievement gain re
sulting from the use of radio instruction in Nicaragua also could have
been accomplished by lowering class size. But a reduction in class size
from 35 to 15 pupils would be required to realize the same gain in
pupil achievement.

5()ne classroom observation study done in Nigeria and Thailand re
vealed that, on average, teachers spent two thirds of their time lec
turing at the entire class. When teachers did ask questions of pupils,
these utterances, usually requesting a simple factual response, were
directed at all students (Anderson, Ryan, & Shapiro, 1987).
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UNITe

Module 11

Objective(s):

1. To provide a summary and overview of key educational
research which can influence improvement in school
quality (achievement).

2. To provide a framework for making informed policy
decisions for the allocation of learning resources to
improve school achievement at the primary level.

Module Objectives

Education managers, in central government and in schools, face
dilemmas about how to allocate resources. This module emphasizes that
allocation decisions should be guided by one fundamental question: •

Will support ofaparticular"schoQlinput" (teachers, instructiQnal
materials, Qr management) effectively raise "learning output"
(pupils' literacy and achievement within the classroom)?

This mQdule CQvers three majQr tQpics:

1. SchQQI Quality. A pQlicy-relevant definitiQn of "schQol quality"
is put fQrward, emphasizing that elements Qf the IQcal schoQI
which raise achievement are valid indicatQrs Qf "quality".

2. SchQQI Inputs. Empirical evidence is reviewed regarding which
schQQI inputs and QrganizatiQnal practices imprQve achievement.
This includes identifying specific inputs which have little
influence Qn achievement, and can generate cQst-savings.

3. The Relationship Between PQlicy. Program. and Budget. This
segment shows hQW a technical mQdel for optimizing learning
gains must be placed within the CQntext of actual policy and
budg~t debates.
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Summary

Education managers face difficult choices over how to allocate
scarce budget resources across a variety of school inputs. Should teacher
salaries be raised? Will this divert scarce resources away from textbooks,
teacher guides, and other instructional materials? As the education budget
evolves over time, what relative weight should be placed on improving school
qualityversus improving school facilities? Where can money be saved through
more efficient use of scarce resources?

This module sumn1arizes the existing empirical literature (over 60
studies from around the world) that suggests teachers' inputs and which
management practices lead to higher levels of achievement. This includes
recent research findings which come from USAID-sponsored projects such as
BRIDGES.

Three n1ajor findings that have emerged from this research:

I
/

1. Teacher allocation and quality make a great difference in
. determining pupil achievement. Marginal changes, however, do

not necessarily lead to higher pupil achievement. Marginal
achievement indicators include allocating more teachers to
reduce class size, giving teachers marginal salary increases, or
lengthening preservice teacher training.

Instructional materials that are directly linked to the
teaching-learning process consistently raise pupil achievement.
These fundamental inputs include textbooks, writing materials,
teacher guides, and even the supply of classroom desks. Other
symbols of educational quality may influence parents' perception
that a local school is of minimal quality, such as minor
improvements inschoolfacilities orthe purchase of costly science
equipment. This body of 60 empirical studies shows that such
symbols hold 1l.Q consistent influence on actual student
achievement.

Teachers vary greatly in how effectively they use textbooks and
basic materials in the classroom. Shifting resources away from
ineffective, and toward effective, school inputs is a necessaryfirst
step toward raising pupil achievement. Yet simply increasing the
availability of inputs, like textbooks, is not sufficient.
Improvements in how teachers mobilize instructional materials
and organize lessons in more motivating ways are urgently
needed. We need to learn more about how teachers actually

2
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teach if future training programs are to yield sustained
improvements.

This module reviews the limitations of research from the last two
decades. Suggestions for how future research might better inform policy
choices and improvements in school management are made.

The module sets this technical knowledge within realisticpolicy-making
arenas. Technical and political issues can be blended to accommodate
education constituencies, emphasizing that true gains in school quality will
serve a variety of economic and social interests.

Finally, this module emphasizes that empirical evidence can aid central
government's policy choices. Module 13focuses on school-level management.
Once policy-makers have decided how to allocate scarce resources for
effective school inputs, a variety of inlplenlentation problenls nlust be
addressed. Module 15 focuses on implementation issues that arise as inputs
move from the Ministry down to local schools. .

Defining "School Quality"

Elements of higher "school quality" include teacher characteristics,
pedagogical practices, instructional materials, and forms of school manage
ment. Th~se elements of school quality are empirically related to higher pupil
achievement.

This definition emphasizes facets of the school that consistently raise
levels of acquired literacy, after controlling for the prior influence of pupils'
family background. Judging a school's quality by the capacities of its students
before they enter the school is not valid, nor can we evaluate the quality of a
particular school based on the performance of its students. To grasp the value
added by the school, the increase in knowledge and skills contributed by
attendance at school, we must examine the institution's effects, minus the
prior influence of family background. Then, we can identify those specific
elements of the school that help raise pupil achievement.

Elements of the school, such as a neatly painted classroom, which are
.lW1 empirically related to higher achievement should D.01 be considered
elements of school quality. Such school characteristics, which may be.seen by
parents as signals of better educational quality, may attract more children to
the school.

3



This definition requires education policy budget-makers to identify
those school inputs and management strategies that boost achievement. This
guides the allocation of scarce resources to those school quality factors that
make a difference. "

Research Findings: What Policies and Investments Raise Pupil
Achievement?

Teachers/Allocation and Class Size. International agencies and
governments commonly claim that reducing class size will improve school
quality. In some settings, such as sub-Saharan Africa or parts of South Asia,
class sizes that exceed 50 or 60 pupils are likely to constrain levels of
achievement. In countries or regions where class size averages 30 to 40 pupils,
will incremental reductions raise pupil achievement? Based on over 20
carefully conducted empirical studies, the answer is.!1Q. Considering the high
costs associated with hiring additional teachers to reduce the average class
size, this policy option should be considered very carefully. More efficient
deployment of teachers is often a more cost-effective solution. For example,
some countries have redeployed teachers from rural schools with small classes
to overcrowded urban schools with no increase in government's wage bill. .

Let us now look at the empirical findings (see Figure 1, page 5). In
Figure 1, the longer horizontal bar at the top indicates that 21 studies have
looked at the question of whether pupils in smaller classes achieve at higher
levels. These studies have controlled for a variety of other school factors and
pupils' social class background. 1 The darker color bar indicates the number
of studies that found significant evidence of this hypothesized effect. In five
of the 21 studies conducted, pupil achievement was found to be significantly
higher. Recent USAID-funded research in both Pakistan and Thailand
confirms that significant achievement differences are rarely observed in
schools with smaller classes.

1 The over 60 studies included in this review include only those that
employed a multivariate or experimental design. This ensured that any
findings regarding the influence of specific school factors occurred after the
prior influence of pupil background was partialled out. A "significant
relationship" between a school factor and student achievement means that the
measure of association (in regression studies) or group difference (in
experinlental studies) was statistically significant (for technical details see,
Fuller 1985).
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Some policy-makers argue that larger schools tend to possess higher
quality, so a minimum number of teachers should be assigned to each school.
However, the empirical findings do not support this claim. Only four of the
nine studies conducted show that pupils within larger schools achieve at higher
levels.

Teachers/Background and Training. The selection of new teachers
based on their potential teaching abilities is very difficult. Real selection of
new teachers occurs with admission into teacher training colleges, before
these students have even tried to teach. So, teacher selection is based on
indicators that presumably are related to future pedagogical proficiency such
as secondary school credentials or performance OD the national exam.
Governments in the Third World assume that longer preservice teacher
training raises the young teacher's effectiveness. Are these assumptions
backed by empirical evidence?

Figure 2 (see Figure 2, page 7) summarizes findings from studies that
examine whether indicators of "teacher quality" are, in fact, related to higher
levels of pupil achievement. The top bar in Figure 2 shows that 26 studies have
been conducted which correlated the teacher's years of schooling with the
achievement levels of the same teachers' pupils. Just 12 of these studiesfoun.d
a significant relationship between years of training and student achievement,
controlling for the influence of pupil background and other school factors.

In contrast, two-thirds of the 32 studies that have looked at the length
of post-secondary and teacher training have found higher levels of pupil
achievement (second barfrom the top in Figure 2). Note that the high cost of
preservice teacher training, relative to improving potential teachers'
secondary schooling, should be considered. That is, the achievement effect of
potential teachers may be realized in a less costly way by raising the quality of
secondary schools.

In Figure 2 we also see that teachers with more experience are ll.Q1
necessarily nlore effective in raising pupil achievement. Differences in
teacher salaries levels (within particular countries) are 1l.Q1 related to levels
of pupil achievement. This may be due to the fact that younger, lower paid
teachers often are better trained and more effective in the classroom. Finally,
teachers from higher social class backgrounds tend to be more successful in
boosting pupil achievement. However, the equity effects of recruiting new
teachers from certain social groups must be taken into account.
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Classroom Organization and Teaching Practices. Less research has
focused on teaching practices and how learning is organized within the
classroom (see Figure 3, page 9). In Figure 3, we see that the length of the
instructional program does consistently raise achievement levels, controlling
for the influence of other factors. The amount of time that teachers reportedly
spend in preparing lessons is also related to higher pupil achievement. The
frequency with which homework is assigned appears to yield positive
achievement effects, although the number of studies is small.

A new generation of classroom studies has recently emerged from the
Third World. This line of inquiry, supported by USAID and the lEA, is
providing a more contextual understanding of what teachers do in the
classroom. These studies describe how teachers utilize instructional
materials, a,nd how teachers interact with children to motivate higher
achievement.2

Basic Instructional Materials. Much research has examined how
variation in the supply of certain instructional materials influences pupil
achievement. Figure 4 (see Figure 4, page 10) summarizes the outcome of
these studies. For example, 16 out of 24 carefully conducted studies have
found that the supply of textbooks and other reading materials is related to
higher pupil achievement (top bar).

Fifteen out of 18 studies conducted show that the presence of a library
of reading materials is related to higher pupil literacy. Pupils' nutritional
level or the presence of a school feeding program is also related to higher
achievement levels. In contrast, pupils attending schools with science
equipment or laboratories rarely do better than pupils in schools without
these materials. .

A handful of studies has examined the influence of radio instruction
on pupil achievement. These evaluations consistently show that radio
instruction has strong effects on students' acquired literacy (bottom bar of
Figure 4).

2 The International Association for the Evaluation of Educational
Achievement rec~ntlY sponsored classroom observation studies in Nigeria,
Thailand, and South Korea (see Lorin Anderson's study in the reading list).
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Current Research/Building Knowledge on Teaching and the School
Organization

USAID is attempting to build upon the existing knowledge base of
research in two ways. First, these 60 original studies provide working
hypotheses and questions regarding which school qualities influence pupil
achievement. The intent is to do follow-up studies within specific nations and
even particular regions within a country. Second, the current generation of
research attempts to move beyond the limitations of these original studies,
which were conducted over the 1970.. 1985 period.

USAID has recently supported collaborative research on determinants
of pupil achievement in Mrica (Botswana, Burundi, Kenya, Lesotho, Liberia,
Malawi ),A.s.i.a (Indonesia, Pakistan, Thailand), and LatinAmerica (ColoITlbia,
Guatemala, Haiti). This work is advancing our knowledge of how to boost
children's achievement on several fronts:

1. Pupil achievement effects stemmiui from basic instructional
materials are greatest in regions with the most impoverished
schools and populations. Increasing the supply of textbooks or
lowering class size in well-endowed schools may yield
insignificant achievement gains. Thus, the present distribution
of school inputs and teacher quality should be taken into account
as investment decisions are being made. ·

2. How different teachers organize lessons. manage class time, and
utilize basic instructional materials varies greatly across
classrooms. The economists' production metaphor has dominated
the past -20 years as research efforts tried to model the deter
minants of pupil achievenlent. But, labor-intensive production
processes involve human action, be it subsistence farming,
managing a modern firm, or teaching. Recent research, spon
sored by USAID in Botswana, Colombia, Pakistan, and Thailand,
focuses on how teachers organize lessons and utilize instructional
materials. Two surprising results deserve to be highlighted. Even
in schools that have sufficient supplies of textbooks and writing
materials, teachers vary in the extent to which they employ these
essential learning resources. In addition, teaching practices that
are empirically related to high achievement are not necessarily
demonstrated by teachers with moreyears of schooling or longer
preservice training. Over the next few years, this new line of
research will further identify effective teachingpractices and how
training programs can better improve pedagogy.

11 •



3. Headmasters play an influential role in raIsIng teachers'
motivation and competence. Strong headmasters also can boost
community support, increase the supply and utilization of
textbooks, and basic materials. The influence of teachers and
instructional resources on pupil achievement is mediated by the
motivating actions of headmasters. A good headmaster can raise
his or her teachers' perception of efficacy. The headmaster can
make teachers feel that their efforts in the classroom make a
difference in raising children's literacy (see Module 13).

4. The cost of alternative school inputs must be taken into account.
As we learn more about which teacher qualities, instructional
inputs, and school management strategies effectively raise
achievement, the next step is to identify the relative~
effectiveness of these alternatives. Very few studies have
factored in the cost element. Initial studies show that textbooks
and the use of radio instruction are highly cost-effective.
Allocating more teachers to lower class size, even when slight
achievement gains can be observed, is always costly and usually
ill advised.

5. Instruction to youni children should be in their locallangu age.

Very little research has been conducted that defines "pupil achieve-
_ ment" in broader ways beyond simple measures of literacy and numeracy.

Many countries attempt to teach a variety of subjects, including topics
pertaining to political socialization, moral values, or religious education.
These non-secular forms of learning should be assessed more carefully in the
future.]

Research Findings versus Institutional Realities

Many of these research findings are well known to ministry planning
officers, Third World scholars, and international agency advisors. Sometimes
this technical knowledge is passed on to education ministers and other
government leaders. The World Bank and other donors frequently publish
policy advice and research reports which are read by educators and govern
ment leaders in developing countries. Sowhy is it that the framing of policy
and budget choices rarely takes into account empirical evidence?

12
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Answer 1:

Empirical evidence is different from political reality.
Educational quality can be signaled in ways which are
unrelated to actual gains in pupil achievement. An education
ministry may believe that raising preservice teacher training
requirements, buying school laboratory equipment, or
building student boarding facilities will increase pupil
achievement. Even if these symbols of quality do not boost
achievement, they concretely signal government's symbolic
commitment to quality education. Similarly, the hiring of
additional teachers serves a variety of important political
agendas, for example, raising employment.

Answer 2:

Educational expansion is a higher priority than
improving school quality. In countries where primary school
enrollment or pupil persistence rates remain low, the task of
building more classrooms and training more teachers seems
most pressing. Efforts to improve school quality, while many
children are not even attending school, may seem
inequitable. Even for children who attend school for several
years, improvements in school quality must receive a higher
priority.

13



Answer 3:

We want to improve quali ty, but the research findings
are not valid for every country or educational system.
Unfortunately, this growing body of evidence can only
provide guidance and working hypotheses to stimulate and
inform a broader policy dialogue. Ideally, empirical
relationships should be tested in each particular country.
Critics of this research correctly point out that manyfindings
come from work done in Latin America and East Asia. More
research is needed to test these working hypotheses in
sub-Saharan Africa and South Asia. Yet recent research in
these two regions generally confirms the basic findings
described above.

Answer 4:

Discretionary resources to support effective school
inputs are difficult to make available. The bulk of sector
resources supports salaries for teachers and school
administrators. Finding discretionary resources for
textbooks or inputs that consistently boost pupil achievement
is a problematic task, technically and politically. Most
budgetary change occurs at the margin. One strategy which
low-income countries have successfully carried out is to move
budget resources previously linked to inflation increases
away from ineffective inputs and toward more cost-effective
school inputs.

14
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Foreword

This paper provides a framework for the design
and evaluation ofpolicies intended to improve learn
ing outcomes of schools. Montero-Sieburth argues
that three major factors contribute to the amount of
learning in schools:

1) the effective use of instructional materials,
2) the quality of academic activities and tasks,
and
3) the amount of academic time spent on engag
ing students in learning.
Her paper focuses on policies that affect the first

and third factors, use of instructional materials and
the allocation and maintenance of "time on academic
task."

The simplicity of this framework may mislead
those who are accustomed to thinking of the educa
tional process as tremendously complex, so much so
that they resist attempts to make teaching "scien
tific" and instead proclaim it an "art form." It may
challenge those who believe that reduction ofeduca
tion to a mere process of instruction takes the soul
out of the educational endeavor, leaving only an
empty shell of technique.

Montero-Sieburth's contribution; while simple,
is not simplistic. It expands the creative role of
teachers rather than minimizing it. Not only must
teachers be innovative in implementation of the
curriculum in response to variations in students,
they must also be innovative in the development of
instructional aids out of whatever materials the
environment provides. Montero-Sieburth shifts the

'\ definition of teachers from "implementors of a cen
)1..'7 .trally designed curriculum" to "classroom managers
~ of a variety of resources," on~some of which are

'\~ provided by the administration The teacher remains
. the major source of student earning of values,

skills, and knowledge."'\The question is, what can
central ministries do toitelp teachers be more effec
tive, given the resources that are already present in
the system?

Improvement in the quality of instruction will
come principally through curricular reforms (of the
kind described in Thiagarajan and Pasigna,
BRIDGES Research Report Series No.2, 1988), and

iii
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through improved pre-service and in-service training
programs-but ministries can do much to increase
effectiveness through policies that affect the aca
demic time spent on the teaching-learning process.

In many education systems both curriculum and
pedagogy are largely unimplemented, because nei
ther teachers nor students spend enough time on
teaching and learning. Nor are they aware of how
time is used or wasted. Assumptions by the ministry
about what will take place in classrooms are invali
dated, as too little time is employed in the realization
of pedagogic goals, and knowledge about classroom
interactions is unknown. Systems fail to reach objec
tives not so much because the curriculum is bad, but
because it is not fully used or relevant, and not.so

The teacher remQlns the
majorsource ofstudents'
learning of values, skills,
and knOWledge.

much because teaching is poor, but because there is
not enough of it. This paper provides evidence to
support the conclusion that policymakers seeking
fairly prompt improvements in levels of teaching
learning should attend to increasing the already
available time spent on academic tasks for teaching
and learning.

Thekeyelements in the framework for considera
tion of policy options are the teacher, students, and
the resources available to the teacher. For each, time
is the underlying dimension. Teacher time-on-task
can be increased by reduction ofabsenteeism, reduc
tion of time on non-academic activities at school, and
a corresponding increase of time spent teaching the
formal curriculum. Student time-on-academic tasks
can be increased by relevant instructional materials,
more frequent examinations, assignment of home-

•
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work, and parent involvement in the instructional
endeavor. Time-on-task can also be increased
through use of materials (textbooks, workbooks)
that permit students to focus on the curriculum
even when they are not being taught by the teacher.

Montero-Sieburth reviews available research,
but it is evident that an even broader range ofoptions
exists both for policymakers and creative teachers.

The contribution of this paper to a dialogue on policy
options for the improvement of learning outcomes is
its identification of the importance of the teacher in
carryingout academic tasks while maintaining order
through stable classroom organization~

Noel McGinn
April 11. 1989
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Executive Summary

- . p !It

•
Because ofpresent limited resources in develop

ing countries, finding the most effective means to
achieve educational goals demands finding alterna
tives with the lowest possible costs. This requires
knowing how to best use the already available re
sources within the education system.

Classroom management attempts to use the
human and material resources already present to
improve the quality, as well as the quantity, oflearn
ingthrough time-on-task. This review deals with the
relevance of classroom management to developing
countries by emphasizing teaching in relation to
management, and by the use ofinstructional materi
als and time as teacher-managed activites and
strategies that lead to learning.

Generalizations from the review include the fol
lowing:

• In order for learning to take place, stable
teacher and student attendance patterns in develop
ing country schools must exist. Teachers need par
ticipation incentives (where they are lacking) such as

...the Idea that teachers
can be managers re
quires a basic change
In the concept of teach
ers as passive agents of
the educational system.

recognized status, professionalization, and merit
considerations. Students need recognition, know
ledge and skill development, and goal achievement.

• A different perception of teachers and teach
ing, one directed at training teachers in more effec
tive and efficient use ofexisting resources, needs to be
adopted.

2

• Policymakers, local school administrators,
and/or teachers can initiate changes, but it is the
teacher as a classroom manager who has the greatest
influence on learning. Acceptance of the idea that
teachers can be managers and active decision mak
ers, requires a basic change in the concept ofteachers
as passive agents of the educational system.

• Teachers deal with a series of complex situ
ations in everyday teaching - instruction, manage
ment, socialization, and discipline. With classroom
management, teachers can control their students'
behavior and learning through appropriate use of
procedural strategies.

• The available resources to teachers in class
rooms are time and instructional materials. How
ever, the utilization ofsuch resources depends on the
teacher's ability to organize, pace, sequence, monitor, •
and provide feedback to students.

• Time spent on academic tasksyields learning
outcomes, so time as a resource needs to be consid
ered in light of time that is wasted. However, the
quality of the task and student engagement are even
more significant.

• The textbook is the most significant instruc
tional material in developing nations. Its cost and
production, however, make other learning options
appealing.

• Instructional materials in themselves do not
guarantee learning. Instead it is the way in which
these materials are used that contributes to learning.
Instructional materials are relevant in proportion to
the students' and teachers' ability to use and interact
with them.

The final section of this paper suggests recom
mendations to policymakers.
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) Section I:
Introduction

Purpose of Review
Those concerned with improving educational

outcomes, but confronted by an under-finan.ced edu
cation system, have three options:

• to use existing resources more effectively,
• to seek additional resources, or
• to reduce the number of children served.
The purpose of this paper is to suggest policy

options for the more effective use of existing re
sources through improved management. The
struggle for increased funding, especially for basic
education, must continue but available resources
can be employed in more effective ways.

The recommendations of the paper are for policy
changes, but because the work of education takes
place in classrooms, it is changes in classroom man
agement practices that win have the greatest effect.
The paper will (1) define classroom management; (2)
clarify the application of classroom management to
developing country contexts; (3) identify those vari
ables that, while directly controlled by teachers, can
be influenced by government policies, namely, utili
zation of instructional materials, including the use
of textbooks, and the use of classroom time; and
(4) address the potential of classroom management
for developing policies directed at teacher education,
textbook production, opportunities to learn within
classrooms, and reduction ofteacher and student ab
senteeism.

rt77rI.j.0m~i.=.'ij_
Classroom Management: Instructional
Strategies and the Allocation of Learning
Resources

Significant Variables
Although this review discusses the effects of

classroom management on school policies, it does not
address issues ofschool organization, such as leader
ship of the principal, school administration, and
community-school interface. (These issues will be
addressed in another BRIDGES Research Report,
"Recognizing, Fostering, and Modeling the Effective
ness of Schools as Organizations in Third World
Countries" by John Schwille et al.) This review ana
lyzes the classroom within the formal school setting.

In the following sections, the paper defines class
room management in terms of instructional and
management strategies, and provides as an illustra
tion a Latin American composite case study of rural
and urban classrooms. The paper then reviews re
search on how the policy variables of instructional
time and materials affect learning outcomes. Policy
implications and recommendations for future policy
initiatives are discussed in the concluding section.

The recommendations of
the paper are for polley
changes, but because
the work of education
takes place in class
rooms, it is changes in
classroom management
practices that will have
the greatest effect.

3
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Classroom Management: Instructional
Strategies and the Allocation of Learning
Resources

Section II:
Definition of Classroom
Management

Classroom management as understood in the in
dustrialized countries refers to "the provisions and
procedures necessary to establish and maintain an
environment in which instruction and learning can
occur" (Duke, 1979: xii). According to Doyle (1986:
395), "...classroom teachinghas two major task struc
tures organized around the problems oflearning and
order. Learning is served by the instructional func
tion (directed at individual cognitive engagement
with academic content)...and order is served by the
managerial function" directed at group participation.
Brophy (1988:3) goes on to state that classroom
management and instructional activities are simul
taneous and inseparable: some minimal level of or
derliness is essential for instruction to take place;
at the same time, lessons must be designed to engage
students' attention. Thus, classroom management
entails not only teacher regulation of students' be
havior through the establishment ofrules and proce
dures and disciplinary interventions, but also the use
of instructional strategies such as lecturing, ques
tioning, recitation, seatwork, grouping, and the use of
instructional materials to engage students in aca
demic tasks. In short, classroom management is
closely affiliated with teaching and classroom dis
course (Brophy, 1988; Doyle, 1986).

Classroom management encompasses instruc
tion ("actions assisting student in mastering formal
c~rriculum"), student socialization ("actions in
tended to influence students' beliefs, attitudes, per
sonal and social behaviors, expectations"), and disci
plinary interventions ("actions intended to change
disruptive behavior of students") (Brophy, 1988).

Teaching and manage
ment are the intervening
factors between policy
initiatives and educa
tional outcomes.

4

•
Thus a good teacher is described as:

a thoughtful practitioner who operates with
considerable autonomy, yet purposefully
works toward a set ofgoals that are simulta
neously differentiated and integrated (Por
ter & Brophy, 1988:81).
Any attempt at utilizing classroom management

strategies in developing countries needs to take into
account the following caveats:

1) The nature of classroom management-
which is linked to effective teaching, teacher think-
ing, and classroom discourse (Doyle,1986)-in indus
trialized countries should notbe translated as a set of
techniques or a new technology separate from the
control of the teacher in developing countries. It is
most likely that approximations of classroom man
agement are already in place in some developing •
countries through instructional delivery, uses of
instruction, and direct and active teaching. Thus
understanding that classroom management prin-
ciples may not have a one-to-one correspondence in
their application, but may be fOl:lnd in "approxima-
tions" to its pracUce, is important.

2) Evidence ofthe impact ofclassroom manage
ment in cross-cultural settings is yet unknown, al
though Brophy (1987:7) asserts "that there is no
evidence that different classroom management prin
ciples apply to different racial or ethnic groups..."and
thatfamiliarity with the local languages and customs
may enable teachers to respond more effectively to
their students. Therefore classroom management
practices win need to be experimented with in differ
ent contexts-rural, urban, semi-rural and urban
marginal-and the cultural "norms and values of a
country win have to be considered.

3) The fundamental premise of classroom
management is that the teachers' role is to maintain
student engagement in academic endeavors rather
than to focus on student distractions and discipline.
However, such emphasis on disciplinary interven-
tions will need to be considered within the context of
developingcountries. But insuring thatstudents and
teachers get to school and have instructional materi- •
als to work with may be more important than disci-
pline issues.
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4) The different attributes of classroom con
texts such as multi-age groupings, large class sizes,
maturity levels of students, available school facili
ties, the nature of urban and rural schools, and
teacher expectations and attitudes, may present
teaching/managing challenges of different magni
tude in developing countries as compared to industri
alized countries.

5) Finally, understanding the complexity of
teaching and considering the importance of teachers
as resources and managers within classrooms will
require a different conceptualization of the teacher
and hislher profession in developing countries.

For the purpose of this paper then, "classroom
management" refers to teaching and management
together. Teaching, understood as instructional
strategies, and management, understood as patterns
of use of instructional resources, are the dual con
cepts that explait:t how educational goals can be
achieved through classroom practices. Teaching and
management are the intervening factors between
policy initiatives and educational outcomes. For
example, the effects of policies with respect to pro
duction of materials and selection and training of
teachers are mediated, or realized, through the in-

/ structional strategies and classroom management
practices of teachers. Policymakers can make a
better selection amongoptions that affect teachers by
understanding how classroom management prac
tices affect learning outcomes, and how those prac
tices are in turn influenced by central policies.

~ FEEDBACK~ .

~uctlon ...r-,==Parents=---, Cognitive
POUCY 'l. r;UtllzaHon of Instruc~LeamlngOutcomes

DECISIONS +fl:~' tlonoIResoU'C9S n
""

Inservlce -Instructional Non-<:ognlttve
.Teacher L Strategies I (affective)
Training - - - - ...J Learning outcomes
~ L_~~~ty__..J/

----- RESEARCH~
Each of these facton can be weighted differently, depending on
context.

Applicability of the Concept of Classroom
Management to Developing Countries

Educational efforts in the developing world have
traditionally focused on issues of access, teacher
availability, school facilities, and instructional ma
terials-the quantitative allocation of resources.
The prevailing rationale has been that once most
students are in classrooms, and the teacher is pres
ent, then the basic conditions for schooling and learn
ing are present. Acting on this premise, educational
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policymakers usually focus first on issues of availa
bility of resources and access and later on issues of
quality. Allocation ofresources alone without regard
to the teaching process, however, does not guarantee
learning. Rather, it is both the quantity and quality
ofthe interaction between teachers and students that
are relevant (Calderhead, 1984; Doyle, 1986).

Given limited resources, the best policy options
are those that produce the same outcomes, but at
lower cost, or that increase outcomes at no additional
cost. Changes in classroom management practices
are one way to do this. Educational quality then can
be viewed as a function of:

...(a) the level ofmaterial inputs allocated to
school per pupil (resource concentration),
and (b) the level of efficiency with which a
fixed amount of material inputs are organ
ized and managed to raise pupil achievement
(Fuller, 1985:23).
Fuller cautions that it is not the aggregated sum

ofvarious material inputs that accounts for levels of
quality-more is not necessarily better-but the
management capacity of teachers or how well they
use resources in the classroom. Mere allocation of
material inputs is, therefore, not enough. More
innovative ways of understanding how schools work
and how quality can be improved are the issues
(Fuller, 1986:63). For example, although some gains
in learning will result just from giving textbooks to
children, learning gains can be increased much more
if teachers organize students' use of the books.

To understand' how to improve management
capacity it is important to identify factors that are
directly related to quality of education, particularly
to classroom management. These factors include
teacher background (including issues such as pre
and in-service training and teacher behaviors re
lated directly to achievement), efficient use of in
structional time, assessment ofstudentperformance,
and use of instructional materials (Fuller, 1985:24).

While policymakers or school principals can ini
tiate changes in the educational structure, the cur
riculum, and administratioll.t it is teachers who are
expected to have the greatest impact on learning.
Acceptance ofthe idea ofteachers as decision makers
and managers requires a basic change in the notion
ofteachers as passive agents ofthe education system.
As a result, the change in concept has policy implica
tions: policymakers should take appropriate meas
ures to enhance the management capability ofteach
ers in order to improve educational outcomes.
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Classrooms as Contexts
Teaching takes place in the classroom, a complex

site where what happens is a function not only of the
physical setting but also of the human participants,
and their behaviors toward each other. Erickson and
Shultz (1977) consider that:

Contexts are not simply given in the physical
setting... nor in combination of personnel
(two brothers, husband and wife, fireman).
Rather, contexts are constituted by what
people are doing and where and when they
are doing it. As McDermott (1976) puts it
succinctly, "people in interaction become en
vironments for each other."
Classrooms vary in terms of student/teacher

ratios, age ranges, levels of attrition, retention and
repetition rates, provision of basic instructional
materials and, in some cases, community support for
schooling (Wells, 1976). The national curriculum
cannot anticipate the different circumstances in
which teachers must implement it. Furthermore,
education systems with severe resource constraints
spend most (often over 90%) of the annual budget on
salaries, leaving little for material inputs. A teach
er's capabilities to manage and direct learning activi
ties under these conditions are critical.

Classrooms are defined by their location (rural,
urban, semi-rural, and urban-margina}), size, num
ber ofstudents, region, grade distribution, resources,
language of instruction (first or second language),
numbers ofteachers, and other criteria. Classrooms
vary widely, from those developed by the community
on an available plot of land, to those supported
through local initiatives, and those receiving fund
ing and materials from the government. In many
countries, multigraded classrooms with one teacher
for up to six grades are not unusual. Several com
mon elements can be identified from observations
made in rural and urban classrooms in Costa Rica
(Brenes et a!., 1987; Montero-Sieburth, 1983, 1986,
1987), Guatemala (Montero-Sieburth & Loera
Varela, 1986), Latin America (Arancibia, et a1., 1986;
Avalos, 1985; Munoz Izquierdo, et a1., 1979; Moore,
1983) and Thailand (Classroom Environment Study
Report, 1985). Understanding the context in which
teachers work is essential for the identification of
those classroom management practices that could be
most effective in terms of learning outcomes. To
facilitate the discussion in the rest of the paper, the
following section is a composite description, based on
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repeated observations, of a "typical" classroom in
Latin America.

Latin American Composite Description
Physical Layout .

The classroom is situated in a large building
with a physical layout that allows forbenches to be
placed across the room. Where there are no
benches, chairs are brought in by students from
their homes, or desks are provided. Sometimes
there are so many desks or benches that students·
have to walk across them in order to reach the
blackboard~The teacher'sdesk is to one side orat
the front of the room; there are sometime8-black-":·
boards on one wall, and usually a cabinet with a-_
IOeL Bookshelves are searce",~· Lighting is ~:~
quentlyprovidedby only one large window, since"'"
the other windows- have- been ~ covered to avaid):
distractioiuF~ Hangmg.ligbtwn-e.oraockets.~i
out light bU1bsar8.ccommon.. Depending on ,_~ ....~
vicinity, theclassroomiseithercupeted from w811t.
to wall' with students..or. ill mOTe'rUralarea8i'.~'
seatteringofstudents·wiUhegroupediD theeenter:'
of the room -with whatever available faeiliti~

there~,The blackboardshines.sinceitbu~;:
painted,"over or haei "mi~ applied to' giveif;.;~·",

smooth surface for the chalk to move upoIL Ma~:;

rial&~ are'SCal"Ce, especially chalk and pencil&'
Toiletpaper is at such a premiumit is,kept,by the:-:
teacher orialocked in a drawer and studentshave'
to ask for it when going to the bathroom. In SOIDk

schools, toilet Paper is nonexistent, unless pro
vided by parents' groups or teachers.

Intenecaon ofInstructional Delivery, Time,
and..:Context with Behaviors

In general, the teacher's class delivery~~;
in f.he.following order. A roll eall is taken by the
teacher:wbil8students are asked to take out nof;e..
boob or textbooks from the locked cabinet. In'
some-cases, the teacherhands outmaterials orhaa/
a rew~students distribute books. -These activities 
alOtl6take up 15% ofthe allocated class time. For;
tb~.next70C1Jofthe class time,theteaeherpresenta ..
~o~·through lectures, asks questiona.·'
~ for. recitation, dictates, writes notes on the·,'.
boarc:t itchalk is available, cheeks homework. ei-::'
th_er-1J)t:~g around &om seat to sea~ or 'by'
haviDgsttldents line up and present theirworkin-: ~.

dM~~ and- monitors seatwork. During the:

•

John M
Rectangle

John M
Rectangle



/

\
I

I
/

question and answer routines, the teacher di
rects questions to the entire class and often
expects a choral response. Questions are an
swered by the teacher when there is no response.
Feedback on individual progress is infrequent
and arbitrarily given; students' efforts do not
often get the teacher's open recognition (verbal
praise or acknowledgement). Much of the in
struction is teacher-centered,with limited oppor
tunity for students to be involved in experiments
or to demonstrate their understanding of con
cepts. Much time is spentwith teachers dictating
or writing the homework assignments on the·
chalkboard, while students copy them down.
Students use the blackboardfor drills,homework
exercises, or exemplification of answers to sub
ject matter problems.

About one-third ofthis time is spent on disci
pline, transitions between learningactivities, or
ganizing sports and other non-academic activi
ties, such as celebrations, festivities, etc., inter
ruptions from school administration, from visit
ingparents, from students askingfor permission
to go to the bathroom, and on occasion from.
vendorssellingtheir wares to teachers. Teachers
discipline students either openly within the
group or by taking students aside to reprimand
them. Punishment may take the form ofseating,
changes or segregating students in one comer of-:
the classroom. - -

The teacher's engagement in activities d~/:,
not mean that all students are alaoengapdJa:i;
learning. In some instances, 81 theteaehertUjt?
down to grade notebooks with student.~
ingaroundhimorher,therestoftheclaumay~::
reading silently, drawing, or taTlring with eaeIi.-:~.
other. Engagement may be social7 rather tb~.
academic. Insomeinstances,class time isbrokeI:ft
up by the schoolluneh or breakfastwhichie pr8i~:

pared and eaten during recess. In Guatemala,..::;
high protein drink eaIled iru:aparina i. eervecf::
during recess at about 10:30 a.m. It serv.to,
sustain the students until the end of the sehool
day at noon..

In other instances, time for teaching subjeet<·
matter per week is allocated by guidelines from·:~~

the central educational office, and the teacheror-- .
ganizes herlhia time accordingly. In most ease...,~'
the teacher controla the subject matter prefer~;:i
ene~ In general, language arts, mathemati~}j
and in some cases, religion are more frequently.:::

7

taught than science or social studies. For the re
maining 15% of the available time, the teacher
will dictate new information, write the homework
assignments and exercises on the blackboard to
reinforce the lessons, or organize non-academic
activities in preparation for celebrations or sports
activities. The social dimensions of community·
life intersect with schooling to 'the degree ~that

preparation for celebrations or sports maY.,:eon';'·
sume much of the academic learning time··· avail~':
abler significantly reducing: the· actual'tQtaI..of.~

school attendance days. '.:, ,
Instructional materials.. includiile: ~c!iJ_~~

blackboards, and paper; are 1jmited;tbO.,~i~
able areusuallyeontroUedbytheteaeh~;1iiSom~
~ the material& are provided-by the- centraff~·
education office or local·paren~ga-oup;.mothert'Jj;
textbooks 81'8 commercia11y:~boqbt·,~

familid>with1Il~i'".~~.~'~by..
teach~ Where· ~~".aC8iee;;thei:,."
~jinpoupsOt· twosi-:~,~¥.-oUrs..
teachw.bookis sometiJnel:tlitontjm'.Sr11Ctild
material;.- .The use: of reaI4i"':olijeettlrt,-'"~-.
vegetab18.~en·dpIantarorifulOuc~~:·:':k·~'
Te~arecollecte~·,it1ie.~~.·,: ...
broughttiyindividUal stud~t~J.:.~·..
storage after the lesSOnia,Q~..~l1t:_ "'''~
school da1;atudenta'leaV&with~···.',
compleW;.~.remaininghome -:"'":'-~:'.

This composite description of a "typical" class
room suggests that although the presence ofinstruc
tiona! materials is important, how they are used is
the more critical question. The resources used within
classrooms, their cultural relevance, and the creativ
ity of the teacher are not always considered. How
teachers and students spend their time in the class
room, how they use materials, how they interactwith
each other, would seem to be the critical determi
nants ofleaming. We turn now to research on use of
time.

BESTA'/;~/LA:;LECOP)'
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Classroom Management: Instructional
Strategies and the Allocation of Learning
Resources

Section III:
Factors That Limit Amount
of Time Available

Teacher Availability and Absenteeism
Not only is there a severe shortage of (qualified)

persons willing to teach in rural areas (Dworkin,
1980; Marsh, 1984), but there are also high rates of

Time as a resource is finite; there is only so much
of it. The total amount of time available to teachers
for instruction, and to students for learning in the
classroom, is limited or constrained by the presence
of teachers and students in the classroom. This
section reviews research on teacher and student ab
senteeism, and suggests policy options to reduce
both, thereby increasing the total amount of time
each is present in school.

rooms there are virtually no educational
inputs to be found other than the teacher at
the front of the room - no books to read, no
benches to sit on, write on and make calcula
tions. There are many reports, too, of teach
ers who are chronically absent from work,
especially in settings where housing for
teachers is in short supply or the payment of
teachers' salaries is unpredictable. It is in
conceivable that very much learning can
occur under these conditions... In some Afri
can countries - especially in remote rural
areas, there are reports of teachers leaving
the profession to work in other sectors of the
economy...Often the major complaint of
teachers assigned to unfamiliar rural areas
is the absence of good housing. Frequently, •
there is not available even rental housing of
a reasonable standard (World Bank, 1986).
In some rural Latin American countries, observ~

ers report teachers are absent because they must
attend meetings or bring official reports to a capital,
or take care ofsome responsibility i~ off-school prem
ises (Montero-Sieb~rth, 1986; Fuller, 1985). In
Kenyan rural schools, teachers are reported to take
off half or whole days from school to attend to second
jobs, usually on farms or in small shops. In such
situations, students are occasionally monitored by
teachers from another classroom, or by older stu
dents, but for the most part spend their time un
supervised and untaught (Githiora, 1987).

Absenteeism is the consequence of other ele
ments in the teacher's life. For example, it is likely
that teachers' attendance is determined by location
of residence, availability of transport, existence of
roads, and health conditions. Information about the
teacher's life could, therefore, be a starting point for
policies to reduce teacher absenteeism.

Practices and policies for the assignment of
teachers to schools vary from country to country. In
some countries (e.g., Mexico, Pakistan) new teachers
are routinely assigned to the more remote schools, no
matter what the teacher's background is. Given the •
adverse conditions of life in rural areas, teachers
attempt to transfer to more favorable locations. The

8

Time as a resource Is
finite; there is only so
much of It.

teacher absenteeism. In the countryside, the loss of
a teacher often means the closing of a school. Absen
teeism is defined as long term absence by a teacher,
or chronic, short term absences where no substitute
teachers are available. Teacher turnover, the depar
ture of teachers from school in order to leave the
teaching assignment or the teaching profession, is
considered here as a special aspect ofteacher availa
bility.

Research reports and statistics on teacher availa
bility in developing countries are scanty. Systematic
research on teacher attendance is limited. The World
Bank, for example, in a report on sub-Saharan Afri
can education describes the following:

In rural areas, classes of80 ormore pupils are
not uncommon. These classes may be held in
dilapidated structures, frequently without
roofs which usually means that teaching is
suspended whenever it rains. In many class-
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result is that rural schools have a high rate ofteacher
turnover and largely inexperienced teachers (Marsh,
1984), both of which have negative effects on student
learning outcomes (Githiora, 1987).

Ankrah-Dove (1982) identifies two models useful
to policYmakers considering the assignment ofteach
ers to rural areas: the rural deficit model and the
rural challenge model. The rural deficit model takes
the perspective that life in rural communities is
unattractive to teachers and that consequently they
must be compulsorily posted and/or receive a host of
incentives to keep them there. The rural challenge
model takes the perspective that the rural school
provides a special challenge for the motivated
teacher and that teachers should be specially trained
towards the attainment ofthe personal maturity and
self-reliance necessary to accept that challenge. At
the same time, as an added incentive, rural teachers
should have career opportunities that equal those of
urban teachers.

The implications ofAnkrah-Dove's work are that
dissatisfaction and turnover among teachers couldbe
reduced by assignment and incentives policies that
take intO account the career objectives and personal
circumstances ofteachers. For example, persons who
have entered teaching seeking intellectual develop
ment can be expected to stay in rural areas only if
they are provided wiih opportunities to continue to
develop their intellectual abilities, for example,
through in-service training programs. Persons who
enter teaching for monetary rewards or job security
will not respond to these kinds of incentives, and
instead must be offered premiums for working in
isolated areas, or long-term contracts. Policies for
reducing teacher absenteeism should be context
specific, which means that decisions about their
application will have to be made in the school, or at
the district level.

Efforts in the United States suggest that teacher
attendance can be improved by stressing the impor
tance of the issue, documenting and publishing ac
tual costs of teacher absences, making the atten
dance record part of teacher evaluation, and involv
ing the teacher's immediate supervisor. Absence
rates have dropped when teachers talk directly to a
supervisor, and therefore have the opportunity to
make some alternative arrangement that makes a
full day's absence unnecessary (Elliot, 1982).

The implications for developing countries are
that policies for reducing teacher absenteeism
should be context specific and directed at the school
evel. Teacher involvement, through mechanisms

9

such as self-reports, may be inducements to the
teacher's own continued attendance, particularly
when shared during teachers' meetings. The cost to
students of teacher absences can only be speculated
upon, but in terms ofwhat this may mean for student
achievement or for student participation in school,
most educators believe that the cost is significant. In
dications from the study and analysis of educational
costs for Costa Rica suggest that teacher absenteeism
is not only frequent but costly since it is tied to social
ized medical visits and also requires hiringsubstitute
teachers (Sanguinetty, 1988). Higher teacher absen
teeism or turnover usually means less learning op
portunity. Moreover, teacher absenteeism also rein
forces educational inequality, as it is more frequentin
those areas where the presence ofa teacher is theonly
opportunity to receive schooling.

Student Absenteeism
Educational "wastage," in the research literature

for developing countries, refers to a trio of school
attendance issues: absence, repetition, and dropping
out. For policymakers and researchers, the tliree
issues mustbe considered together(UNESCO, 1984).
"Student absenteeism" is usually defined as chronic
student absence from school for reasons other than
serious illness or other temporary life situations;
"repetition" as the academic failure that, as a conse
quence, forces a student to be retained in the previous
grade; and "dropping out" as a student's departure
from school for more than a year'. Absenteeism,
repetition, and dropping out are closely connected
(McDill, Natriello, and Pallas, 1985). For instance,
Arancibia (1987) reports that in Latin America high
levels of repetition increase the dropout rate, al
though the correlation between student absenteeism
and achievement is inconsistent. In particular,
Munoz Izquierdo et a1. (1979) found that in Mexico,
teacher absenteeism and low teacher expectations
exacerbate student absenteeism. High rates of stu
dent absenteeism, in tum, are associated with high
repetition rates and low rates of school completion.

The situation of women and girls is especially
acute (Kelly and Altbach, 1986; Safilios-Rothschild,
1979). UNESCO reports:

In general, the overall trends indicate that
women's access to primary education contin
ues to be least in the low income nations of
Africa, Asia, but not of Latin America, as
well as in North Africa and the Middle East.
In these areas, about one-third or less of the
primary students are women (UNESC0,1984).
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Educational "wastage" is also generally higher in
rural areas and for female students, but "it is also of
interest to note that although girl students show
greater rates ofeducational wastage than boys, their
wastage is more often due to dropping out while boys'
is more often due to repetition ofgrades" (The World
Bank, 1986). Generally, girls' absence from primary
school seems to be due less to academic failure than
to withdrawing from school for nonscholastic rea
sons. Boys, on the other hand, tend to remain in
school regardless ofscholastic performance (Safilios
Rothschild,1979). However, depending on the con
text, especially where industrial employment exists,
boys drop out and girls stay in. While research
indicates that girls drop out to engage in some eco
nomic activity, such as becoming workers, mothers'
helpers, or guardians, or because they become preg
nant, the particular features which cause girls' ab
sences have not been systematically documented.
However, in spite of the general trend of reduced
learning opportunities for girls, a study from PaId
stan (Malik, 1985) found that the dropout rate for
girls is just slightly above that for boys, while girls
tend to repeat more frequently than boys. No differ
ences were found comparing results from urban and
rural areas.

Among the solutions recommended for the alle
viation of absenteeism and dropping out in develop
ing countries are: compulsory primary school educa
tion; availability of free textbooks and other educa
tional materials; food programs, including breakfast
and lunch; health care, including inoculations
against infectious disease; programs to help reduce
time spent by rural women in household tasks; adapt
ing school calendars to rural labor needs; intensifica
tion of training women as primary school teachers;
separate school facilities for girls, with women teach
ers; changing criteria for teacher promotion to in
clude the percentage of girls who finish school; free
ing texts of sexist content; and providing literacy
programs for illiterate mothers.

One World Bank Report (Haddad, 1979) sur
veyed two components of educational wastage, repe
tition, and dropping out, and identified critical vari
ables for policy considerations. In Haddad's report,
repetition is considered a higher contributor to wast
age because it is a main cause of inefficiency in a
school system and because it directly affects dropout
rates. In addition, educational costs are greatly
increased, Haddad asserts, by high repetition rates
which tend to have negative effects on learning.
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Haddad has examined criteriafor promotion, and
concluded that promotion is usually determined by
school-based tests which ignore higher level cognitive
assessments and the attainment of important social
goals of education. He concluded that promotion
criteria such as these do not justify their determina
tive power. While automatic promotion is not pro
posed as a means to reduce repetition, it is suggested
that: 1) new measures be used to assess the rate of
learning in the cognitive, affective and social dimen
sions; 2) promotion standards be modified where
retention is very high; 3) school facilities be improved
to encourage attendance; and 4) non-graded curric
ula and ability-grouping practices be used.

Several countries have attempted to reduce edu
cational wastage by implementing preschool pro
grams that help children to adjust to the school
environment. Halpern and Myers (1985) conclude in
a review of the literature that preschool programs
have a modest impact on initial adjustments, al
though the impact are higher in the developingcoun
tries. However, other practices, such as automatic
promotion or remedial programs for students that
fail, seem to rapidly overcome the impact of early _
schooling. Preschool programs are more controllable •
and may result in lower costs. However, their ability
to reduce waste or increase academic achievement
has not been investigated sufficiently.

Policy Recommendations
• To provide an adequate number of teachers for
rural schools, poIicymakers need to offer both mate
rial and non-material incentives to teachers. To
effect this policy, ministries of education must be"
able to differentiate between the career orientations
ofcandidatesfor teacherpositions, and musthave the
authority to award incentives differentially.
• Teacher absenteeism can be reduced by increased
supervision of teachers, either by supervisors or
headmasters; by increased. motivation (through
trainingopportunities and the like); and by reduction
ofbureaucratic demands on teachers' time that take
them away from their classrooms.
• Policy options to reduce student absenteeism in
clude policies that increase learning, thereby re
ducing failure and repetition. These can include
readiness programs, such as pre-school, or programs
to improve quality of instruction. (See sections that
follow.) Provision of material incentives such as
lunch, health care, and uniforms may act to reduce _
absenteeism. •
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Classroom Management: Instructional
Strategies and the Allocation of Learning
Resources

! Section IV:
Factors That Influence
How Time is Spent

The previous section reviewed research on fac
tors that limit the total amount of time teachers
and students spend in classrooms. This section looks
at research on determinants of how teachers and
students spend their time in classrooms. The thesis
of this section is that the more time students and
teachers spend on tasks directly related to the cur
riculum, the more students will acquire the know
ledge, skills, and values that the curriculum is meant
to convey. In other words, the more time-on-task,
the more learning.

At the same time, ofcourse, how much is learned
depends on how that time is spent. Teaching and
learning time can vary considerably in terms of
"quality", that is, in terms of how much is actually
learned as a consequence. (For example, a "boring"
teacher can spend even more time than an "exciting"
teacher covering a point, and teach less.) Amount of
learning is a function of the time spent learning
multiplied by the efficiency (or quality) of that time.

""This section looks at ways in which teachers can
manage time, and instructional materials, to in
crease not only the amount of time spent on instruc
tion, but the quality of that time.

Instructional materials include: textbooks, work
books, reading materials, teachers' guides, reference
books, maps, charts, games, models, pictures, radio,
tapes, slides, motion pictures, and television. In
structional materials are an important variable be
cause they complement, supplement, or replace di
rect instruction. As such, instructional materials
directly affect teachers' instructional and manage
ment capacity. When teachers have textbooks and
guidebooks these may compensate in part for lower
levels ofeducation and training. These materials are
the medium which translate curriculum goals into in
struction and learning. Finally, textbooks canextend
the opportunity to learn and continue to engage
students beyond the classroom when students read
them athome. The effective management ofinstruc
tional time often involves creative use of instruc
tional materials, but this optimal use of time is only
possible when materials are available.

According to Lockheed (1987) and Fuller (1986),
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the influence of school variables on student perform
ance in developing countries is greater than in devel
oped countries where student background variables
are more likely to have an effect. Among the school
factors that are consistently related to student
achievement are the presence and use of instruc
tional materials, time spent on learning, and teacher
education (Lockheed, 1987).

Teachers have primary control of the use of in
structional materials and directly influence student
time spent on learning: this can be called a "proxi
mal" variable with respect to learning outcomes.
Teacher education, and the availability of instruc
tional materials are more "distal" variables, and are
controlled principally by persons outside the school.
The rest ofthis section discusses in detail the use and
provision of instructional materials.

The effective manage
ment of Instructional
time often Involves crea
tive use of Instructional
materials, but this opti
mal use of time Is only
possible when materials
are available.

Instructional Time
The Relationship Between
Time and Achievement

The relationship oftime to achievementhas been
researched since the 1920s (Smyth, 1985b) in the
United States, but the most inspirational study has
been Carroll's School LearningModel (Carroll, 1963)
which treats learning as a function of time. The
model considers learning to be directly influenced by
the time that students need to learn, and the quality
of instruction given, as well as the time students
actually spend on learning (Carroll, 1985).

Degree of Learning = f time actually spent
time needed
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The notion of time-on-task is
based on the theory that pupils
learn by participation and experience.

Allocated time is the time set aside for teaching
and learning activities, and is defined by the number
ofyears required to obtain a diploma, the number of
school days in a school year, the number of hours in
each school day, and the proportion of a school day
that is dedicated to a particular subject matter.
Teachers have control over allocated time by the way
in which they use it to engage students in learning.
(This is known as the time-on-task, or engaged time
and academic learning time.) Student learning is
affected by how time is actually used, not by the
amount of time available (Stalling, 1983). Effective
teaching and appropriate task context are necessary
to produce achievement gains within the allocated
time (Cotton & Savard, 1981). The notion of time
on-task is based on the theory that pupils learn by
participation and experience. How time can be used
on-task, however, depends on the subject matter, the
availability of instructional materials, and how
teachers organize such resources (Harnischfeger &
Wiley, 1985).

In Mexico, a typical teacher underutilizes 50% of
the allocated time by absenteeism, interruptions,
lack of planning, early leaving, and non-academic
tasks (Munoz Izquierdo et aI., 1979). In addition,
teachers spend triple thEl amount of time on reading
and writing lessons in the morning sessions as they
do in the afternoon sessions: the afternoon sessions
have more off-task activities. In Colombia, off-task
time has been estimated at 40% (Arancibia et aI.,
1986). Although it is neither possible nor desirable to
spend all academic time-on-task, reducing waste
time will certainly make more time for learning.

The reported correlation between time-on-task
and achievement ranges from .09 to .44, mostly in
math and reading classes (Frederick & Walberg,
1980). Although in some cases the impact on achieve
ment is positive but not statistically significant
(Seifert & Beck, 1983, 1984), in other cases, such as
in an Australian study, time-on-task has a strong
impact on achievement, accounting for approxi
mately 58% of the variance (Leach & Tunnecliffe,
1984). In Thailand, the time-on-task in mathematics
classes was the only classroom-level factor associated
significantly with achievement (Classroom Environ
ment Study Report, 1985).

Time and Instruction
From the instructional perspective, how time is

used for academic engagement must be considered in
connection with pacing and grouping. Pacing is the
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rate at which instruction covers a specific amount of
curriculum content in a certain time (Karweit, 1983).
Some studies have found diverse pacing procedures;
however, most teachers pace their instruction to
accommodate low achievers (Dahlof, 1971), and this
negatively affects the more able students (Barr,
1976). Time-on-task has more impact on students at
or below their class mean than on students above
their class mean (Karweit & Slavin, 1981). Pacing is
affected by the accumulated knowledge and hierar
chical nature of the subject matter (Karweit, 1978).
During transitions from one activity to another in
class, much of the time is off-task and hence affects
student engagement (Arlin, 1979).

Seatwork is a very common way of grouping. It
requires students to perform tasks, usually reading
or writing, on their own, often without direct 'super
vision from the teacher. Research in Thailand indi
cates that about 30% of teaching activities involved
written seatwork (Classroom Environment Study
Report, 1985). The impact of seatwork on learning
and achievement depends on the availability' and
appropriateness of textbooks, workbooks, or ditto
materials, and the monitoring skills of the teacher.
When instructions are not clear ~d tasks are per
ceived as too difficult to accomplish, low achievers
cannot benefit from seatwork (Anderson, Brubaker,
Alleman-Brooks, & Duffy, 1983). As student engage
ment is positively associated with. substantive aca
demic interaction between teachers and students,
seatwork which requires students to work on their
own decreases interaction and thus often increases
time-off-task (Seifert & Beck, 1984; Filby & Cahen,
1985).

Most ofthe above-mentioned teaching strategies
are commonly used in developingcountries, although
their effectiveness in such environments is contro
versial. In Thailand, for example, these strategies
have been related to achievement (Classroom Envi
ronment Study Report, 1985) but in Latin America
such strategies have been identified as promoters of
non-active learning and related to low achievement
(Arancibia, 1986). In some African countries, these
teacher-centered strategies are regarded as appro
priate to local cultural expectations (Windham,
1985).

In general, teachers can improve student time
on-task by planning activities, giving clear instruc
tions, clarifying the specific objectives to be accom
plished, taking student needs and level ofability into
account, making high success opportunities avail-

•

•

•



able, and praising students for correct responses
(Martin & Canty, 1980)~

Homework as an Extension of Time-on-Task
Homework is a very common instructional prac

tice to engage students in learning. Despite its
general use, however, it is only recently that re
searchers have demonstrated its connection with
achievement. A review of cross-national strategies
conducted by the International Association for the
Evaluation of Educational Achievement (lEA) indi
cated that time spent on homework was one of the
best predictors of achievement, when controlling for
ability (Wolf, 1979). Consistently, additional cross
national studies report that in six of the eight avail
able studies homework tended to have a positive
impact on achievement. In fact, it is one ofthe school
practices that shows a high positive relationship with
achievement (Schiefelbein & Simmons, 1981).

At this time, the research question is not whether
homework should be required, but rather for which
students and with which tasks, sequences, and struc
tures (Coulter, 1979; Pendergrass, 1985). These
questions help to find strategies for successful home
work management. A study in Venezuela finds that
teachers specially trained in providing written feed
back on homework are abie to significantly increase
achievement among their students (Elawar and
Como, 1985).

Other studies show that homework does not
improve learning without family support. While the
mother is usually the most directly involved in home
work, siblings are the helpers in societies where the
older generations had no access to schooling. This is
the case, for example, among Arabs ofthe rural areas
of Israel (Tamir, 1985).

Finally, school-based home instruction, in which
specially trained parents extend or multiply the
quality and quantity ofacademic instruction beyond
school time, reduces student time dedicated to "non
educational activities." A quantitative synthesis of
29 studies shows that providing instruction to par
ents has been successful in over 90% of the cases,
improving achievement from the 50th to the 69th
percentile of the control group distribution (mean
effect at 76th percentile). ~his strategy, however, is
more expensive than homework, and assumes such
contextual factors as family and cultural support for
learning (Frederick & Walberg, 1980).

... the research question is not whether
homework should be required, but rather
for which students and with which tasks,

sequences, and structures.

Time and Alternative Instructional
Approaches

There are alternative approaches that use time
in a different way from the conventional classroom:
mastery learning allows individual learners to pace
their own learning; the Adaptive Learning Environ
ment Model increases the academic engagement
time; the Reduced Instructional Time approach re
duces the time students need to learn. These delivery
systems require the development of special instruc
tional materials, a reorganization of the time frame
ofstudy, and a redefinition of the role of the teacher.
The following section describes these approaches in
more detail.

• Mastery Learning
Based on Carroll's model, the mastery learning

approach assumes that students with different abil
ity levels require different amounts oftime to accom
plish the same tasks. Therefore, each student should
be given the time she or he needs to accomplish the
objective. The curriculum content is broken down
into small units of learning to be mastered at "the
student's own pace. Fonnative evaluation is pro
vided after the student has completed each unit. The
student then moves on to the next level, again at his
or her own pace. Individualized teaching and extra
time tutoring are commonly used in this approach
(Bloom, 196B).

The mastery learning approach ipcurs more costs
because of the need to train teachers for their new
role as tutors, and to develop special materials.
However, its supporters consider that the quality
effects justify the increase in costs. Critics argue that
the quality effects are overstated, although it is not
known whether the difference in achievement is due
to the increase in time available for slow learners, or
to the increased attention and monitoring by the
teacher.

Mastery learning has been introduced in Bolivia
as a didactic model to improve the quality ofinstruc
tion (Pena, 1986). However, policymakers should be
aware that it has not been pr&ven able to enhance
learning at all levels for all kinds of students and
that it requires a significant increase in' costs.

• Adaptive Learning Environment
The Adaptive Learning Environment Model

(ALEM) is designed to provide more learning oppor
tunities in regular classrooms through self-paced and
individualized instructional strategies. The goals
are to pennit teachers to spend more time in instruc
tion, to help students to use their learning time more
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...some developing countries have few or
no instructional resources. In these in
stances adding a little can make a big
impact on achievement.

efficiently, and to improve achievement. Teachers
develop skills to monitor student accomplishments,
and students are responsible for completing the tasks
that are determined by them and the teachers.

This model has increased teacher time on in
structional activities and student engaged time in
relevant academic activities, and has improved
achievement significantly. The program has been
applied mainly in mathematics and it is not known
how effective it will be with less structured subject
matter (Wang, 1985). The ALEM's approach is espe
cially useful in multigraded classrooms and is cost
effective since its aim is to reduce learning time. It
also requires minimal organizational change
(Thiagarajan & Pasigna, 1988).

• Reduced Instructional Time Project
The Reduced Instructional Time project (RIT) in

Thailand is one of the best organized low cost learn
ing systems. Its objectives are to find effective in
structional methods to reduce the time students need
to learn, and to develop appropriate materials to
reduce the time teachers need to provide instruction.
The RIT project has been successfully implemented
in multigraded schools with a student/teacher ratio of
70:1. Instructional materials have been developed
and used to foster individual and peer learning, so as
to free teachers to monitor students' time-on-task, to
help students improve their learning skills, and to
provide remedial teaching. The role of teachers
changes from being the only source of instruction to
managing materials and activities. Teacher instruc
tion time was reduced by 20-30% in the first grade,
30-40% in the second grade, and by 50-90% from the
third to the sixth grades (Nichols, 1982; Thiagarajan
& Pasigna, 1988).

Although the RIT requires initial investments in
material development, teacher training, and organ
izational changes, it has proven to be cost-effective
because it reduces time spent on non-instructional
activities, and improves both the quality of instruc
tion and student achievement. Moreover, RITshows
an equalizing effect, as achievement levels for stu
dents in rural schools have been raised to those of
students in large schools from urban areas (Thiaga
rajan & Pasigna, 1988).

The research on instructional time reveals that
this variable can be controlled by educational poli
cymakers and teachers to raise achievement, regard
less ofexogenous factors such as socioeconomic back
ground (Heyneman and Loxley, 1983). Improved
time. management is cost-effective because it focuses
on the intensive and effective use oftime, an existing
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resource, to improve learning, without calling for
additional resources.

The improvement of teachers' instructional and
management skills is, therefore, a promising policy
option for the improvement of learning outcomes
and school efficiency. We have discussed several
kinds ofpolicies to improve these skills: training for
teachers, development and distribution of appropri
ate instructional materials, development and distri
bution of materials for self-instruction by students
(e.g., workbooks). The table below summarizes what
research suggests is the academic impact ofpolicies
that affect time-on-task by teachers and students.

A Summary of Research on the Academic
Impact of Policies that Affect Time-on-Task

Academic Impact
High Moderate ww

Time-on-Task Policy Options

Academic learning time x
Pacing x
Seatwork x
Direct Teaching x
Mastery Learning x
ALEMIRIT x
Homework x
School-based home instruction x

Instructional Materials
Instructional materials can be broadly divided

into two categories: textbooks, which are the most
basic of all learning materials, and other materials
which include word cards, worksheets, notebooks,
dittos, fact sheets, various forms of audiovisual
materials, homemade materials from the environ
ment, and programmed materials.

Availability ofTextbooks and Achievement
In contrast to industrialized countries where

there are a lot ofinstructional materials, some devel
oping countries have few or no instructional re
sources. In these instances adding a little can make
a big impact on achievement. Having any materials
at all becomes increasingly important (Windham,
1985; Thiagarajan & Pasigna, 1988).

Many researchers argue that the availability of
the textbook appears to be the most consistent school
factor in predicting academic achievement. One

•
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The complexity of the tasks of educational
publishing is one reason why

qualify textbooks are rare.

multinational study reports correlations between
textbooks and educational aspirations and achieve
.ment in Chile, while educational attainment among
underprivileged minority children in Malaysia was
found to be particularly associated with textbook
availability (Heyneman, 1978). In Uganda, a strong
correlation was found between textbook availability
in the classroom and student examination perform
ance regardless of student socioeconomic status, and
El Salvadorean children without textbooks achieved
significantly lower test scores than those who had
textbooks (Heyneman, 1978). The Philippines study
also reports that the production and distribution of
high quality text materials substantially improve
student knowledge of science, mathematics and lan
guage (Heyneman et a1., 1984).

The above mentioned Chilean study - on the
influence ofschool resources, especially textbooks
demonstrated that (l) educational variables are more
powerful predictors of occupational attainment than
family social status; (2) changes in achievement lev
els are primarily explained by quality of education
rather than family backgrounds; and (3) the main
problems connected with textbook utilization are
negative teacher attitudes and the inability ofpoorer
children to purchase them (Schiefelbein and Sepul
veda, 1983).

.What the high correlation between textbooks and
achievement shows is not only the effect on the
individual student, but also the effect a teacher has
when using textbooks.

When few or no students have textbooks, the
teacher has to use the textbook as a guide,
and rely on the blackboard or on oral dicta
tion; and studentshave to copy materialsinto
their own notebooks....This wastes the time
and energy of both teacher and students.
Where most or all students have texts, a
teacher has the option ofworking with small
groups...and of engaging in other teaching
practices. If this is the case then textbooks
maybe important not simply as learningaids
for individual students who have them, but
as a necessary condition for teachers to use
more effective teaching techniques (Heyne
man, 1978:23).
Textbooks, however, are often not available in

developing countries. The acute shortage of text
books adversely affects teachers' ability to teach and
manage the class:
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(In) Liberia in 1983, a majority ofclassrooms
had few if any textbooks for every twenty
primary school students. In Somalia in
1984...a shortage of 2,280,000 textbooks ex
isted relative to what the national curricu
lum required for primary education. Even in
Botswana, a relatively prosperous nation
with a geographically concentrated popula
tion and good transportation...in 1984...
shortages of textbooks and delayed delivery
of instructional materials [were common]"
(Windham, 1985:35).
That instructional materials so basic as the text

book are not made available is due to many reasons.
Many developing countries do not provide free text
books because their educational expenditures are
limited, and this puts children from poor families at
a severe disadvantage. In Ecuador, for example,
updated first grade textbooks were made available in
1970 but were priced at slightly more than a day's
wage for a laborer (Heyneman, 1978). This is a
prohibitive cost for poor families. Another reasOn for
the nonavailability of textbooks is the problem with
the delivery system. Many rural areas are inacces
sible, and thus even with a free distribution system,
textbooks do not always get delivered.

The complexity of the tasks of educational pub
lishing is one reason why quality textbooks are rare.
Textbooks must be accurate in content, up-to-date,
and educationally sound; otherwise they may encour
age counterproductive teaching methods. A study of
mathematics textbooks in the Dominican Republic
found that the textbooks taught mathematics "as a
set of rules, a rigid discipline in which there is little
place for creativity" (Luna et al., 1986:9). Futher
more, good textbooks must also be visual and

offer structure, variety, and present materi
als in different ways...(They) shouldmotivate
...and reinforce...(Textbooks) must be organ
ized and divided into units that fit the class
room situation and the time available for
teaching the subject...(They) should provide
for individualization, for the different abili
ties represented in the classroom... Good
textbooks require creative and seasoned au
thorship, developed and supported by a pro-.
fessional organization specializing in educa
tional publishing"(Neuman, 1980:11).
Textbook publishingentails selectingandcoordi

nating an a\lthor team; coordinating content with
curriculum; determining the general appearance of



Teachers select the textbooks that they
consider suitable to their students'
backgrounds and abilities.

the book; creation of the artwork; specifying the
typesetting, printing, and binding; determining the
need for ancillary materials to accompany the stu
dent textbooks; setting prices; marketing; warehous
ing and distribution; collecting feedback from teach
ers. Reviewing, editing, rewriting, testing, and re
editing the content material are essential to the
process of producing good textbooks. This process
often takes several years (Neumann, 1980; Searle,
1985).

Textbooks are often ofpoor quality because of the
lack of creative and seasoned authors who should be
subject specialists and educational communicators
at the same time, and also because of the lack of
editorial and management expertise. The publishing
tasks are complex, and there has not been compre
hensive planning and long term commitment. In
comparison, financing may be less of a problem be
cause publishing does not involve very advanced or
expensive technology (Pearce, 1982; Searle, 1985).

There are, however, success stories of govern
ments publishingand distributingfree textbooks, the
Mexican case being one of the most notable of them.
Mexico has had twenty years of experience with the
development, publication, and distribution of free
primary school textbooks (Neumann and Cunning
ham, 1982). Not only is the government able to
provide every child with free textbooks in Spanish,
but it has also published textbooks in a number of
indigenous languages. The textbooks are colorful
and well designed. Teachers select the textbooks that
they consider suitable to their students' backgrounds
and abilities. The Mexican government accords the
production and distribution of textbooks the same
priority as teachers' salaries and school buildings in
its budget allocations. At the same time, the govern
ment also supports a dynamic private publishing
industry.

The Mexican experience shows that textbooks
must be a long-range government commitment sup
ported by regular and adequate annual expenditure.
In the Mexican case, this has ranged from between 2
4% ofthe total annual educational expenditures. The
lesson here is that development of an effective text
book program requires a serious political commit
ment, as well as adequate funding.

Relevance ofInstructional Materials
Relevance refers to the match between textbook

characteristics and the interests and values of stu
dents,'parents, community members, and the larger
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society. It is possible for materials to be highly
relevant at one level, e.g., for one community but less
so for another. In general, national curriculum
boards are concerned only with relevance at the
national level. The correlation between the degree of
relevance ofinstructional materials and level ofstu
dent achievement has been evaluated in several
studies.

Chesterfield (1978) found that rural Brazilian
elementary school children made statistically signifi
cant gains in word use and descriptive power in
reading and writing after a year of using instruc
tional materials (textbooks, charts, and posters)
containing words and imagery appropriate to the
locale but with structural situations equivalent to
the basic first-grade text used in the area. In a multi
national study of bilingual education programs,
Dutcher (1982) found that· minority language chil
dren who received primary instruction in their
mother tongue, were more likely to improve academi
cally than were minority children taught in a second
langauge. This is attributed, in part, to the fact that
literacy attainment is more easily achieved in a first •
language if the child has reached a cognitive level
appropriate for learningbasic skills. In the National
Education Commission's review ofThailand, "Deter-
minants of Effective Schools," BRIDGES' Education
Development DiscussiQn Paper #1, the use of comic
books in contrast to conventionalme~hodswas shown
to promote effective le,arning, particularly in relation
to health education in the seventh grade.

Finally, a UNESCO report of a Study Group
Meeting for the Education ofDisadvantaged Groups
and Multiple Class Teaching in Asia and the Pacific
(1980) described a number of programs-most of
them in small rural schools or disadvantaged urban
schools-tailored to the needs of minority, female,
and handicapped childrenl- including the use of in
structional materials in, tribal languages and self
learning modules for multiple-grade classrooms.
Preliminary evaluations of most of these programs
report positive gains in student achievement and
teacher satisfaction.

Utilization of Textbooks
How textbooks are utilized makes a difference in

learning. The Dominican study finds no achieve-
ment gains in schools which have textbooks (Luna •
et aI., 1986). The ZIMSCI teacher training project in
Zimbabwe reports no change in learning outcomes
when teachers were not trained in the use ofavailable
textbooks. A Chilean study also confirms that "less



...a study in Ghana finds positive correlations
between the use of daily newspapers

as instructional materials and reading achievement.

experienced teachers are less likely to use textbooks
than those with more experience, and 78 percentofall
the teachers in the survey expressed negative or
ambivalent attitudes toward the use of textbooks"
(Psacharopoulos and Woodhall, 1985). In other
words, merely providing teachers or students with
textbooks does not ensure that teachers will use them
in instruction, nor that gains in learning will result.

These findings point out the importance of
teacher training in using textbooks to improve their
teaching and learning outcomes. The introduction of
new textbooks and new curriculum, therefore, re
quires careful preparation, promotion, and publicity.
Teacher's editions and allied materials are particu
larly helpful to less qualified teachers. At the same
time, a well structured program of teacher training
should include the analysis and effective use of text
books (Neumann, 1980).

Other Instructional Materials
Instructional materials other than textbooks

have been shown to have an effect upon achievement.
For example, a study in Ghana finds positive correla
tions between the use ofdaily newspapers as instruc
tional materials and reading achievement (Heyne
man, 1978). A Brazilian study reports that the
reading and writing abilities of primary school chil
dren improve after using posters and charts depict
ing environmentally-specific words and imagery
(Chesterfield, 1978). An experimental study in
Venezuela finds improvement in children's achieve
ment in mathematics when teachers provide written
feedback (Elawar and Como, 1985).

In other words, there are severalkinds ofinstruc
tional materials--of which textbooks are one-that
use print to communicate information and to gener
ate learning. The choice ofmaterial should depend on
ease of production and distribution, unit cost, and
relative effect on learning outcomes.

"Mastery learning" is an effective teaching strat
egy that uses programmed instructional materials.
The materials present the subject matter divided into
small units, require frequent student response with
immediate feedback, and have been successful in
developed countries (Kulik, Shwarb, and Kulik,
1982; Anderson, 1985). Such projects in the Philip
pines (Chapman and Boothroyd, 1986), Indonesia
(Mudhiman, 1981), Liberia (Nichols, 1982), and

" Thailand (Potar, 1984) playa significant role in im
) provingthe efficiency ofprimary education. The Thai

RIT project reports higher learning gains for experi-

17

mental groups in rural areas, and higher average
scores in five subject areas, Thai language, mathe
matics, life experiences, character development, and
work education (Pasigna, 1986). However, because
mastery learning and programmed instructional ma
terials minimize teachers' direct instruction, they re
quire literacy skills and self-initiative, and may have
limited use in the early grades (Thiagarajan &
Pasigna, 1988). The adoption of these approaches
also requires an efficiently administrated system to
develop the materials, distribute them, and to pro
vide assessment and feedback. As adequate literacy
and efficient delivery systems are not common in
developing countries, these self-instructional mate
rials have limited applications and the role of the
teacher remains central to the student learning
process.

Instructional materials produced by government
or commercial publishers, which are developed to
serve the official curriculum and to attain national,
cultural, and educational goals, mayor may not meet
the personal needs of teachers and students. For
this reason, educators have advocated that teachers
produce their own materials, on the grounds that
they are in the best position to know which materials
and teaching methods are most effective in their
classrooms (Hawes, 1976). Teacher produced in
structional materials are likely to reflect teachers'
beliefs, perceptions artd expectations about their
students, and serve "as a source of ideas, guides to
planning, and definition for what is possible" (Kerr,
1981:368). Unfortunately, they are also likely to
vary in quality, introducing inequalities in the qual
ity of instruction provided across classrooms and
schools. This problem can be offset either by super
vision of teachers to ensure common high standards
of quality, or by district-wide workshops with teach
ers to ensure uniform quality and application.

Expecting teachers to create instructional mate
rials, however, presupposes the teacher's knowledge
of instructional development and production tech
niques. A study of Australian elementary school
teachers' knowledge and use of social studies cur
riculum materials finds that most teachers have very
little involvement in materials development, show
little interest in the content, and are mostly con
cerned with meeting course requirements when se
lecting topics (Marsh, 1984). Therefore, training
teachers to develop instructional materials from lo
cally available resources is necessary (Komoski,
1980). While teacher resource centers to produce



...training teachers to develop instructional
materials from locally available resources
is necessary.

teacher-made materials have been developed in
Ghana, they have been underutilized due to poor
communication and management (Kyei-Anti, 1983).
Instead, it appears that optimum conditions for de
veloping materials may be found in school-based
clusters which work jointly with the community at
large. Both pre- and in-service training programs
could be organized for teachers to encourage them to
produce their own instructional materials.

Teacher Training
The teacher is one of the most important factors

in helping students learn, given that the more scarce
the resources, the more innovative the teacher must
be. To compensate for adverse working conditions,
teacher training is ofvital importance. Recent litera
ture suggests that pre-service training is less useful
than in-service training because the trainees have no
relevant experience in a real setting, whereas in
service training is more effective with unqualified,
practicing teachers (Verspoor and Leno, 1986). In
service Education andTrainingof Teachers (INSET)
has been seen as a means of revitalizing general
morale within the teaching profession as a whole
since it provides a lifelong, ongoing process for gain
ing acceptability for educational change and reform.
One ofthe major trends in INSET is to shift the base
of training from specialist institutions to individual
schools and to focus on their needs. New and low cost
in-service teacher training strategies use study
circles, or clusters, and networks to disseminate new
ideas and innovative practices. In these clusters and
networks, teachers participate in identifying train
ing needs and develop instructional materials to deal
with local problems. Thailand, Sri Lanka, and the
Philippines have developed successful models ofthis
kind of teacher training. Simulation and peer cri
tique are also found to be very effective in improving
teaching practices.

Other options to consider are distance education,
and the mobile teacher trainingunits which are often
established to support correspondence study
(Guthrie, 1985). Radio can also be used as a form of
on-the-job training, although it has more implica
tions for curriculum reform.

As multigrade classrooms are a common feature
in developing countries, this issue must be addressed
in relation to effective teaching and classroom man
agement. Stromquist (1982) has shown that multi
grade teachingmakes teachers individualize instruc
tion and play the role of tutor rather than lecturer.
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In addition, multigraded classes increase the size of
the school, and several research studies suggest that
the efficiency of the school increases until a certain
size is reached (about 200 at the elementary leve]).
Bray (1987) lists some possibilities for multigrade
teaching which include a different arrangement of
desks and two sets of blackboards for addressing
students in different grade levels. The use of para
professionals, aides, and older children as tutors for
younger children also helps to give more attention to
individual students.

The teacher training curriculum should provide
a knowledge of content areas, time management
skills, instructional strategies, organizing skills,
interpersonal skills, and techniques for producing
simple instructional materials. Since teaching is
directive, active, engaging, and complex, incorporat
ingboth social and academic domains, teacher train
ing that extends this sensitivity is most useful.

Researchhas indicated that it ishowteachersuse
instructional materials that makes an impact on
learning (Luna, 1986; Schiefelbein, Farrell' '8Jld
Sepulveda-Stuardo, 1983). Too often, teachers make
students recite from textbooks, and encourage pas- •
sive learning. Therefore, training teachers to use in
structional materials to engage students in active
learningisvery important(Komoski, 1980). Teachers
should also be trained to select instructional materi-
als thatare appropriate to the levels oftheir students~

Researchers have suggested that teachers in
developing countries'become involved in the produc
tion of instructional materials for local-level use in
rural schools, since it is assumed that teachers are in
the best position to know which materials and teach
ing methods would have the most positive effects on
achievement (Hawes, 1976).

Policy Recommendations
• Student time-on-task can be increased by activi
ties that engage the student while the teacher is busy
on other matters. These include seatwork (use of
notebooks, workbooks, exercise sheets, assign
ments), homework, and self-instructional materials.
The effectiveness ofseatwork depends on the quality
of the materials (that is, the substantive content)
given to the students. The effectiveness ofhomework
in terms of learning outcomes is increased consider
ably by:

a) parental participation with students in the •
homework. This clearly depends on the educational
level of the parents and their disposition. Teaching
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New and low cost In-service teacher training
strategies use study circles, or clusters,

and networks to disseminate new Ideas
and innovative practices.

A Summary of Research on Academic Impact
of Instructional Materials

Academic Impact
High Moderate Low

more time on academic tasks and in part because
they are more likely than other materials to be closely
linked to the official curriculum.
• Textbooks can be used in ways that do not raise
levels of learning. Training teachers in methods of
textbook utilization can significantly increase the
contribution of textbooks to increased learning out
comes. Textbooks should not be introduced without
training in their utilization.

parents how to instruct their children at horne has an
appreciable impact on learning in school.

b) prompt feedback by teachers with respect to
student performance on homework. Self-instruc
tional materials (e.g., programmed instruction book
lets) can be very effective, but considerable invest
ment is required in the design and development ofthe
materials. Over time the investment in development
of these materials can prove to be cost-effective.
• The proper utilization of any new technology of
instruction requires training. This is true for teacher
use of seatwork, homework, and even self-instruc
tional materials. Teacher training is, therefore, an
essential component for any of the policy options
discussed. Researchhas not discussed which kinds of
training are most appropriate.
• In countries in which most students do not now
have textbooks, provision of textbooks is the most
cost-effective way to improve learning outcomes.
Textbookshave this effect for several reasons, in part
because they permit students (and teachers) to spend
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Section V:
Conclusion: Policy Options

The thesis ofthis review has been that some gains
in learning outcomes can be produced by a more judi
cious use of existing resources; that is, without large
expenditures on education. I have argued that teach
ers are the central actors in any program to improve
learning outcomes, because they have the most effect
on learning in classrooms, and can also have some
effects on learning outside the classroom. The meth
ods that teachers employ in utilizing resources for the
teaching-learning process were defined as classroom
management practices.

This final section summarizes the results of the
previous discussion in terms of policies that have a
direct effect on instructional time, policies that affect
the use of instructional time through instructional
materials, and policies that attempt to increase
teachers' skills in classroom management.

Improving teachers' use
of what is already avail
able or Improving their
design skills can In
crease qualify without
Increasing overall costs.

Instructional Time
• Teacher absenteeism can be reduced by policies

that:
a) place teachers closer to their family residence.
b) increase supervision of teachers by headmas
ters or supervisors.
c) reduce the need for teachers to be absent from
school to arrange salaries, promotions, transfers,
etc. This can be done by supervisors orheadmas
ters instead.
d) provide incentives to teachers in terms oftheir
career orientations. Example:'workshops to ex
change information on pedagogy, etc.
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• Student absenteeism can be reduced by policies
that:
a) increase learning, thereby reducing failure
and repetition. This can be done through readi
ness programs such as preschool; by changing
promotion standards where there is a high repe
tition rate; or by improving students' ability to
pass, through improving teaching and offering
remedial programs.

. b) provide material incentives for attendance
such as free lunch, health care, and uniforms.
c) include more radical steps such as non-graded
curricula, or a broadening of the definition of
desirable learning to include social and affective
skills as well as academic skills.

• Central policies can affect how teachers use _
their time in classrooms: •
a) by reducing time spent on non-instructional
matters. Example: policies that relieve teachers
of administrative duties by reassigning them to
supervisors and aides.
b) by providing incentives for attention to the in
structional task. Example: policies that reward
teachers for academic performance of students
(e.g., on a standardized test).
c) by providing instructions on how teachers
should spend their time. Example: teacher
guides and manuals that clearly specify how
teachers should conduct their classes.
d) through training, both pre-service and in
service, that instructs teachers in methods and
strategies for effective instruction.

• Policies can also affect teacher involvement in how
students employ their time outside the classroom:
a) by trainingteachers to assign more homework
and to provide feedback to students about it.
b) by motivating parents to increase their in
volvement in their children's learning at home.
Parents can't teach children to read if they don't
know how to read. However, teachers/supervi-
sors may train parents through special meetings _
or training sessions. •



Instructional j~faterials

Improvements in the supply and in the quality of
instructional materials can affect both the amount of
time spent on instruction and learning, and the
efficiency (or quality) of that time.

a) Research shows that the single most important
instructional material is the textbook.
b) Expendable instructional materials and equip
ment such as blackboard, chalk, pencils, maps,
dictionary, etc., increase time-on-task (Wind
ham, 1985).
c) Teachers can introduce local materials that
also help to improve the quality (relevance) ofthe
instructional process (Laesa, 1983).
d) The contribution ofimprovements in the qual
ity and quantity ofinstructional materials to im
proved learning outcomes can be increased con
siderably by training teachers in their utiliza
tion.

Policymakers usually consider the production of
instructional materials an important aspect of the
educational system. These materials not only en
hance the qualitative aspects ofeducational services,
but are also a means to promote citizenship and
national integration. A common goal of many na
tional plans has been the local production of official
textbooks to promote nationalism.

In addition, if they are distributed free, as in
Mexico, or heavily subsidized, it has been assumed
that textbooks provide greater educational opportu
nities to those children whose parents cannot afford
school supplies. However, materials alone are insuf
ficient to make an impact on learning. They must be
efficiently used by teachers, who will usually need
special training to do so. If, textbooks do make an
important difference in academic achievement, as
has already been documented, policymakers should
not think only in an additive way. More does not
necessarily mean better. How teachers actually use
the existing instructional materials varies widely
from teacher to teacher, and this variable has the
greatest impact on achievement. Where it is not
possible for the teacher to be a creative agent by
designing his or her own materials - which requires
special skills and knowledge - instructional materi
als shouldbe selected carefully so they fit the curricu-

:lum goals and type of student.
./ Knowledge of what is available and what impact
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it has on learning may avoid a bias towards consider
ing textbooks as the most important material. Im
proving teachers' use ofwhat is already available or
improving their design skills can increase quality
without increasing overall costs. Consequently, in
creasing the teacher's classroom management skills
could improve the internal efficiency of schooling,
and maximize the value of existing instructional
materials by making better use of them.

This is important, given thatbetween 80 and 90%
of the education budget is usually spent on teacher
and administrative salaries. Very limited economic
resources can be allocated to the production and
development of instructional materials, and most
developing countries will not be able to increase their
educational budget in the near future. These eco
nomic realities limit the alternatives to: asking for
international aid in order to produce local textbooks,
as has been the case with projects run by interna
tional agencies like the World Bank, UNESCO, and
USAID and; developing low-cost innovative systems,
where it is possible to increase the teacher/student
ratio, and at the same time, promote quality, or modi
fYing existing teacher training programs to empha
size local development of instructional materials.

To enhance academic achievement through edu
cational materials, policymakers will have to con
sider low cost alternatives because few developing
countries are able to produce a set of materials for
each pupil for each school year. As a consequence,
options such as producing inexpensive books de
signed to be used by many pupils for some years (i.e.
comic books, newsprint materials, etc.), promoting
the implementation of low cost learning systems,
and enhancing teachers' ability to design their own
materials (making use oflocal raw materials) may be
preferred choices.

However, policymakers need to take into account
several points:

a) In most systems, the teacher is the single most
important agent in the educational process, be
cause traditional strategies are based on teach
ers' control ofclassroom interactions and alloca
tion of learning resources.
b) Parental preference for traditional teaching
strategies may preclude the introduction ofinno
vative measures to deal with student absentee
ism and drop out.
c) The production of new instructional materials
should be coordinated with training teachers in
the design, selection, and use of the materials.



d) Education is a human-intensive process re
quiring intervention and monitoring; thus the
use of unconventional materials and methods
such as programmed instruction and mastery
learning should be properly managed by teach
ers. Teacher training is an investment in teach
ers' skills and knowledge for classroom manage
ment. Enhancing the quality of instruction and
management will reduce the need for investment
in expensive materials.
The idea of classroom management is double

edged: it can be used by policymakers as a control to
obligate teachers to follow strict schedules, pedagogy,
curriculum orientation, etc. Butin a larger sense, the
idea ofclassroom management is a tool for strength-

ening the teacher's knowledge of herlhis role. By
becoming more aware of this role, and the interact
ive aspects ofthe teaching-learningprocess, teachers
enhance the students' ability to learn.

Instructional strategies and the allocation of
.learning resources present challenging tasks for the
educational attainment ofdeveloping countries. Yet,
because policymakers and researchers alike are
concerned with rmding the most efficient and effec
tive means for providing quality education, it seems
that the investment in teachers' management capa
bilities may be a small price to pay, with greater
returns on the investment than any other present
course of action.
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Chapter IV. IMPROVING THE PREPARATION AND MOTIVATION OF TEACHERS

The Need for More and Better Teachers

199. Teaching quality and teaching time are key determinants of student
achievement. As one professional teaching organization notes:

The fundamental requirements for proficient teaching are relatively
clear: a broad grounding in the liberal arts and sciences; knowledge
of the subjects to be taught, of the skills to be developed and of
the curricular arrangements and materials that organize and embody
that content; knowledge of general and subject-specific methods for
teaching and for evaluating student learning; [and] knowledge of
students and human development ... ruv

Yet, the teaching force in many developing countries fails to meet these
standards. Prospective teachers lack adequate general academic preparation;
both new and experienced teachers lack many pedagogical skills; and low
motivation and commitment to the profession are prevalent. Chapter III
discusses strategies for improving the knowledge and teaching practices of
incumbent teachers. This chapter discusses strategies for improving the
knowledge and skills of new teachers and the motivation of all teachers.

200. The challenge faced by governments and teacher training institutions
is large. The preparation, training and continued training of primary
teachers involve vast numbers of individuals. Education is the single largest
modern wage sector employer in the world, with the primary education sector
employing over 19 million teachers worldwide, 8.7 million of whom are in low
income countries. Moreover, it is a profession that is likely to increase
dramatically in the next decade, particularly in the low-income countries.
Projected growth in school-age populations will require preparation and
employment of hundreds of thousands of additional primary school teachers just
to maintain current levels of enrollment. Increasing primary school coverage
to 100 percent gross enrollments by the year 2000 would, necessitate the
preparation of about 4.5 million teachers in low-income countries (other than
China and India), 1.8 million more than would normally be produced, given
existing growth, current student-teacher ratios, and nominal (3 percent)
attrition rates. Another 6 million teachers will be needed in middle-income

~ National Board for Professional Teaching Standards (1989). Toward High
and Rigorous Standards for the Teaching Profession. Author.
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countries, but _. in these countries -- existing growth and 3 percent
attrition rates yield nearly 6.5 million more teachers than are needed. ltV

Table 4.1: Number of new teachers, required in year 2000 to "achieve 100%
gross enrollment, by GNP per capita (in 'OOOs)

•

GNP per capita

Estimated
6-11 year
old
population
(2000)

Current
teaching
force
(1985)

Teachers Additional
needed teachers
at current (unadjusted
Stud/Tchr. for
Ratio (2000)Yattrition)

Additional
teachers
(with 3%
adjust. for

attrition)!!!

Low (w/o C & I) 154,448
China and India 268,314
Lower middle 136,570
Upper middle 118,335

1,421
7,244
3,542
3,778

3,965
8,335
4,421
3,956

2,238
1,091

878
178

4,534
5,918
3,438
2,469

Source: Annex Tables 1 and 9.

21 The number of teachers required was based on fixed student teacher ratios,
with the figure based on the sum of individual country projected 6-11 •
population divided by current student: teacher ratio.

Q/ The 3 percent attrition is a minimum figure based on mortality rates, and
may underestimate the actual figure. Numbers were determined using the
equation:

P - I(l-a)(l+r)c where P - projection; I - Current number of
teachers; a - the attrition rate: and r - the rate of growth needed
to fulfil future teacher requirements (P/1) lit -1 where t - 15.

201. To avoid producing new teachers having the same inadequate skills
and professional commitment as many incumbent teachers, it will be necessary
to design policies directed at (i) improving the knowledge level of
prospective teachers, (ii) increasing the pedagogical skills of new teachers,

~ Projected supply figures of teachers were estimated from aggregate
growth rate in the teaching force (Annex Table 9) between 1980-1985, and
extended to 2000. It is assumed that current production will be maintained
through to the year 2000. The aggregate output rates used were: low income - 2
percent (7 percent without China and India); lower middle - 5 percent; and
upper middle - 3 percent. The results show a production "shortfall" of 1.8
million teachers in low-income countries, but a production "excess" of 2.6
million teachers in lower middle-income countries and 3.9 million in upper •
middle-income countries. This excess production may include untrained
teachers, however.



ERATUM

T... 4.1: Number of new teachers required In year 2000 to achieve 100% gross enrollment,
by GNP per capita (in thousands)

Estimated Teachers Additional Additional
6-11 year Current needed teachers Teachers leachers
old teachina at current (unadjusted lost (with 3%
populatMJIl force stud/teu. for at 3~ adjust. (or

GNP per capita (2000) (1985) ratio (2000) attrition) attrition attrition)

lmr (w/o C '" n 154,448 1,717 3,96! 2,238 1,076 3,314
China and India 268,314 7,244 8,33! 1,091 3,473 4,564
lmrer middle 136,570 3,543 4,411 878 1,756 2,635
Upper middle 118,33! 3,778 3,956 178 1,725 1,902
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and (iii) improving teacher motivation. To improve the knowledge and skills
of new teachers requires changes in recruitment practices and preservice
training; to improve teacher motivation requires restructuring of incentives
for performance. Low teacher competence and poor motivation reflect what is a
problem encountered by the teaching profession in many countries: poor status.

202. Status plays an important role in attracting academically prepared
candidates, and in retaining them in the profession. Status is based on the
perception by society and prospective teachers of: (a) the extrinsic levels of
compensation and conditions of the work-place. and (b) the intrinsic rewards
of professional accomplishment.

203. Historically, teaching was held in high regard as a profession--in
Korea for example, the teacher was honored equally with the king and the
parent. ruv But present-day primary school teaching lacks that same status,
and has even declined considerably in the last two decades.~ This low
status -- manifest in low salaries, poor working conditions and uncertain
career paths -- means that the most able students avoid teaching as a career;
they either enter higher levels of general education or pursue occupations in
the private wage and public administration sectors, which offer more
competitive salaries and promotion prospects.~ In countries experiencing
rapid expansion of their education systems, underqualified applicants are
recruited to meet the growing demand for teachers; this further lowers the
public perception of the occupation's prestige. This compounds the situation,
wherein the primary level teaching profession neither attracts nor retains the
best qualified and most motivated individuals.

204. Occupational choice by students is a good indicator of their
perception of a profession and their motivation to enter it. Evidence suggests
that teaching is seldom the first occupational choice of students, even those
enrolled in teacher training programs. A survey in Turkey, for instance,
found that only 5 percent of all students admitted into primary teacher
training programs at universities indicated that teaching was among the top
three occupations to which they aspired.~ This sur-vey also showed that the
relative desirability of teaching has dropped significantly between 1982 and

lUV lEES Improving the Efficiency of Educational Systems Project (1986).
Indonesia Education and Human Resources Sector Assessment. Tallahassee,
Florida: Florida State University; APEID Asian Programme of Educational
Innovation for Development (1984). Towards Universalization of Primary
Education in A,ia and the Pacific: Republic of Korea. Unesco Regional Office
for Education in Asia and the Pacific, Bangkok: UNESCO

~ D. Warren (1990, forthcoming). American Teachers: Histories of a
Profession at Work. Macmillan

~ Except in highly centrally planned and administered economies such as
China.

~ K. Murray (1988). Profile of the new generation of teachers in the
Turkish education system. International Review of Education. 34 (1): 5-15.
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1986 (see Table 4.2). In Liberia, three-fourths of surveyed teacher
candidates reported that they foresaw no other job_possibility·· so they
settled for entry into a teacher training program.~ In Zimbabwe, only 2
percent of surveyed Form IV pupils expressed a desire to enter primary teacher
training. The majority had aspirations for higher education.~

Table 4.2: Turkey - Percent of university exam pupils who report
that teaching is among top three preferred occupations

•

Year

1982
1986

Source: Murray (1988).

Males

9%
4%

Females

16%
7%

205. Although governments cannot typically alter the national labor
markets in which they must seek candidates, they can alter the conditions of
the teaching profession, to improve its standing within those markets and
hence accord it higher status. Raising the status of teaching will
significantly strengthen the capacity of governments to recruit more competent
prospective teachers. By giving the teaching profession high attention,
governments can increase public awareness of its importance, at very little
cost. Political leaders can do much to emphasize the intrinsic benefits of
service to society and professional growth which teachers themselves associate
with primary school teaching. Governments in Zimbabwe and Nicaragua, for
example, have made concerted efforts to highlight the value and importance of
working within the teaching service.~ Box 4.1 describes Zimbabwe's program
to attract and retain qualified teachers. At the same time, improving the

~ Ministry of Education, Liberia (1989). Teacher Incentives Study.
Monrovia.

~ B. Chivore (1986). Pupils attitudes to teaching in Zimbabwe. Comparative
Education ~ (3): 232-253.

~ Report on the Conference of Commonwealth Education Ministers and
Commonwealth Secretariat (9th: 1984: Nicosia). Co~onwealth Secretariat:
London; C. MacAdam (198 ). Towards Democracy: The literary crusade in
Nicaragua. International Review of Education. 12 (3): 359-368.

•

•
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Box 4.1: Recruitment Incentives:
Zimbabwe's Integrated Teacher Education Course (ZINTEC)

Governments are confronted with the problem of recruiting sufficient
teachers to meet their education objectives. Zimbabwe's Integ:ated
Teacher Education Course (ZINTEC) is a good example of a program that
both attracts and retains new teachers ..

The introduction of free primary education in the wake of independence
created an unprecedented rise in the number of children attending
primary school in Zimbabwe. Primary school enrollments increased from
800,000 in 1980 to over 2,000,000 by the end of 1982. To meet this
demand, the teaching corps was increased from 21,000 to 54,000 by 1983.
About 15,000 of these teachers were untrained. A four-year sandwich
program was introduced to rapidly expand and train this teaching force.
Students attend a 16-week residential course, followed by ten terms of
teaching, and finish with another l6-week residential course. During the
period of on-the-job training, students continue their studies through
correspondence courses and are assessed in class by visiting mon1cors.
By 1986, over 8,000 students had graduated from the program from eleven
intakes at four colleges.

The program emphasizes non-financial incentives. During the out
placement period, students are deployed in clusters of three or more per
school. in order to encourage their interaction, maintain their
enthusiasm, and facilitate school-based tutorials. The course curricula
emphasize community projects -- the construction of Blair toilets· in
rural villages being a notable example -- which helps the teacher playa
pivotal role in community affairs. The ZINTEC project is seen as a
shining example of "Zimbabweanization." a home-grown success. The
emphasis on sacrifice and self-reliance, coupled with the abandonment of
learning as a privileged commodity, has benefitted the teaching
profession as a whole, and inspired the flow of new applicants to the
profession.

Substantive material and professional inducements are also used to
encourage participation in the program. Tuition, food and lodging are
provided free during the residential courses, and correspondence
materials areproV'ided free during the period of out-placement. A
stipend 1s paid to every student when shejhe joins the program, and is
increased as various· parts of the cycle are completed, so that. on
graduation,tha:··.tudent receives the standard salary of a. certified
primary school/teacher. In return the students are bound to serve the
government for a period of three years after graduation.

Sources: D. Sibanda (1982) The Zimbabwe Integrated Teacher Education
Course INSET, Bristol t England: Bristol University School of
Education.; B.. Gatawa (1986) ZINTEC in C. Treffgame Education in
Zimbabwe London University Department of International and Comparative
Education, Occasional Paper No.9.
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status of teaching requires policies that improve the competence of
prospective teachers, enhance their skills and improve the conditions under
which they must work.

General Academic Background

206. A first determinant of teaching effectiveness is the general
academic preparation of the teacher. Yet, in most developing countries,
prospective teachers have acquired only about nine years of general education
(Table 4.3) and often do not represent the academically strongest among their
classmates.

Incomplete secondary-level academic preparation

207. Prospective primary teachers in developing countries typically have
not completed secondary education, although most (two-thirds) developing
countries reporting data in 1988 required teacher candidates to have completed
some upper-secondary education and the minimum years of formal education
required prior to entering teacher preparation programs has risen in many
countries.~ For example, in Togo, only 33 percent of all primary school
teachers had completed lower-secondary school, plus three additional years of
either general secondary school or a teacher preparation program in 1970; the
proportion meeeing this standard had risen to 77 percent by 1988. In India, •
75 percent of all primary teachers had completed lower-secondary plus three
years in 1970: the share rose to 88 percent by 1988.~

Table 4.3: Mean number of years of schooling as prerequisite to teacher
training in 60 countries, by GNP per capita

GNP per capita

Low
Lower middle
Upper middle

Pre-training
Schooling

9.3
9.8
9.4

Source: GimeDo & Ibanez (198l);Zymelman & DeStefano (1989);
Cameron, Cowan, Holmes, Hurst (1983).

~ UNESCO (1988). Joint ILOIUNESCQ Report of the Committee of Experts on
the Application of the Recommendation Concernins the Status of Teachers.
Geneva: UNESCO.

~ UNESCO (1988).
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208. In countries with high rates of population growth, rapid expansion
of the primary education system has necessitated reducing the length of
general education attained prior to entry into teacher training. For example,
in one west African country in the early 1980s, children were recruited into
teacher training courses at the age of 11-12.~ Crash preservice programs
have been mounted, and temporary teachers, often with no more than lower
secondary schooling, have been hired as "unqualified teachers". The result is
that in some countries, many teachers lack formal certification of any sort.
For example, in 1986, 46 percent of primary teachers in Zimbabwe were
classified as unqua1ified.~ In Nigeria, only 9 percent of the primary
teachers in Kano State had formal teacher certification.~ Another study
noted that fewer than 10 percent of primary teachers in Haiti were
qua1ified~ and less than 30 percent were trained. In Liberia, only 47
percent of teachers had received teacher training.~ Historical practices,
where upper primary school "graduates" taught in the lower primary school and
junior secondary "graduates" taught in upper primary school, have reinforced
the problems. It is only when there is a general high level of education
attained by sufficient numbers of students that such practices can be
discontinued. Some middle income countries are reaching this stage.

209. The decline in the academic preparation of prospective teachers
results in teacher trainees who lack the intellectual and academic skills to
perform well in training; and, because of weak preparation, teacher training
must concentrate on ensuring sound curriculum content knowledge, to some
extent at the expense of time that is urgently needed for developing
pedagogical skills.

~ J. Urwick (1987). Improving the qualifications of primary school teachers
in Nigeria: Official goals and practical possibilities. Compare 11 (2): 137
157.

~ B. Dorsey (1989). Educational development and reform in Zimbabwe.
Comparative Education Review 11 (1): 40-58.

~ C. Harber (1984). Schooling for bureaucracy in Nigeria. Journal of
Educational Development. ~ (2): 145-154. According to World Bank data, this
proportion had increased to 14 percent by 1989.

~ lEES Improving the Efficiency of Educational Systems Project Sector Study
(1987). ~. Tallahassee, Florida: Florida State University.; In Haiti,
"qualified" teachers have completed a teacher training school program or its
equivalent. "Training" teachers refers to the upgrading of skills of current
teachers through inservice programs. .

~ F. Kemmerer and S. Thiagarajan (1989). Teachers Incentive Systems: Final
Report. Tallahassee, Florida: Florida State University.
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Poor academic accomplishment

210. Because prospective teachers lack complete secondary education, they
may lack the knowledge necessary to be effective teachers, and this may be a
problem that is growing. There is some evidence that the general educational
competence of prospective teachers has fallen, even among those who have
completed secondary school. One explanation for this may be that the
expanded access to secondary education has skewed academic results downward.
The lower average grades for applicants reflects the fact that prospective
teachers generally attain lower grades in their graduating class. One study
found a "decline in average secondary school rank" and a "downward shift in
average educational achievement" of prospective teachers.~ In Turkey, for
instance, the mean grade point average of secondary school completers who were
prospective teachers dropped significantly from 1982 to 1986 (Table 4.4). And
anecdotal evidence suggests that those who choose to enter teacher training
are among the least able of their classmates. For example, in China, students
accepted into post-secondary "normal" schools are among the poorest performing
students who attend post-secondary institutions.

•

211. Part of the reason may be found in the inefficiencies of the
selection process. Education ministries typically receive many applications
for a scarce number of places within teacher training programs. The process
of checking applicants' qualifications and conducting interviews can take many'
months, and by the time selections are made, many applicants drop out of the
process with many top applicants undoubtedly taking university places or •
pursuing other options. .

Table 4.4: Turkey: Comparison of high school grade-point averages
of students entering teacher-training.

GPA

61'- 80
41·60

Source: Murray (1988).

Policy Options

1982

33%
56%

1986

13.3%
81%

212. Most training for primary teachers in developing countries takes
place at the secondary level, lasts from two to four years (Table 4.5), and
replicates in large measure the curriculum content of general secondary
school. The costs involved in providing this type of general education,

~ V. Rust (in press). In V. Rust and P. Dalin (Eds.) Teachers and Teaching
in the Developini World: 6, 13. •
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however, are staggering. Significant savings could be obtained by requiring
prospective teachers to obtain their general secondary education in general
secondary schools.

213. According to the most recent Unesco statistics, in 42 percent of
responding countries, primary teacher training takes place only at the
secondary level.~ One study of teacher training in developing countries
noted that of 19 low and middle-income countries, 11 had prima~y teacher
training programs that required only 9 or fewer years of general education as
a prerequisite; these teacher training programs, therefore, began at the same
level as upper secondary school. Two-thirds of the programs studied involved
courses that lasted three or more years for a duration approximately
equivalent to secondary school.~

Table 4.5: Average length of teacher training in 60 countries,
by GNP per capita

GNP per capita

Low.
Lower middle
Upper middle

Length of
teacher
training

2.6
2.7
3.4

Source: Gimeno & Ibanez (198l);Zymelman & DeStefano (1989); J. Cameron,
R. Cowan, B. Holmes, P. Hurst and M. McLean (1983). International
Handbook of Education Systems. J. Wiley and Sons: New York, NY.
(3 vols).

214. Moreover, as much as 86 percent of the curricular content of teacher
training replicates that of general secondary education (Table 4.6).~ In
three countries for which recent data are available (Somalia, Thailand and
Yemen Arab Republic), less than 15 percent of the curriculum was devoted to
developing pedagogical skills and 5 percent or less to practice teaching; the
remainder addressed general academic sUbjects.~ Using teacher training as a
substitute for general secondary education for improving teachers' preservice

~ UNESCO (1988). Table III.

~ J. Gimens and R. Ibanez (1981) The Education of Primary and Secondary
School Teachers. Paris: UNESCO.

~ Z. Ghani (1980). Pre-service teacher education in developing countries.
In Rust and Dalin (Eds).

~ lEES Project Sector Studies. Yemen Arab Republic, Malaysia, Somalia.
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prospective teachers of a wide range of pedagogical skills.

Table 4.6: Curriculum content of primary teacher training programs
in selected countries

Length of Perce:nt
Program

Country in years General Professional Practice
Education Theoretical Teaching

Ecuador 2 39 40 21
India 2 40 40 20
Lesotho 3 33
Malaysia 2 73 8 19
Morocco 1 80 10 10
Singapore 2 64 29 15
Somalia 2 86 11 3
Thailand 2 84 13 3
Yemen Arab Republic 5 80 14 5

Source: Gimens and Ibanez (1981); lEES studies; Z. Ghani (1985). •
215. In comparison with general secondary education, teacher training is
quite expensive, ranging from 1.5 to 10 times the annual per student cost of
general secondary (Table 4.7). While differences in expenditures might be
justifiable if the curricula were substantially different (e.g. teaching
pedagogy), or if particularly high levels of material inputs were required, it
cannot be justified when the curricul~ content is quite. similar. The high
direct costs reflect the tendency of teacher training programs to be
residential, requiring stipends for food and lodging, and for teacher trainees
to receive a salary while in training. The social costs of teacher training
can also be high when those who enter the program do not become teachers, but
rather use the certificate as a key to further education or alternative
employment. The advantage of shifting the substantial general education part
of current primary teaching programs to the secondary school system are
therefore twofold: (i) lower costs for the general education component of the
programs. and (11) the concentration of scarce teacher training resources on
shorter. well-focused pedagogical training programs.

•
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Table 4.7: Per pupil cost of teacher-training as multiple of general
secondary education in selected countries (in current domestic currencies)

Country

Low-income

Bangladesh
Cape Verde
Central African Republic
China
Gambia
Ghana
Guinea-Bissau
Haiti
Madagascar
Mali
Malawi
Mauritania
Nepal
Pakistan
Seychelles
Somalia
Swaziland
Tanzania
Tonga
Zambia

Lower middle-income

Botswana
Dominican Republic
Guatemala
Indonesia
Liberia
Nicaragua
Nigeria

Average ratio

Unit costs of teacher
training as a multiple
of general secondary.

1.64
9.07
9.07
8.51

10.43
2.96
6.55
6.31
8.60

12.82
3.07
4.61
2.65

25.53
0.53
0.87
4.28
4.11

34.67
3.25

2.83
8.68
1.36
1.10

10.12
3.81
3.21

7.06

j

Note: Figures for Nigeria represent State, and not Federal, institutions.

Source: UNESCO Statistical Yearbook 1988, Tables 3.5 and 4.3; Improving the
Efficiency of Educational Systems (lEES) series funded by USAID; J. Tilak
(1989). Financing and Cost Recovery in Social Sectors in Malawi. ~or1d Bank;
C. Benson (1985). Niieria: Education Sector Expenditure Review. World Bank.
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since annual per student costs for general secondary schools are significantly
lower than those for teacher training schools, teachers could receive their
preservice general subject matter training in general secondary schools at a
lower unit cost. While introducing a cost-recovery system for the students
could lower the net costs associated with stipends, it could provide a dis
incentive for some students, such as the rural poor, to enter training.
Shifting the general education component of teacher training to general
secondary schools could also lower social costs of training by reducing the
likelihood that teacher certification would be used as a route to non-teaching
employment or further education. And lengthening the general education of
prospective teachers could ensure that. they have the capacity to perform well
in training.

217. Shorten teacher trainin&. Second, the length of teacher training
programs could be shortened and more narrowly focused on providing appropriate
pedagogical skills; this would reduce costs of producing a teacher still
further. Since less than 25 percent of teacher training curricula in many
countries is devoted to teaching prospective teachers how to teach, the
implication is that the length of these programs could be cut by 75 percent
with no loss of instructional time in this area.

Pedagogical Skill Development

218. The lack of pedagogical skills among incumbent teachers is discussed'
in Chapter III. One reason that new teachers are deficient in pedagogical
skills is that the attention paid to general academic education during teacher
training detracts significantly from the time available for pedagogical skill
development. The long term impact is on the limited capacity of the teacher
to deal creatively with the pedagogical challenges of the classroom.

219. Objectives. Research clearly demonstrates that .teachers with a wide
repertoire of teach~~g skills are better able to teach than those with only a
limited repertoire.~ Effective preservice training needs to build upon a
sound curriculum contene knowledge and provide training in pedagogical
methods, while encouraging practice teaching under the supervision of an
experienced and capable teacher.

220. Achieving this level of proficiency requires not only subject matter
competence but also an understanding of how to effectively transmit knowledge.
Teachers must be able "to comprehend subject matter for themselves [and then
become] able to elucidate subject matter in new ways, recognize and partition
it, clothe it in activities and emotions, in metaphors and exercises, and in

~ Fuller (1987); Haddad (1985).

•

•
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.,

j examples and demonstrations, so that it can be grasped by students."~ The
goal of teacher education is not to indoctrinate teachers to behave in rigid
and prescribed ways but to encourage teachers to reason about the way they
teach and why they are teaching that way. Teachers need to comprehend both
the subject content and pedagogical skills necessary to follow in order to
promote the exchange of ideas. These pedagogical skills include, for example,
classroom management and organization, appreciation of student characteristics
and preconceptions, formal and non-formal student evaluation, personal
reflection and critical self-analysis.

221. Content of teacher training. Unfortunately, most preservice teacher
training does not do enough to develop these skills. First, most time is
spent on general academic courses, as mentioned previously. Second, even the
remaining time is poorly used. Classes focus on broad theoretical issues, not
on the specific types of strategies that can be successfully employed by
teachers to enhance their students' comprehension (see Table 4.8) or they
provide only a limited range of pedagogical skills. The sorts of skills
identified in Chapter III as those that enhance student achievement -- asking
children questions, checking children's comprehension, or providing feedback·
- are neglected. Third, the preparation of the teacher educators is such that
they themselves lack the skills to effectively train teachers. In Nigeria,
only 30 percent of 4,500 instructors in primary teacher training institutions
in twelve states had an undergraduate degree in primary teaching training.~

\

In Zambia, reportedly only 20 percent of the instructors were more qualified
than their students and 9 percent were actually less qualified.~

Policy Options

222. In many countries, teacher training provides few teaching skills.
Over a two to three year period, less than 25 percent of training is devoted
to developing teaching skills, and teachers often perpetuate the poor
practices of teachers in the schools to which they are ultimately assigned.
Three options are available for improving pedagogical skills on the base of a/
starting level of good secondary education: (~reviSe entry-level standards,
(ii) emphas}ze pedagogical skill development, and (iii) expand practice
teaching.vFor incumbent teachers, providing pedagogical support through
improved supervision and principal advice is also important; this is discussed
in Chapter V.

~ Shulman (1987). Knowledge and teaching: foundations of the New Reform.
Harvard Educational Review, 21 (1): 13.

~ World Bank (1989).

~ Kelly, Nkwanga, Kaluba, Achola and Nilsson (1986). The Provision of
Education for All: Towards the Implementation of Zambia's Educational Reforms
Under Demographic and Economic Constraints. University of Zambia. (processed).

/
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Table 4.8: Comparison of pedagogical training instruction in
teacher training colleges in three countries.

•
Haiti Yemen Nepal

three year
Subj ect

average hours/week average hours/week
five year two year

course course

total credit

course

Academic Training

Pedagogical Training

Introduction to education
Philosophy of education
Professional ethics
General pedagogy
History of education
Theories of education
Psychology
General didactics
School administration
Special pedagogy
Methods of teaching
Instructional materials

17.7 (53)

7.7 (23)

1

1
0.3
0.3
2.3

1
1

0.7

25.4 (70)

5.4 (15)

1.2

1.2

1.8
1.2

General: 500
Special: 1050 (86)

150 (8)

50

100 •
Student Teaching 2 (5) 100 (6)

Social Education

Practical TrainingV

Total

3.3 (10)

4.7 (14)

33.3 (100)

3.8 (10)

36.6 (100) 1800 (100)

Source: lEES Project Sector Studies: ~, ~, Yemen Arab Republic
Note: Numbers in parentheses represent percentages.
sf Practical training includes physical education, arts and crafts, music
appreciation and agricultural training.

223. Raise entty criteria. The principal mechanism for changing the
nature of teacher training is revising the entry-level criteria for admission
so that teacher training institutions are not obliged to provide a general
secondary education to prospective teachers. Thus, wherever possible, entry •
to teacher training should be restricted to students with a complete secondary
education, whether or not they have "passed" a secondary school leaving



)

I
!

Primary Education: Page 116

examination. As an interim measure, some systems may need to admit into
primary teacher training programs secondary school completers who have not
passed the terminal examinations, provided that they are well-motivated to
stay in teaching and are prepared to accept a lower starting salary.

224. Emphasize pedago~ical skills. A second way of improving teachers'
pedagogical skills is to restructure teacher-training to emphasize courses
that develop the teacher's ability to reason about the content of instruction.
As already discussed, teachers must not only have a sound content knowledge of
the curriculum, they must be able to transfer it to their students. This
involves critical analysis of the material they wish to present, a capacity to
exploit analogies and examples to convey the information, and an ability to
adapt the material to students' interests and abilities. Teachers must have
the ability to organize and manage classrooms, and to evalua~~J discipline and
encourage students in a manner that promotes their learning.~

225. Institute practice teaching. Practice teaching, where a novice
teacher leads a class under the direct supervision of an experienced educ~tor,

is a way of inculcating in a new instructor the instructional skills that are
effective in enhancing student achievement. The effectiveness of practice
teaching depends in large part on the capabilities of the mentor teacher and
the management of the program. Three general patterns of incorporating
practice teaching into teacher preservice training are: (i) observation and
practice teaching integrated with course work over a period of months or
years, (ii) practice teaching concentrated in a block of full-time teaching
lasting from 2-5 weeks -- for example, in Ethiopia, practice teaching takes
place in regular schools for a block of 2 to 3 weeks under the supervision of
subject-mattsr specialist teachers; similarly, student teachers in Jordan,
Morocco, Portugal and Malaysia spend a block of 5 weeks practice teaching -
and (iii) a full year of internship or supervised teaching. Year-long
internships characterize practice teaching in such countries as El Salvador,
Haiti, Jamaica, Tunisia, Gabon, and Lesotho. In some countries, practice
teaching follows classroom instruction, while in others, it is sandwiched
between years of formal courses.~ Practice teaching helps prospective
teachers to master pedagogical skills to a level that allows them to enter the
classroom able to cope with unexpected events; however, care must be taken to
ensure that practice teaching is taken seriously, prospective teachers are
evaluated on their performance, and successful performance is a prerequisite
for certification.

Motivation

226. Even competent teachers, with strong preparation, cannot be
effective under adverse conditions. When teacher motivation is low, ·their
ability to teach is impeded. Poor teacher motivation is primarily reflected

~ Shulman (1987): 20.

~ Haddad (1985).
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in teacher's absence from classrooms, indifferent classroom practices and
their early departure from the profession. Governments can improve teacher
motivation by improving the professional and environmental conditions under
which they work.

Teacher absenteeism

227. Many countries are not getting the best performance from their
incumbent teachers, and are unlikely to get the best performance from new
teachers. Lack of motivation and professional commitment has led to poor
attendance, and non-professional attitudes toward students. Teacher
absenteeism and tardiness are prevalent in many developing countries. For
example, in Nigeria, government officers complained that, during school
supervision visits, teachers were absent or late for no apparent reason.~
Other surveys report high absenteeism among teachers in Sri Lanka, New Guinea
and Mexico; absenteeism is especially acute in rural areas.~ Apart from the
obvious inability of students to learn from an absent teacher, absenteeism
among teachers encourages similar behavior from students. In some countries,
such as Mali and Somalia, enrollment is declining as parents and children
react negatively to high rates of teacher absenteeism.

228. In large part, teacher absenteeism results from inappropriate
incentive structures for teacher attendance. Absenteeism is high in
developing countries for three primary reasons: (i) absolute salaries in some
countries are so low that teachers must hold other employment to supplement
their incomes; (ii) working conditions are poor; and (iii) local ,supervision,
authority and~dministrative procedures are deficient.

Teacher attrition

229. In many countries, teachers are leaving the occupation. Faced with
declining relative salaries and poor working conditions, many of the best
teachers are leaving the profession to enter the private sector, or to teach
at higher levels of education. In Haiti, the annual attrition rate of primary
teachers is 10 percent. This high turnover is a result of teaching being
viewed as a "transit" occupation. Many primary school teachers aspire to
become tailors, or even chauffeurs, because the pay is better.~ In Liberia,
former teachers have taken_p~sitions as executive management officers, and
medical and legal workers.~ The increasing attrition rate, now over 5

~ Harber (1984).

~ V. Baker (1988). Schooling and disadvantage in Sri Lankan and other rural
situations. Comparative Education ~ (3):377-388

~ lEES (1987). ~.

~ Ministry of Education, Liberia (1989).

~
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percent, is now a cause for concern in Korean society.~ The attrition of
rate of teachers to other professions, estimated at 2 percent, has also been
of some concern in the United States.~

230. If countries are to meet the increasing demands for teachers, they
must reduce attrition. This has a number of benefits. First, countries need
to ensure an economic and social return on the investment in training those
teachers. The longer the teachers remain in the profession, the greater the
return to the initial investment in training. Second, there are important
savings in terms of the training required by additional teachers needed to
replace those who leave. If the attrition rate increases at the same time as
the demand for teachers increases then, in order to meet that demand, more
teacher training colleges must be built. The recurrent costs of teacher
training also increase, in terms of salaries, administrative placement costs
and stipends. Table 4.1 estimated that a nominal 3 percent attrition rate can
triple the number of teachers that need to be trained just to maintain the
current teaching force numbers. Third, if the teachers have also benefitted
from experience and inservice training, their productive capacity will be
higher compared to new teachers. The evidence on the effect of experience on
student achievement is, however, mixed. In fewer than half the studies
reviewed were the effects positive.~ Finally, communities with high
turnover of teachers are likely to respond negatively by failing to provide
new teachers with support and by removing children from school.

Factors affecting attendance and attrition

231. The factors that encourage attrition are similar to those that
discourage attendance. Primary teachers' salaries are less attractive than
many private sector salaries or salaries in other education sectors, working
conditions are poor, and there are few opportunities for advancement within
the profession. These factors combine to discourage new teachers from
remaining in the profession a~d drive out experienced teachers. For example,
studies in Africa found that teachers identified the follOWing incentives as
salient for decisions to enter or remain in teaching: salaries, non-salary
benefits, working conditions and professional status.~ Many of these
incentives are either lacking or inadequate, as indicated in Table 4.9

~ APEID (1984). ~.

~ S. Mertens and S. Yarger (1987). Teaching as a profession: Leadership,
empowerment and involvement. Journal of Teacher Education 39 (1): 32-37.

~ B. Fuller (1987); T. Mwamwenda and B. Mwamwenda (1989). Teacher
characteristics and pupil's academic achievement in Botswana primary
education. International Journal of Educational Development ~ (1): 31-42.

~ Kemmerer and Thiagarajan (1989); Ministry of Education, Liberia (1989);
B. Chivore (1988). Factors determining the attractiveness of the teaching
profession in Zimbabwe. International Review of Education. 34 (1):59·77.
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Table 4.9: Incentives determining attractiveness of teaching
most frequently mentioned by teachers

Liberia

1. Payment of salaries on time.
2. Government provision of housing.
3. Adequate instructional materials in classroom.
4. Sufficient opportunity for inservice training.

Zimbabwe

1. Salaries competitive with civil service and private sector.
2. Opportunities for upgrade training and further education.
3. Adequate housing.
4. Opportunity for promotion.

Source: Kemmerer and Thiagarajan (1989); Chivore (1988)

•

232. Low absolute salaries. Teacher salaries and emoluments, which
account for as much as 95 percent of government primary school recurrent •
expenditure in developing countries, are important motivators for teachers
(Table 4.10). If salaries are so low that they are unable to provide a
teacher's basic necessities, then absenteeism is likely to increase, as
teachers engage in other pursuits to supplement their income. For example, a
Liberia survey found that about 30 percent of all full-time teachers also
worked their land or held other wage-earning jobs. In Indonesia, teachers
report working 5-10 hours a week at other jobs.~ In Somalia, 36 percent of
primary teachers report holding second jobs.~ Similarly, in Haiti, teachers
devote their time to supplementing their incomes.~

~ Data courtesy of the Indonesian Ministry of Education, Balitbang Dikbud.

~ lEES Project Sector Study (1984). Somalia.

~ Kemmerer and Thiagarajan (1989). •
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Table 4.10: Median percentage of government recurrent expenditures in
primary education devoted to teacher salaries, by GNP per capita

GNP per capita

Low
Low middle
Upper middle
High

Source: Annex Table 19.

Percentage to
teacher salaries

95.3
91.0
87.9
76.1

233. The expansion of the teaching force in many developing countries has
eroded teacher salaries over the past two decades. Figure 4.1 displays total
recurrent spending per teacher, expressed as an index.~ In low-income
countries (for which data are available) real expenditures per teacher fell
between 1965 and 1985. Middle-income and high-income countries proved
slightly better in raising real spending per teacher. The aggregation of all
low-income countries masks subs'tantia1 declines in some regions and countries.
For instance, per teacher spending has fallen 30 percent on average among west
African countries and 20 percent among east African countries since 1970. A
similar level of decline also occurred among Central American countries for
which data are avai1ab1e.~ Schultz notes that rapid population growth has
led to a decline in unit costs of education, and in particular in teacher
wages.~

~ This rough indicator represents total recurrent spending on primary
schooling divided by the number of teachers. Governments, of course, spend
different shares of their recurrent budget on administration, instructional
materials, and maintenance. Also some teacher benefits,such as housing
subsidies, may not come from the education ministry budget. Yet the bulk of
recurrent spending at the primary level does go for teacher salaries. Thus
the measure provides a reasonable indication of change in teacher compensation
as the teaching force expands and government resources change over time.

~ Computations based on figures from UNESCO Statistical Yearbook 1987
Unesco, Paris.

~ T. Schultz (1985). School Expenditure and Enrollments. 1960-1980: The
Effect of Income. Prices and Population Growth. Yale University Economic

J Growth Center Discussion Paper No. 487: New Haven, CT.
I
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Figure 4.1: Index of recurrent spending per teacher in constant 1985 US
dollars, by GNP per capita •
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234. A recent World Bank study found that real teacher earnings declined
20 percent in Francophone Africa and 13 percent in east and southern Africa.
Figure 4.2 shows that change in real earnings varied among different African
countries. Teachers in countries with lower GNP per capita experienced greater
erosion of their real salary levels. In only one country'in the sample,
Niger, did re.l teacher salaries increase between 1980-1985; the remaining 17
countries in the survey reported declines.~ In Somalia, the average teacher
salary equals about one-half the average cost of living, even following a
recent doubling of wages (in current terms); teachers now earn the equivalent
of US$6 per month (or 25 percent of GNP per capita).~

Zymelman and DeStefano (1989).

~ Kemmerer and Thiagarajan (1989). •
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Figure 4.2: Percent change of real earnings in seven sub-saharan African
countries, 1980-1985

percent change
20 ~-----------------------------,

10 .

o

-10 .

-20 .

-30 .

- 40 ~-..,.----,....-------r'-----r----~---~-----r--

1. 1986 1
\
)

Zimbabwe Kenya Mauritius Zambia

Source: Zymelman and DeStefano (1989).

Mall Swaziland Nigeria

235. Low relative salaries. If teacher salaries are declining relative
to other sectors, then more qualified prospective and incumbent teachers are
likely to move out of teaching. Relative.salaries also affect the perceived
status of teaching, influencing candidate choices during the recruitment
process. Figure 4.3 shows change in real teacher salaries against changes in
real average earnings in the manufacturing sector for sub-Saharan African
countries between 1980 and 1985. The figure only shows relative movements, and
not initial starting points. A mixed picture is presented. In Zambia, for
instance, the average teacher salary equalled the average manufacturing wage
in 1980. By 1985, teachers made 50 percent more, on average, than did
manufacturing workers, despite a 15 percent decline in real earnings. Yet, in
other countries, teacher salaries declined relative to the manufacturing
sector. Teachers in Kenya, in 1985, earned just 85 percent of the average
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manufacturing worker's wage. In Zimbabwe, teachers earned 70 percent more
than manufacturing workers in 1980, but only 5 percent more in 1985.

Figure 4.3: Percent change in real teacher earnings and average
manufacturer earnings from 1980 to 1985

percent change
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Source: Zymelman and DeStefano (1989).

236. Teacher salary data are less complete for other regions. One study
of teacher .alaries in three Latin American countries (Argentina, El Salvador,
and Panama) shoved that teachers' salaries are equal to or somewhat below
average civil service salaries, but are higher than average manufacturing
wages.~ However, a study from Brazil painted a more pessimiseic piceure.
In 1980. male primary school teachers earned 8 percent less than clerks and
female teachers earned 12 percent less,even though they had received, on

~ A. Cox Edwards (1989). Understanding differences in wages relative to
income per capita: the case of teachers' salaries. Economics of Education
Review. i (2): 197·203. •
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average two more years of schooling than had clerks.~ As early as 1970,
average teacher earnings equalled ju-: 95 percent of average household (cash)
income. In urban cente£~J teachers edrned much less than the average
household income level.~ In Haiti, teacher salaries in non-government
(usually church-related) schools, which serve about 70 percent of all primary
school ~~pils, range from US$25 to US$80 per month (GNP per capita is $30 a
month).~ In Asia, teacher salaries were~uite competitive in the Republic
of Korea and Singapore in the early 1980s.~ Historically, salaries have
been low in Indonesia.~ In Pakistan, only top-ranked primary school
teachers earn a wage equal to the average salary in manufacturing.~ In
those countries where the wage sector is strong, teacher salaries are falling
behind, relatively. However, in those countries where the wage sector is small
and continues to expand, teachers salaries remain relatively strong. In some
cases, teachers may have high relative salaries but may not be paid on time.

237. Comparisons of intra-sectoral disparities reveal that, even within
the education sector, primary school teachers receive low salaries. Salary
schedules provide significant differentials based on the teacher's own level
of preparation and the educational level at which they teach. In Botswana,
for example, the salary of a university graduate teaching in an upper
secondary school is 15 times more than that of a lower-secondary graduate
teaching in a primary schoo1.~ This differential represents a priority that
may have been sensible in the past but is dysfunctional within countries that
need to place a priority on primary education and basic literacy.

238. Salaries have generally declined in both real and relative terms in
low-income countries. In those few countries that have a weakening private
sector the situation of teachers appears to have improved relacive co other
occupations, although in many cases their salaries have still declined in real
terms. In middle-income countries the teaching profession has fared slightly
better absolutely, although the morale of teachers is still lowered by the
relative level of teachers salaries as compared to equally qualified peers in
the private and public sector.

~ Psacharopo10us (1987).

~ N. Birdsall and K. Louise Fox (1985). Why males earn more: Location and
training of Brazilian schoolteachers. Journal of Economic Development and
Cultural Ghani" 11 (3): 533-556.

ill} lEES Project (1987). ~.

1J§1J Cox Edwards (1989).

~ Beeby (1979); lEES (1984). Indonesia.

ill} APEID (1984). Pakistan.

~ Botswana, Ministry of Education and Culture (1986). Education and Human
Resources Sector Review: Botswana. Gaborone, Botswana.
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•239. Non-salary benefits. An analysis of teacher compensation must also
include non-salary benefits received by teachers. Incentives offer a
selective way to augment individual incomes. A recent study of wage-earners
in Cote d'Ivoire, for instance, found that housing, transport, and other
benefits boosted teachers' total compensation by 10 percent above the average
salary. In Senegal, non-salary benefits equaled 30 percent of the average
salary. In Mali, these benefits raised total compensation by about 20
percent.~ These benefits can help offset the low salaries received by
primary school teachers. This, in turn, improves the relative salaries,
although it may be that teachers do not receive other in-kind payments (such
as bonuses and commissions) to the same extent as private-sector employees.

240. Hardship allowances and in-kind salary supplements are also
important incentives for the deployment of teachers. The more rational and
equitable deployment of well-prepared teachers to rural schools, in
particular, requires special attention. Governments presently provide a
panoply of special benefits for rural teachers: higher pay, more rapid
promotion, enriched housing benefits, and subsidized access to public
services. In Nepal, for example, the salary premium can exceed 100 percent of
the base salary paid to urban teachers.~

241. Providing incentives for rural teachers will be necessary to ease
the shortage of high-quality rural teachers. Although extrinsic incentives
will be needed, appealing to intrinsic rewards will also be important. For •
example, Mexico has experimented with guaranteeing advanced training, based on
length of service in rural areas.~ The provision and encouragement of in
service training in rural areas to improve the professional skills of
teachers, combined with efforts to encourage greater intra-school
communication, can mitigate the perceived negative conditions of rural
positions. In addition, teacher candidates from rural areas might be
recruited and deployed in their home areas. Here returning authority to local
communities in the recruitment and deployment of teachers may reinforce
community connections and boost teacher retention. In general, steps should
be taken to reduce the professional isolation often experienced by teachers
posted in rural areas. Non-salary benefits provide a good opportunity to
redress deployment difficulties. In Pakistan, for example, housing clusters
for women teachers have been established to reduce rural isolation,encourage
professional interaction, and increase safety.

242. So•• south Asian countries have been providing teachers in urban
areas with salary differentials to compensate for a higher cost of living
associated with urban sectors. This may be inefficient. Subsidies to urban
teachers are an example of policies that further distort already skewed

~ Zymelman and DeStefano (1989).

lEES Project (1988). Nepal.

Dove (1986). •
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teacher distribution, providing incentives for teachers to remain in urban
areas. Moreover, family networks and support systems tend to be stronger in
urban areas, and the non-material rewards associated with urban dwelling
better services and improved quality of life _. are compensation enough to
attract potential teachers.

243. Comparatively short working weeks, coupled with extended vacations,
are traditionally considered benefits of working in primary education, and are
perceived as motivating factors in attracting candidates to the teaching
profession. Teachers reportedly work 120 hours per month on average (versus
wage earners who work 185 hours per month) and receive, on average, twelve
weeks holiday a year.~

244. Poor workini conditions. In general, conditions within the
classroom discourage potential candidates and force incumbent teachers out of
the profession. Schools suffering shortages of basic instructional materials
make it difficult for teachers to do their job efficiently. School buildings
are poorly maintained, facilities are inadequate. At one site in Nigeria .three
schools with more than 3000 pupils used only two pit latrines between them. ruJ
In the Philippines, there is a perennial shortage of classrooms. Often more
than 55 students are crammed into classes built for half that number.~ In
Haitt', many classes have to be taught outdoors. 1J1J These conditions
demoralize teachers, discourage their professional commitment, and as
indicated in Chapter III, affects student performance.

245. Administrative inadequacies. Local authority and supervision is an
important part of ensuring teacher productivity. Headmasters currently have
little autho~ity to sanction teachers who do not turn up for work. Centralized
bureaucracies undermine the headmaster's capacity to manage his or her staff,
by imposing complicated procedures for redress. In Nigeria, the Headmaster's
authority is undermined by their frequent transfer between schools, and by a
failure of the Ministry of Education to pursue complaints.~The failure of
central authorities to provide support services is equally damaging. For
example, in Liberia, the payment of salaries on time was the most important
factor determining the attractiveness of teaching for trainees and incumbent

~ UNESCO (1988). UNESCO (1982). Joint ILOfUNESCO Report of the Committee of
Experts on the Application of the Recommendation Concerning the Status of
Teachers. Geneva: UNESCO.

ruI World Bank (1988). Federal Republic of Nigeria Primary Education
Subsector study.

APEID (1984). Philippines.

lEES Project (1987) ~.

Harber (1984).
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teachers and a major factor determining the departure of former teachers.~

The survey found that salary payments were coming three to five months
1ate.~ Teachers surveyed in Yemen and Haiti also considered the late
payment of salaries a disincentive.~ The late payment of salaries often
encourages teachers to absent themselves from school in order to travel to the
central administration to collect their payments. These journeys can leave
classes unattended for up to a week. Slmi1ar1y, the lack of experienced and
dedicated supervisors or inspectors discourages improved teaching practices
and encourages absenteeism. A number of surveys in Indonesia, Papua New
Guinea, and Mexico confirm the inadequacy of the support systems.~ This is
pursued further in Chapter V.

246. Career advancement and promotion. Organizations traditionally
accept and promote employees in two ways. First, junior staff members work on
a probationary status while their performance and fit with the organization
are assessed. A good deal of socialization transpires as new staff members
learn the performance standards of the firm or institution. These early
years, for young professionals, also allow the individual time to learn the
craft, ideally working closely with skilled mentors. Second, staff members
are awarded more secure status, with advancement and salary increments linked
to actual performance.

247. Neither of these incentive devices _. careful induction and
performance-based promotion -- is as commonly applied in teacher personnel ~

systems as they should be. The hiring of 'temporary' or part-time teachers is ~
commonly done in developing countries. But this status is usually assigned to
unqualified teachers, and opportunities for further training and "advancement
are limited. -Regular new teachers, in effect, enter the teaching service when
they begin a teacher training program. Teachers receive an annual salary
increment and rank increase automatically, despite the fact that teachers'
length of tenure is not consistently related to their pupils' achievement.~

Policy options

248. The pressure to expand educational capacity has stretched resources
between the need to employ new teachers and the need to adequately compensate
incumbent teachers. Expanding the teaching force may mean fewer resources
available to provide training and economic incentives to improve the existing
teaching force. Motivating and improving the existing cadre may occur at the
expense of denying more students access to basic education. Individual

mJ Ministry of Education, Liberia (1989).

mJ Ministry of Education, Liberia (1989).

rt1/ Kemmerer and Thiagarajan (1989).

rJJJ Baker (1988).

I1J.I Fuller (1987).

John M
Rectangle
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country differences will greatly affect allocational priorities. For example,
Korea and Indonesia, middle-income countries which have experienced a
reduction in enrollment growth, have sufficient teachers to cover future
enrollments.~ In those countries, educational resources can be directed
toward training and motivating incumbent teachers,and improving managerial and
administrative support for the active teaching force. However, in many low
income countries, particularly those in Africa, teacher shortages still
persist, largely due to continuing population growth. These countries must
direct their resources primarily toward filling these shortages. Nevertheless,
there are still policy options that countries should consider when addressing
the issue of teacher motivation and productivity.

249. Provide sufficient salaries. The absolute decline in real wages
undoubtedly affects teacher motivation, attendance and performance in the
classroom. The provision of salaries to a level which covers basic needs is
essential to ensure consistent teacher attendance. In those countries where
teacher base salaries are equal to, or greater than, comparative sector
salaries, governments should use marginal increments in resources toward
targeted incentives that promote teacher performance. Direct fiscal
incentives, non-salary benefits, and promotional opportunities can be used to
promote teacher productivity.

250. Redefine salary schedules. Salary schedules provide the underlying
structure of opportunities and incentives for advancement. Current salary
schedules, based on certification and experience, tend to over-reward degrees
and under-reward experience. This reduces the willingness of teachers to
remain in education. In sub-Saharan Africa, for example, pay scales tend to
be "front-loaded," with salaries based on certification, rather than
experience; the differential in pay between the highest and lowest entry
category in ranges from 2.78 in Togo to as low as 1.08 in Zaire, with the
average being around 1.75.~ Similarly, in Nepal, the highest ranked primary
school teacher (with two years of university training) earns about 60 percent
more than the lowest ranked post (with lower-secondary schooling or less).
Opportunities for advancement within the primary subsector remain quite
limited. Salary scales are designed so that a teacher will reach the plateau
of maximum salaries around the 10th year, and sooner for more qualified
applicants.'mJ

~ Improving the Efficiency of Educational Systems (lEES) Project (1986).
Indonesia Education and Human Resources Sector Assessment. Tallahassee,
Florida: Florida State University; Asian Programme of Educational Innovation
for Development(APEID) (1984). Towards Unive~salization of Primary Education
in Asia and the Pacific: Republic of Korea. Unesco Regional Office for
Education in Asia and the Pacific, Bangkok:Unesco

Zymelman and DeStefano (1989).

Zymelman and DeStefano (1989).
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251. Salary schedules may need to be de1inked from the uniform scale of
the civil service. Linking salaries to the civil service may sustain the
professional identity of teachers in some countries, but uniform salary
schedules and automatic pay increases are dysfunctional. They neither reward
superior teacher performance nor penalize poor performances. However, changes
in the structure of compensation will result in trade·offs between the
recruitment of high· quality new teachers and the retention of existing
teachers. Increasing starting pay while reducing the rate of increase over
time would encourage a supply of more qualified new teachers, but would also
encourage experienced teachers to leave for other occupations. To reduce
starting salaries and increase the rate of increase of salary increment would
discourage new prospective teachers. Changes in compensation packets should
not, however, be used in isolation. Instead they should be linked to the array
of incentives available to ministries.

252. Reward teacher performance. Under a system of merit pay·· a
commonly suggested method to encourage performance .. a significant portion of
a teacher's salary is based on herfhis performance, as assessed by
supervisors, in an effort to encourage harder work. However, there are
problems associated with this form of remuneration. Unlike factory
production, teacher supervisors cannot monitor a consistent set of activities.
Establishing an evaluation system that provides justification for supervisors'
decisions is costly in terms of both time and money. The system tends·to
promote divisiveness within schools, as teachers attempt to bias the
impartiality of supervisors by detracting from the performance of colleagues.
Furthermore, evidence suggests that teachers respond negatively when they are
not awarded merit pay. Instead of e1iciti~g_higher effort, teachers respond
with bitterness and a lack of cooperation.~ Finally, in small rural schools
with only one or two teachers, evaluation is made still harder, because of the
need for external supervisors, already in short supply. Yet, in one·eeacher
schools, merit pay may have the greatest impact, as suggested by experience in
the Seti Zone Project in Nepa1.in which teacher pa~ents were provided by
supervisors who observed evidence of performance.~

253. One alternative is the adoption of a program that provides grants
for teachers to pursue innovative teaching projects in their classrooms.
Grants can be targeted toward specific goals (literacy, for example), and
teachers receive a proportion of the amount as reward on successful completion
of the project. The teachers would be nationally recognized and, where
possible, their innovations adopted. Unlike merit awards, teachers would be
given clearly established objectives and energetic teachers provided with

~ R. Murnane and D. Cohen (1986). Merit pay and the evaluation of the
problem: Why some merit plans fail and few survive. Harvard Educational Review
56 (1): 1·17.

~ N. Bennett (1989). How Can Schooling Help Improve the Lives of the
Poorest? The Need for Radical Reform. Washington, D.C.: World Bank.
(processed)

•

•
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recognition which would raise the visibility of the teaching profession.~

Another option is the adoption of school-level reward programs. Schools that
show a significant improvement in the quality of their graduating students
would be rewarded with an across-the-board salary increase for teachers.
This, however, could have serious equity consequences.

254. There is some evidence to suggest that financial incentives can
improve attendance. For example, one North American ~tudy found that teacher
absences declined significantly and that perfect attendance increased
dramatically, from 8 percent to 34 percent, during the first year of an
attendance incentive plan, in which a teacher would draw one share from a
parimutuel pool for each day absent less than the mean absence of the previous
year.1!Y .

255. There is also ample evidence to suggest that appropriate supervision
and delegation of authority to school-level is influential in improving
attendance. As discussed in Chapter V, the empowerment of headmasters is
important for maintaining school discipline. Teachers must be made more
accountable.

256. Improve administration and communication links. Available evidence
points to an inadequate administrative support system. Teachers are poorly
deployed, either to regions where they do not want to teach, or into subjects
which are not their comparative advantage. In Botswana, for instance, the
government had been recruiting costly expatriate math teachers -- the
establishment of a new MIS system revealed that the country possessed an ample
number of math specialists but they had been assigned to teach other subjects.
Cancellation of the expatriate program yielded substantial salary savings.
Regional deployment, however, poses many problems. Because the opportunity
costs (in terms of health, isolation etc.) are high, inc~ntives to work in
rural areas must be also be high to attract teachers, and even then are only
"pill sweeteners. nmJ As long as working conditions in rural areas remain
poor compared to cities, and adequate incentives are not offered in
compensation, teachers will become dissatisfied if they. are not quickly
redeployed. Administrations must improve working conditions in those areas, as
well as to provide adequate incentives to attract teachers. Central
bureaucracies must also accelerate responses to demands from local
authorities. The payment of teacher's salaries on time, the rapid provision of
replacement staff, and consistent supervision will all increase the time on
job of teachers.

Murnane and Cohen (19.86).

~ S. Jacobson (1988). The effect of pay incentives on teacher absenteeism.
The Journal of Human Resources, 24 (2): 280-287.

~ L. Dove (1982). The deployment and training of teachers for remote rural
areas. International Review of Education ~ (1): 3-27.
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257. Encourage teacher professionalism. Organizational devices are
urgently needed that encourage teachers to become more professional··
actively reflecting on their own knowledge and pedagogical practices, then
pursuing remedies for particular weaknesses. Inservice training programs
increasingly encourage teachers to engage pupils in more active ways. In a
series of studies conducted by Bristol University, teachers said that they
would like more opportunities to improve their abilities through inservice
training (97 percent of those questioned in Botswana, 92 percent of those in
Ghana), although most (52 percent on average) also cited that they would more
readily attend if they felt that their qualification or ~alaries would imptove
as a result.~ But until the teacher's role is seen to require professional
growth and responsibility, the effects of inservice workshops on long· term
change in teacher behavior will be short lived. .

258. One modest first step would involve a more direct linking of
inservice teacher training to salary increments and promotion prospects. This
would require some standardization of inservice workshops, in terms of
specific competencies provided and length of instruction. The Gambia has
moved successfully in this regard, equating a series of inservice courses to
more conventional (and costly) preservice ~rograms. The less costly inservice
sequence is tightly linked to promotions.~ In Ghana, the costs associated
with selection of candidates for training and promotion have been reduced by
advertising the posts. This has the advantage of ensuring the willingness of
the staff for th~ post, and reduces the administrative costs.~ However,
governments should carefully assess what knowledge and skills are effectively
delivered within teacher training programs. Linking new teachers' status and
promotional opportunities to training is sensible only if that training
reflects the increased investment.

259. The adoption of career ladder plans has been proposed as one way to
retain able and talented teaching staff. While adaptations must be made to the
particular circumstance, most career ladder plans have certain common
features: predetermined criteria for advancement; objective evaluation
procedures; opportunities for teachers to accept new roles; and stipulations
of training/certification for advancement. Difficulties may arise in the
relationship between teachers and administrators, in the cost·effective
evaluation of a teacher's performance, and in the ability to provide

~ INSET Inservice Training of Primary School Teachers project (1982).
Bristol, England; Bristol University School of Education.

~ Commonwealth Secretariat (1984). Country Papers· Volume 4(g): Gambia.
Author.

~ A. Thompson (in press). Making the best use of staff we already have:
deployment issues, in Rust and Dalin (in press).

•
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sufficient opportunities for advancement.~ Nevertheless, grades or ranks
such as senior teacher, head of departments, vice- or assistant- or deputy
principal -- help to create avenues for recognition and promotion of good
performers. This is detailed further in Box 4.2

260. The delinking of teachers from civil service salary schedules will
make the task of implementing career ladders easier. The civil service exerts
a rigidity over the salary structure which inhibits the success of the career
ladder concept. In some countries, Malawi for example, a separate teaching
service has been established.

261. The formation of teachers unions or professional associations with
the right to settle salary and working conditions through bargaining and
negotiation would provide the facility for teachers to be able to improve
their conditions, and provide a basis to rejuvenate professionalism among
teachers. This would also include the opportunity for teachers to participate
in decision-making, and the development of curricula. The self-determination
of roles, function and conditions of service is an important aspect of any
professional body. In those countries where teaching bodies have been allowed
to play an active role in their position, teacher's associations have
introduced innovations, such as Zambia Science Teachers Education Project
(ZAMSTEP) where the crucial subject areas of science and mathematics have been
improved, or Ghana's EDSAC 1, which encourages community involvement in junior
secondary education provision.

262. As the teaching profession improves in status, the quality of
prospective teachers applying rises. Until then, earlier exposure to the
teaching profession could motivate young pupils to pursue this career.
Pakistan, for instance, is experimenting with an 'assistant teacher' job
category that helps bring (less qualified) youth into classrooms.~
Inclusion of secondary school pupils in such schemes could help stimulate
greater interest in teaching.

~ P. Burden (1984). Are Teacher Career Plans Feasible in Rural and Small
Schools? Paper presented at the annual Rural and Small Schools Conference.
Manhattan, KS.

~ D. Warwick, F. R~imers and N. McGinn (1989). The Implementation of
Reforms in the Primaty Schools of Pakistan (mimeo). Cambridge, MA: Harvard
Institute for International Development.
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•Box 4.2: Career ladders and teacher performance

Career ladders can have a positive impact on teacher quality. Evidence
from a career ladder that has been in operation in Great Britain .for 40
years reveals that it has contributed significantly to the improvement
of education in that country. Teachers progress up a five-rung ladder
through competitive promotion. British schools have a limited number of
positions which are nationally advertised as they become available. The
higher the rung of the ladder, the more responsibility a teacher
receives.

The ladder has a number of advantages. Ie provides good role models,
placing enthusiastic teachers in positions where they can influence
younger teachers; there is significant leadership developmen·t as
principals and assistant principals are prepared for their roles
through advancement up the ladder; because more teachers are given
authority, responsibility is more widely shared and teachers are more
involved at school-level; finally, the ladder offers teachers the
opportunities to develop new skills and accept new challenges. Career
ladders can be designed to suit particular needs. Thus, levels can be
introduced to promote teachers who are content to remain in the
classroom. or rural schools could be given greater emphasis in the
placement of promoted teachers.

North American examples of career ladders include a T~nnessee State •
plan, which has a Senior Teacher rank (rung three of four), the holder
of which is encouraged to teach remedial students in the summer;
develop curricula; and counsel Apprentice Teachers (the lowest level of
the ladder). In Wisconsin, a similar position is held by a Teacher
Specialist. whose tasks include staff development and apprentice
guidance. Indonesia is currently evaluating a career ladder introduced
to encourage teachers to work in rural areas.

One of the fundamental difficulties with career ladders is their
funding. Although. the reward of attaining new skills and accepting new
challenges is important for teacher motivation. many of these benefits
would be j eopard1zed without the incentive of higher pay .. Introducing
the ladders can also be fraught with difficulties. Transition plans
need to be developed,tsachers need to be informed of the available
opportunities·, and·. system of performance accountability needs to be
develop.d·~; ..N.vertheless, the potential benefits to be derived justify
experimentation..

Sources :P:~>Burden (1984). Are Teacher Career Ladder Plans Feasible in
Bural and Small Sebools? Paper presented at the annual Rural and Small
School Conference. Manhattan, KS; K. Murphy and others (1984).
Teacher Career LaddeIs in Britain. A Study of their Structure: and
Impact. University Council for Educational Administration: Columbus,
OH.
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263. Improve workini conditions. It is clear that the conditions under
which many of the world's primary teachers must work are untenable. Research
has linked student performance to the provision of adequate facilities. In
Botswana, a survey of 51 primary schools revealed that in those schools that
provided sufficient classrooms, desks and books the students performed
significantly better in academic tests.~ In Malta, teachers proved to be
motivated by the conditions in which they worked, and by intrinsic
pedagogically-related factors. Thus, teachers were more motivated the better
their students performed.~ If pupils must share a textbook or do not have
paper on which to write,they will not perform well and more complex forms of
instruction (such as working in student groups) becomes more difficult.
Technologies that help structure the delivery of lessons, while encouraging
teacher and pupil initiative, are especially important. Textbooks and
instruction manuals, for instance, help structure the curriculum and ensure
that more material is covered during the school year.~ Improving working
conditions has two effects. It enables teachers to function better, and it
enables students to perform better. The latter reinforces the teacher's
motivation, and consequently classroom practice.

S~an

264. A key determinant of student achievement is the quality of teaching.
An effective teacher should possess, at a minimum, a thorough knowledge of the
subject matter of instruction, an appropriate repertoire of pedagogical
skills, and motivation. The teaching force in many developing countries fails
to meet these standards. Governments will have to design policies and
programs aimed specifically at improving the academic and pedagogical
preparation of teachers and providing incentives to increase their motivation
and professional commitment. The challenge is particularly difficult in low
income countries: they not only have to improve the quality of the teaching
force but must simultaneously expand their teaching force if they are to
achieve universal primary education.

265. Addressing the problem of inadequate academic background will
require shifting the general education component of teacher training to
general secondary schools, shortening preservice teacher training, and
improving the recruitment process for teacher training institutes. Strategies
for developing good pedagogical skills will include revising the admission
requirements, emphasizing pedagogical methods, and incorporating practice
teaching into preservice training. Improving teacher motivation is perhaps

~ T. Mwamwenda and B. Mwamwenda (1987). School facilities and student
academic achievement. Comparative Education II (2): 225·236.

~ C. Farrugia (1986). Career choice and sources of occupational
satisfaction and frustration among teachers in Malta. Comparative Education
21 (3): 221·232.

~ Lockheed, Vail and Fuller (1986).



Primary Education: Page 135 •the trickiest task that governments face in their efforts to upgrade the
teaching force. Doing so will require a variety of measures, including the
provision of adequate salaries and non-salary benefits, improved working
conditions, opportunities for professional advancement, incentives for good
performance, and strengthened supervision and support. If governments are
serious about achieving an effective primary education system, they will have
to take the necessary steps to develop a well-trained and highly motivated
teaching force.

•
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UNITe

Objective(s):

1. To emphasize the link between school-level and
system-level management practices.

2.. To summarize the impact of centralization and
decentralization on principal education goals.

3. To review Thailand's experience with school
clusters.

4. To illustrate how the recent management reform
in Sri Lankafacilitated improvement of specific
groups of schools.
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UNITe

Module 13

Objective(s):

1. To emphasize the link between school-level and
system-level management practices.

2. To summarize the impact of centralization and
decentralization on principal education goals.

3. To review Thailand's experience with school clusters.

4. To illustrate how the recent management reform in Sri
Lanka facilitated improvement of specific groups of
schools.

The Role of Management in the Educational Process

Basic education seeks to provide modern knowledge, skills, and
attitudes to children who often come from traditional homes. The schools
require special resources to achieve their purpose. At a minimum, the schools
require a teacher who understands, and is willing to convey, the modern
curriculum. In communities with large numbers of children, more than one
teacher is required. Therefore, a school may be created with one of the
teachers being placed in charge. Local communities can hire teachers, but
they are not capable of providing teachers with the background necessary for
conveying the modern curriculum. Thus, even the most independent local
community depends on others for some of its educational resources.

1
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The process of bringing critical resources to schools and mobilizing
them in an effective way is what will be referred to as educational manage
ment. Two dimensions are useful in the analysis of educational management:

1. The range of resources and services. The BRIDGES list of policy
areas provides a good summary of the full range of resources that
schools require to achieve their objectives. The most critical
resources are teachers and instructional materials. Supporting
these are other policy inputs such as curriculum development,
instructional methodology, facilities, student selection, manage
ment and supervision. Finally, schools require the financial
means to pay for resources and services.

2. The leyel at which critical decisions are going to be made to
provide each of these resources/services to the schools.

Earlier in the field of development of education, there was a bias
towards centralization. In recent years, the centralized approach has been
questioned. Some broad generalizations are possible:

Access/Equity. Centralizers maintain that the only way to provide .a
uniform spread of resources and services is through systematic distribution
from the center. Decentralizers are concerned with the equitable distribution
of resources that correspond with an individual's position and ability.

Academic Quality. Perhaps the original impetus for centralization was
to raise the quality of education by establishing high standards. Such
standards would indicate what the curriculum should cover and· how much
students should achieve. Measures of these standards are indicated in promo
tion rates and by entran'ce examinations. Through systematic research from
the center, it is possible to develop a curriculum based on the most advanced
understanding of human learning potential. Decentralizers maintain that
higher quality can be realized if those directly responsible for the classroom
process, and most in touch with student progress, have control over the setting
of curricular goals, the acquisition of resources, and the determination of
progress.

values. A major concern of all educators is to convey to students a
sense of what should be valued in a society. Centralizers stress the impor
tance of conveying a common social code so that society will have order.
Decentralizers stress the importance of individual or local values treasured by
the community or religious groups.

2



Internal Efficiency. Centralizers argue that multiple centers for the •
production and distribution of resources and services lead to much duplica-
tion of effort and waste. Decentralizers point out the economies of scale
associated with smaller units of production. They also observe that smaller
units enhance the relevance of education and improve the speed of
distribution. Both sides maintain that their approach minimizes graft.

External Efficiency. Centralizers who focus on the relations between
societies argue that schools need to convey the knowledge and skills that will
serve the national interest in international competition. Decentralizers
observe that citizens live their lives in local and regional cultures and
economies and need to learn the knowledge and skills appropriate to those
settings. Uniform national curricula fail to prepare individuals for local
circumstances, and moreover, cause difficulties for students as the language
and symbols used in the curricula include "foreign" material.

Implications of Management Practices Differ by Resource/Service

These educational system generalizations are not sensitive to the
different resources and services affected through management. Each of these.
resources and services could be a topic for separate treatment in a discussion
of educational management.

Research on the actual administrative and management practices of
developing societies indicates considerable variation in the extent to which
the respective resources and services are "centralized" or "decentralized.n

Take a look at the following diagram (see Diagram 1 on page 4). It lists
several resources and services and asks who controls, administers, and
finances each of these. Educators from over forty locations have been asked
to respond to these questions and no two answers were the same.

Overhead 1

In fact, to date, there has been very little research on the level of
decision-making that results in the best educational outcomes. Winkler has
provided one survey.1 Within the BRIDGES SHARE software, a number of
studies are summarized under such headings as production of textbooks,
provision of facilities and teacher training.

1 Winkler, D., Decentralization in Education: An Economic Perspective
( 1987).
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RESOURCES/
SERVICES

Diagram 1

WHO
CONTROLS

WHO
ADMINISTERS

WHO
FINANCES/

DIRECTS
-----------------------------------------------------------------
STUDENT SELECTION

TEACHER SELECTION

TEACHER COMPENSATION
& PROMOTION

TEACHER TRAINING

STRUCTURE OF SCHOOLS
(e.g. SUBJECT OR
CLASSROOM SPECIALIST)

STRUCTURE OF CLASSROOMS

CURRICULUM

TEXTBOOKS

TEACHING MATERIALS

STUDENT ADVANCEMENT

SUPERVISION/INSPECTION
OF SCHOOLS

ACTORS: l=CENTER, 2=PROVINCE, 3=DISTRICT/COMMUNITY, 4=SCHOOL (OR
SCHOOL COUNCIL), 5=FAMILY, 6=OTHER, Q=NOBODY

NOTE: WHERE TWO OR MORE ACTORS WITH EQUAL ROLE, WRITE 1=3; WHERE
TWO OR MORE WITH DIFFERENTIAL RESPONSIBILITY, WRITE IN

ORDER 5/3
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BRIDGES has carried out several pieces of research on the effects of •
different arrangements for the management and supervision of schools and
educational systems. Two of these studies, Thailand and Sri Lanka, will be
reviewed.

Thailand

Thailand has a comparatively well-endowed educational sy~tem with
adequate buildings and textbooks. Moreover, most of the teachers have
received formal teacher training. However, from the late seventies, the Office
of the National Primary Education Commission (ONPEC) mounted a series
of programs to improve the quality of Thai education.

One of the central concerns behind the reforms was summarized by
ONPEC's Deputy Secretary-General, Dr. Rung Kaewdung:

The problem was like this: the control of primary school
education in Thailand at the time was very, very poor. For
example, there were no training requirements for principals.
There was little leadership by the principal because when we
changed the curriculum, we didn't train the principal. We only
had a very short training program. So we're talking about school
supervision.

Thai educational leaders concluded that educational quality could be
improved if supervision were strengthened. Four different strategies were
initiated to strengthen supervision: clusters, testing, principal in-service
training, and incentives programs. Each of these deserves review.

1. Clusters. Clustering is a strategy to link dispersed and isolated
schools together so that they can share experience and resources. Mark Bray,2
who has reviewed strategies for clusters in a number of societies, presents the
following diagram of a typical cluster (see Diagram 2 on page 6).

Overhead 2

2 Bray, Mark, School Clusters jn the Third World: Making Them Work
(1987).
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Diagram 2

A Comnzoll School Cluster Model
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While the school in most societies is related vertically to a district
or regional office with little contact with nearby schools, in a clustered system
the horizontal ties between schools are encouraged. These ties may focus on:

a. athletics,

b. sharing books,

c. exchange of teachers to cover certain specialties, and

d. association of principals to plan joint activities.

In Thailand, clusters were first formed in the 1950s, and by the late 1970s,
each rural cluster was equipped with a learning center that had special
equipment and specialists in pedagogy. The major new positive development
was the focus of many clusters on staff development.

2. Testing. A national test of academic performance for sixth grade
students was introduced, and the tabulations of results were developed by
district, school and teacher. These results were used to spot districts and
schools thatwere both exceptionally high or low. Those with low performance
were called to meetings where the responsible individuals had to explain the
results and participate in discussions about ways to improve the situation.
Those educational supervisors whowere unable to bring about improvements
in their schools were pressured to find new jobs.

3. Principal In-service Training~ To assist those principals who
wanted to improve their schools, an in-service program was developed. This
involved an orientation, an intensive five-day course, and afollow-up. This in
se .,;ice program focused on six topics: academic development, personnel,
general clerical and finance, student affairs, building and facilities, and the
relationship between the school and the community.

4. Incentives. The incentive schemes focus mainly on teachers.
They strive to reward teachers whose students do well with salary increments
and those teachers who work in difficult areas with hardship pay. The
implementation of these incentives would not be possible if Thailand's
educational system had not introduced a sound system of testing.

The BRIDGES research suggests that these reforms tend to improve the
accountability of schools, but sometimes have the negative effect of
encouraging unhealthy competition. However, the quality of education in
Thailand would appear to have improved considerably since the introduction
of the reforms (see Diagram 3 on page 8).

7



Diagram 3

Studcnt Achicvcnlcnt on the National Sixth Grade Exanlination 1984.-8'1
by Perccnt, nnd Satisfactory Achievcmcn't by Perccnt

Percent Attaining
Subject Area. Mean Scor~s Satisfactory Achievement

1984 1985 1986 1987 1984 1985 1986 1987

Thai 49.08 56.84 58.40 56.29 47 69 76 64

Math 33.11 36.52 47.81 46.16 11 18 41 40

Life
Experience 44.01 45.69 54.48 50.79 30 37 65 52

\Vork-
Oriented 55.28 57.60 65.83 62.13 55 60 81 67

Character
Development:
1. AttitudeJ

Feeling 2.88 2.87 2.94 2.91 88 89 92 92 ?
2. Habits 2.14 2.23 2.33 2.30 90 .92 96 0·
3. Strength 1.65 1.66 2.14 2.06 54 52 86 96

4. \Veight 2.42 2.44 2.49 2.08 92 93 94 98

5. Height 2.28 2.27 2.32 2.05 93 93 95 98

Source: ONPEC, 1987, pp.8-9.
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Overhead 3

Sri Lanka

Sri Lanka is a nluch poorer society than Thailand, but it has achieved
remarkable success in expanding its educational system over the several
decades of independence. Currently, nearly all school-age children are
enrolled in basic education, and many go on to advanced education. An
interesting feature of the structure of many of the older schools in Sri Lanka
is that they combine several grade levels. For example, one school may range
from kindergarten straight through to the collegiate level. Such compre
hensive schools tend to be very large, and in some instances, may enroll over
4000 students. On the other hand, there are many small schools (nearly 40%
of the total number of schools) that enroll fewer than 100 students. The large
schools are usually located in the urban areas, and the small schools in the
rural areas. However, in many rural areas it is not uncommon to find schools
of intermediate size near a number of small schools.

System-level Reforms

•

From the late 1970s, Sri Lankan educators came to recognize their
achievement in expansion and began to focus on disparities in educational •
quality of the large and small schools, as well as the deficiencies in
management systems. What eventually emerged were a series of management
reforms that were introduced during the 1980s. The period during which the
management reforms were introduced was also a period of social turmoil. The
Sri Lankan economy faltered, and thus, there were limited funds to support
the reforms. Most reforms, therefore, consisted of a reorganization of exist-
ing arrangements rather than the introduction of new facilities or personnel.

1. Clusters. As in Thailand, Sri Lanka introduced clusters. In Sri
Lanka, additions such as learning centers were not considered. Clusters were
formed when smaller schools combined with a well equipped larger school
with the expectation that all schools would share resources. The cluster
schools were expected to initiate collaborative in-service training along with
teacher exchanges, interlibrary exchanges, and the development of joint
athletic teams. The specifics of each cluster's program were directed by the
principal of the largest "core" school and a cluster coordinating committee.
Sometimes, a "core" principal would be assigned a deputy principal to help
share the extra duties.

9 •
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2. Diyision. In the past, supervision of each school had been done
by a small number of circuit offices headed by circuit officers. The typical
circuit officer was responsible for 50-100 schools, and usually did not have the
time to make even one visit in three years. The decision to dissolve the old
circuit offices was part of the management reforms. In some areas, the cluster
became the sole means of ground-level supervision, with core principals
reporting to the district office. In other instances, a new division office was
established with three or more educational officers and related staff. The
division office, in the original plans, was to take responsibility for educational
supervision, teacher transfers, basic maintenance of facilities, planning, and
other educational functions. This plan was never fully realized in any area.
However, some division offices did assume several of these functions. With a
greater volume of expertise in a single local office, the division offices were
able to provide more effective service to schools and clusters than the former
circuit office.

3. District/Proyincial Office. At the time of the reforms, central
administration was effected through 26 regional (later called district) offices.
A first step in the reform was to change these offices so that they placed more
emphasis on planning and educational development. Towards the end of the
reform, several of the district offices were consolidated into ten provincial
offices (see Diagram 4 on page 11).

Overhead 4

These management reforms can be summarized in terms of four
a"dministrative models as illustrated in Diagram 4. What stands out in the
comparison are the differences in the respective spans of control and numbers
of levels of the respective systems.[Organizational theorists tell us that the V
ideal span of control in a management system is about six to ten subordinates,
less than six leads to excessive supervision, and above ten leads to difficulties
in maintaining even quality in supervision';\ On the other hand, low spans of
control sometimes lead to more hierarchicillevels, and a possible decline in
the quality of communication (see Diagram 5 on page 12).

Overhead 5

During the course of our research, only the first three models were
deployed. The first came to be called the pre-reform model, the second the
classical cluster model, and the third the division/cluster or modified
cluster model. As illustrated in Diagram 5, both cluster models achieved
much better lateral communication than did the pre-reform model.
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Diagram 4

comparing Span and Control and Levels of Different
Ministry School Linkages

Span at Each Level for the Four

Pre-Reform Cluster Division/
Cluster

Amendment

Level A
(Ministry)
to Level B:

Region 26
District 26 26
Province 10

Level B
to Level C: •Circuit 3-5

Division 4-6 6-10

Level B or C
to Level 0:

Cluster 30-50 7-15 7-15

Level C or 0
to Level E:

School 50-100 7-12 7-12 7-12

Number of
Levels 4 4

11
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DiagramS

MINISTRY-SCHOOL LINAKGES
AND COMMUNICATION 15.0

RURAL RURAL
PRE-REFORM ClUSTER

AURAL URBAN URBAN URBAN
DIVICUJSTER PRE:.AEFORM . CUJSTER OIV/CWS1E1
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The division/ cluster model also achieved bettervertical communication
(both upwards and downwards). These effects are more uniform in the rural
areas which was the area of greatest concern for the reformers (see Diagram
6 on page 14).

Overhead 6

The management reforms, as illustrated in Diagram 6, also enhanced
the sharing of resources between schools and the frequency of holding in
service seminars for teachers.

The research report goes on to show that the reforms appear to have
stimulated improvements in the quality and efficiency of schools (though the
final verdict on these outcomes will have to wait until more time has passed).

School-level Reforms

A second thrust of the Sri Lankan reforms was to transform the roles of .
principals. According to the original reform report, no longer was the
principal "too content to do administrative work" such as "attending to the
admission of children" or providing "pay to the teachers at the end of the.
month." Rather, the principal was to become a first line manager who would
become active in instructional management, and in the enlistment of commu- •
nity support for the school and the students.

As in ·Thailand, a program of training was developed and a large
proportion of principals attended this training program. Those principalswho
participated in the program tended to manage their schools differently. Those
who placed their greatest emphasis on instructional management tended to
get the best results in terms of student attendance and achievement. The
impact of training was greatest in the schools that were members of smoothly
operating clusters.

An important theme in the Sri Lankan research was the differential
impact of the reforms. The old established schools seemed to receive the
greatest attention from the reforms, but gained the least benefit from the
reforms. The most isolated schools seemed to gain the most benefit from the
reforms in those relatively rare instances when the reforms reached them.
The important point is that reforms are rarely implemented on a uniform
basis, and the pattern of implementation may reflect long-standing interests
that are not fully consistent with the goals of the reformers. While the inipact
of the reform was uneven, it appears to have led to significant improvements
in Sri Lankan education.

13



Diagram 6

Ministry-School Unkages
& Incidence ofResource Sharing
Cooperative In-service Teacher Seminars
in Schools
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Conclusion

Management reform is a promising policy option. The costs are modest,
and can result in significant improvements in equity, quality, and efficiency of
education. However, a uniform approach of decentralization is inappropriate.
With respect to resource areas and the weaker sectors of the school system,
centralizing reforms may be appropriate. In other situations, decentralizing
reforms may be appropriate. The development of a centralized or decentral
ized option needs to receive careful consideration with regard to the context.

ACTIVITY (1)

What is the situation in your country?

Take five minutes and have the participants answer the
questions from Overhead 1. Then start a brief discussion to
determine theirviews about the preferred level of decision
making for various processes in their society. In most
instances, participants will be critical of existing
arrangements. Wrap up the discussion by acknowledging
their questioning attitude, and then note how useful it would
be to know what other societies have found wo'rks best in
terms of decision-making.

15
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Foreword

Research and policy analysis can make an impor
tant contribution to the design ofpolicies to improve
education, but their eventual impact and efficiency
depend on how they are implemented. Although
managers of education systems have always been
concerned about implementation, their perspectives
have changed over time. Between 1950 and 1975
most countries chose centralized planning as the
most effective way to achieve development goals. The
timely supply of personnel and physical materials
was the major concern of management in education
systems. Little or no attention was given to how
supervisors, headmasters, and teachers actually
carried out educational policies.

Plan after plan failed. At first the assumption
was that the quality ofplanning had been poor, and
renewed effort went into technical advances in plan
ning. Later it became clear that most plans had not
been carried out as written, that assumptions about
the capability ofsupervisors, principals, and teachers
to implement programs were mistaken. The major
problem of education management was now defined
as the motivation and training of those who actually
implement plans. Some central planners erred by
emphasizing goals and methods and ignoring the
actual process of education. Some of those who
attacked planning erred by insisting that process is
everything, that specification ofcontent is unimpor
tant..

Both perspectives are partial views, not only
because both planning and process are important,.
but because there are other factors that must be
taken into account for implementation to succeed.
Managers have to recognize the important contribu
tions to implementation made by those affected by
education (not just students, teachers, and princi
pals, but also parents, communities, employers, and
political parties). Education operates in a social
context, and must be articulated with it. The task of
articulation is difficult, because of competing de
mands made upon the education system. Some of
those affected by any given education policy may be
beneficiaries, in the sense that the outputs ofeduca
tion help them achieve their objective. But other

ID
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Policy Initiatives to Improve Primary School
Quality in Thailand

groups may believe they are affected negatively, and
act to block implementation.

What we require, therefore, is a framework for
understanding the dialectics of implementation of
education policy. On one hand, implementation
requires commitment from the leaders ofthe country;
on the other hand it requires commitment from their
followers. Implementation requires inputs and must
generate outputs. The inputs must be distributed,
and the outputs must be seen as received. Implemen
tation requires mobilization of those who will be
served (e.g., the community), and those who will
serve.

Each of these dyads develops in a dynamic con
text in which success in one moment creates condi-

Education operatesIn a
social context, and

must be articulated with
It. The task 01 articula

tion Is difficult, because
01 competing demands
made upon the educa-

tion system.

tions that in another moment limit achievement of
objectives. The clarification of goals required for
political commitment focuses opposition. The alloca
tion of resources stimulates competing demands.
The mobilization of the implementors (teachers and
principals) takes their attention away from other
important tasks. Mobilization of beneficiaries (em
ployers, community, and students) creates expecta
tions which, when not immediately met, lead to lack
ofsupport. As expectations are met, there is an esca
lation ofexpectations, which creates new demands on
the system.

This paper contributes to our understanding of
implementation at the level of the classroom.
Wheeler, Raudenbush, and Pasigna focus especially •
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on the tension between accountability as a mecha
nism for management, and on capacity-building as a
mechanism for mobilization. By accountability they
mean the imposition ofnorms and goals, and the use
of external assessment devices to insure that these
norms and goals are being followed and met. Ac
countability is a centrally imposed device, linked
closely to planning.

Capacity-building includes training, but also the
development offorms ofgovernance in which princi
pals and teachers have more choice not only about
how they will pursue objectives, but also about which
objectives will be pursued. Through capacity-build
ing teachers increase their autonomy, which is ex
pected to result in enhanced sensitivity and creative
response to varying local conditions.

Both accountability and capacity-building are
necessary for effective teaching, but as a system de
velops, the balance point between them can shift.
What was acceptable practice (for example, with
respect to intensity ofsupervision) in one stage is now
rej~ted by teachers as inappropriate. At the same
time, at the national level, political trends push the
central system to demand more from teachers.

Iv

Through a detailed analysis of various innova
tions in the education system of Thailand, the au
thors illustrate some of the various forces that can
operate to effect the implementation of education
policies. The paper compares innovations aimed
directly at the teaching-learning process in the class
room, and those intended to affect learning through
improvements in school management. Within each of
these kinds of innovations Wheeler, Raudenbush,
and Pasigna identify efforts to increase accountabil
ity, and efforts to increase capability. They show how
resolution ofthe tension-between the development of
teachers as highly-skilled autonomous professionals,
and the desire of system managers to monitor school
performance-leads to improved quality ofeducation.

The balance point in Thailand is not, the authors
point out, that which will be most effective in other
cultures. They comment on howThai culture tends to
dispose many persons to favor central control. But
there is a balance point, and understanding the
tensions inherent in program implementation can
enhance our capacity to improve the quality ofeduca
tion.

Noel F. McGinn
June 6, 1989
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Policy Initiatives to Improve Primary School
Quality in Thailand

) Executive Summary

• What have been the results of initiatives to
improve primary school quality?

Based on an examination of nine important ini
tiatives enacted during the late 1970s through the
mid-1980s, three patterns of implementation
emerged. The first involves initiatives that were not
effectively implemented, achieved no demonstrable
success in improving school quality, and were subse
quently discontinued. The second pattern involves
only partially implemented initiatives which pro
duced little or no demonstrable effect on quality, but
continue to enjoy government support and are pres
ently undergoing modification in hopes that their im
plementation and results will improve. The third
pattern involves vigorously implemented initiatives
that have made demonstrable contrihutions to qual
ity.

terms ofknowledge, and to stimulate quality instruc
tion and administrative leadership as a 'means to ac
complish the same goal. Collaboration, cooperation,
and participation characterize these initiatives. The
national testing program illustrates the accountabil
ity approach, while interactive staff development
programs illustrate the capacity-building approach.

Teachers are an under
developed resource In
relatively large supply
compared to other re
sources such as facili
ties, equipment, or text
books.

, . ..t
;

This paper raises important questions for poli
cymakers in Thailand and provides the following an
swers:

• Can we identify factors which increase the
chances of implementation success?

For "successful" implementation, we required,
first of all, that the new techniques, materials, or
concepts central to the initiative actually be used by
teachers in classrooms or by principals in their
schools. Second, we required that once used, the
initiative actually contribute to the desired result.

Using these criteria we found that strong, united
• What types of policy initiatives have been central government support, especially by the Office
used to improve primaryschool quality in Thai- of the National Primary Education Commission
land? (ONPEC), was important if initiatives were to result

Some are clearly designed to make teachers and in changed behavior. Depending on the type ofpolicy
principals more accountable, that is, to focus their (capacity-building or accountability) we found that
attention more on the academic tasks ofschooling by either active involvement by those directly affected
using regulations, requirements, and hierarchical was important or that the central government had to
,patterns of decision making and control to improve mobilize and use a wide array ofsanctions and incen-

/ the quality of education. Others are more clearly tives if teachers and principals were to actually use
designed to build teacher and principal capacity in what was taught or mandated. Some policy initia-
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Like other developing nations, Thailand in the
past 25 years has dramatically increased access to
education, and, like other countries, now faces the
pressing need to improve quality, especially at the
primary level.

In Thailand, improving the quality of teaching
and administration represents the key to improving
primary school quality. Teachers are an underdevel
oped resource in relatively large supply compared to
other resources such as facilities, equipment, or text
books. Principals playa pivotal role in creating and
fostering a school-wide atmosphere for effective
learning. Given the need to improve schools with
scarce resources, reforms that better utilize the ex
isting staff are generally more promising than re
forms that require the hiring ofadditional staff, rely
on expertise not readily acquired by the existingstaff,
or require large outlays ofmoney for new equipment

/ or facilities.

F:
---~.~....•......

. ""\

~ ... _. I..
".

-

2



tives failed to meet these two tests with the re~ult

that they were either dropped or are now undergoing
major changes in hopes of improving the likelihood
that they will actually be used.

Regarding the second criterion, desired results,
we found that the smaller implemented subset
achieved desired effects if its content actually met
the needs ofthose affected and, for capacity-building
initiatives, ifthe "participatory" social relations that
characterized the implementation process appeared
subsequently to be mirrored in the social relations of
the classroom where children participated actively in
learning. For accountability policies, not only did the
content have to meet the needs of those affected, but
they also had to be implemented in a way that was
congruent with certain Thai cultural values.

3

• What lessons can be learned from policy ini.
tiatives about obstacles to the improvement of
classroom learning, the difficulties reforms
must overcome if they are to be implemented
effectivity, and some promising avenues for
future policy implementation?

During the 1980sThai policymakers successfully
pursued two strategies to improve primary school
quality. By the late 1980s a series of tensions had
emerged between the accountability and the capac
ity-building approaches. Recent developments sug
gest the accountability approach is now prominent
and may, for unintended reasons, negatively affect
the ability of schools to generate long-term, self
sustaining improvement. The challenge ofthe 1990s
may lie in maintaining, even recreating, the balance
between the two strategies,andresolvingthe tensions
rather than simply pursuing a single approach.

•
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BRIDGES RESEARCH' REPORT SERrES ~. , . - -- .

Policy Initiatives to Improve Primary School
Quality In Thailand

Section I:
Introduction

In the past25 years, Thailand, like other develop
ing nations, has dramatically increased access to pri
mary education. As in other countries, expanded
access, coupled with a population boom, diverted
attention and resources away from the quality of
primary education. As the need for improvingquality
became more apparent, however, Thailand re
sponded with a number ofpolicy initiatives, particu
larly during the late 1970s and 1980s. This paper
analyzes these initiatives by reviewing the available
literature in English, supplemented by interviews
with key Thai officials responsible for the implemen
tation ofthese reforms and preliminary results from
current research underway sponsored by the
BRIDGES· project. Specifically this paper addresses
the following questions: What kinds ofpolicy options
are available for improving primary school quality?
What initiatives have been tried? With what results?
Given the changes that have been tried, are there
identifiable characteristics for the implementation
pro~ess that explain and predict implementation
success? What lessons can be drawn about how to
overcome obstacles to improving quality, especially
those which any initiative might have to overcome?
What are the most promising avenues for action?

A History 01 Increasing Access to
Education

The period of most dramatic educational reform
in Thailand falls between the decades of 1960 and
1980. Certainly, earlier periods are important. For
example, King Chulalongkom, a dYnamic and excep
tionally able monarch, proclaimed his intention in
1874 to extend educational opportunities to all social

Thailand's vel}' success
In creating universal
access to primaI}'
school brought to the
forefront another con
cern: the quality of in
struction.

classes, created a Department of'Education in 1884,
and developed a national plan for education by 1895
(ONPEC, 1984). By 1921 compulsory primary educa
tion had been mandated for all children. The infra
structure in terms of teachers, principals, buildings,
and textbooks, however, was lacking, which meant
this important policy initiative existed more on paper
than in practice for the next 40 years.

While the legal basis for Thailand's educational
achievement in primary education had been created
by 1921, its realization (universal attendance) came
only during the decades 1960-1980 as shown by the
percentage of students who actually attended and
completed primary school. For example, in 1960, of
those 25 or older only 33.5%had completedfour years
ofprimary school; by1980 the figure had risen to 69%.
The most remarkable fact, however, is that expanded
participation occurred at th"e same time that Thai
land's population was nearly doubling-from 26 mil
lion to 44 million (Wyatt, 1984). Not only was educa
tional opportunity expanding, but it was expanding
exponentially. Currently 96% ofevery age cohort is
enrolled in primary school.

History, however, is full ofparadoxes. Thailand's
very success in creating universal access to primary
school brought to the forefront another concern: the
quality of instruction. To accomplish equality of
access required a dramatic increase in the infrastruc
ture of education: more buildings, more textbooks,
and more teachers. Valenti (1979) points out that in
the early 1960s 5,000 to 6,000 new teachers were
graduating each year from teacher training pro
grams; yet the need was for 8,000 to 10,000 a year.
"Assuming a pupil/teacher ratio of 35/1 in primary
schools and a ratio of 2011 in secondary schools," he
argued, "the teaching force would have to increase
from 183,000 in 1967 to 400,000 in 1987" (p.72). By
the mid-1980s, the teaching force for primary schools
reached over 330,000 (Amomvivat, 1986). The
number of graduates from teacher training institu
tions doubled and doubled again as newly created
teacher training programs began providing gradu
ates by the tens ofthousands (by 1970, 31,000 teach
ers a year were graduating from teacher preparation

• Basic Research and Implementation in DevelopinG Education Systems, Harvard University.
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programs). But the largest increase occurred as a
result of candidates passing through the "external
examination system" (Valenti, 1979). While this
examination system was roundly criticized byeduca
tional leaders and Ministry of Education officials
alike as woefully inadequate for ensuring that com
petent teachers entered the classroom, programs of
teacher education, particularly the newer ones, also
received their share of criticism. Although one can
argue about which program produced the least com
petent teacher, the fact remains: a significant per
cent of new stafflacked adequate pedagogical skills
and sufficient content knowledge.

During the 1980s, the problem ofteacher compe
tency took on an added dimension as government
family-planning initiatives took hold and the popula
tion growth rate fell from 3.2% in the 1960s to less
than 2% in the early 1980s (Krannich, 1980). The
mid-1980s saw fewer students enrolled in primary
school. This reduced the demand for new teachers
and made the need for improved teaching even more
apparent as teacher/studentratios plummeted to less
than 20 to 1 in many classrooms without appreciable
gains in student performance. In 1984, for example,
the Office of the National Primary Education Com
mission (ONPEC), the agency responsiblefor admini
stering about 85 percent of the primary schools in
Thailand, assessed pupil achievementandfound that
mean test scores were lower than the 50 percent
standard required by the government in almost all
subjects (Bhumirat, et aI., 1987). Clearly for the
foreseeable future the teaching force represents an
underdeveloped and underutilized resource for im
proving the quality of primary education.

Improving the teaching-learning process by
improving the quality of teaching in classrooms,
however, represents only one possible avenue of
productive reform. Teaching occurs in an organiza
tional context, as studies of effective schools in the
United States and Third World countries have dem
onstrated (see Schwi11e, et al., 1986). Administrative
policies and procedures playa crucial role in creating
or destroyingthe preconditionsfor effective teaching.
The massive expansion ofthe primary system neces
sitated not only hundreds ofthousands ofnew teach
ers but also thousands of new administrators. Most
ofthese new principals were simply promoted in their
positions from the teaching ranks andfew, ifany, had
received training for their new responsibilities. The
organizational context of schooling therefore repre
sented a secondmajor area ofpossiblefruitful reform.

In short, currentproblems, as Cohen and Neufeld
(1981) argue, are often connected to past problem
solving efforts. Paradoxically, as Thailand "solved"
one problem, that ofactual access to primary school,
the strategies used made salient a new, more vexing
problem, which was how to raise the quality ofclass
room instruction. The late 1970s ~d early to mid
1980s have been devoted to reform initiatives in this
area, which provide the focus for this inquiry.

Office of the National Primary Education
~mm~~n~Nn~~h~~mmmw~

From 1980-1988, the Office of the National Pri
mary Education Commission (ONPEC) expanded

. existing programs in various provinces to the na
tional level, reformed existing programs at the na
tionallevel, and implemented a series ofnew innova
tions (Interviews, March 1987, October 1987, and
June 1988). The scope of these efforts included: a
national school lunch program (involvingcommunity
participation) to address problems ofstudent malnu
trition; a pre-primary education program to addr&88
problems of student readiness; a number of assis
tance programs such as lending bicycles, providing
transportation allowances, establishing school bus
and ferry transport services to increase student ac
cessibility to grades five and six; support for curricu
lar innovations such as the Reduced Instructional
Time Project (RIT) (designed to help teachers in
struct students of diverse ages and competencies in
small rural schools); staff development programs to
improve teacher competencies in subject matter and
pedagogy, as well as. programs for selected -master
teachers" (academic cluster teachers); programs to
improve principals' knowledge of their administra
tive responsibilities, including monitoring teacher
performance in classroom teaching; programs to im
prove district and provincial staffknowledge oftheir
administrative, financial, and personnel responsi
bilities; programs to improve parental knowledge of
school activities and to stimulate community involve
ment in school decision making; programs to stimu
late student participation in school life; a national
testing system to monitor and improve student
achievement; a series of organizational reforms to
decentralize decision making to provincial offices,
district offices, and local school clusters to stimulate
local efforts at school improvement; the creation ofli
braries and resource centers in school clusters to
improve the development and use of instructional
materials; and various changes in the financial in-
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centives for teachers to reward academic success by
using it as a criterion for merit promotions and
transfers to other schools. (See Kunarak, 1987, for a
more detailed description of these initiatives).

The purpose ofthis paper is not to examine all of
these initiatives. There is a difference, we believe,
between reforms which indirectly improve the qual
ity ofclassroom teaching, and those that have a more
direct effect on what teachers do in classrooms.
Transporting children to school, feeding them lunch,
combining age cohorts to create viable class sizes,
pursuing drop out prevention programs, developing
school democracy programs, and organizing avail
able instructional materials are all important. But
each creates only the preconditions for teaching. The
initiatives we shall examine are aimed at directly in
fluencing what happens once the children are in
school, in the classroom.

Thus we shall not examine a number of initia
tives, in themselves important and for the most part
highly successful in both their implementation and
their effects. For example, the bicycle lending pro
gram noted above has proven highly successful in

') enabling grade four students from very small pri
/ mary schools to complete their last two years at a

neighboringvillage (ONPEC, 1984; Bhumirat, 1984).
School lunch programs have played a critical role in
reducing malnutrition (affecting up to 30 percent of
Thai youth), in increasing physical and intellectual
health, and in stimulating greater community in
volvement with and support for primary schools
(ONPEC, 1984).

The initiativeswehave chosen to analyze directly
affect the organization ofacademic instruction in the
school and the delivery of academic content in the
classroom. Once children are in school, organizing
and delivering quality instruction, we believe, be
come the key issues. If the school fails here, nothing
ofsubstance occurs. Ifthe methods oforganization or
instruction fail to produce gains in student learning
(or someothergoal), then the policies have also failed.

Specifically the paper addresses the following
questions:

• What have been the results of initiatives de
signed to influence the teaching·learningproc
ess in the classroomand how schools are struc
tured and mana,ed?

• Can we identifyfacton that seemto increase
the chances of implementation success?
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• What lessons can be learned from reform ini
tiatives about obstacles to the improvement of
classroom learning, the difficulties reforms
must overcome if they are to be implemented
effectively, and some promisingavenues for fu
ture policy implementation?

The analysis rests on two assumptions regarding
"successful implementation." For the teaching
learning process, new techniques, materials, or sub
jects must actually be used in the classrooms. Sec
ond, the attainment ofsome goal (i.e., more learning,
greater retention, etc.) or goals must be associated
with changes in teacher and student behavior.

For the school management process, three condi
tions "must be met for "successful implementation."
First, an initiative must actually influence the ways
in which schools are managed, i.e., the ways princi
pals and supervisors act. Second, these changesmust
affect students. Our view is that such changes will
generally occur indirectly, primarily by affecting
classroom practices. Third, the resulting change in
classroom process must lead to the more satisfactory
accomplishment ofsome goal (i.e., student learning).

Implementation failures at one level mean that
the techniques, materials, or concepts central to the"
reform were never applied. Teachers never touched
the new ten; principals never used the new manage
ment techniques. Implementation failure, however,
can occur at a second level, that of theory, .which
means simply that the new approaches were triedbut
did not work.

Hence, evaluating a set of initiatives means
evaluatingeach phase. Was the policy implemented?
(i.e. Did teachers use what they learned in the clas8
room? Did principals use what they learned to man
age their school?) Ifso, did it have the desired effect?
Ifthe first question is not answered affinnatively, the
second need not be asked.

Finally, a word is in order about the methodology
ofthis study. It was originally conceived as a litera
ture review ofpolicy initiatives inThailand available
in English journals. Its purpose was to provide a
team of U.S. researchers with background knowl
edge of policies affecting primary schools, 80 they
could better assist their Thai colleagues in defining a
set of studies on the factors that determine primary
school quality. The specific methods for these studies
use three research strategies: survey, cost analysis,
and field studies. (The BRIDGESfrhailand research
project). Comments on earlier drafts, the opportu-



nity to interview key policymakers at the national,
provincial, district, and school levels, and an increas
ing understanding ofprimary schooling gained from
site visits in different regions of Thailand, led us to
modify the scope ofthis paper byfocusing on analysis
rather than description. Most ofthe results we report

7

are available in English; some are from studies done
in Thai, some from interviews with key policymakers,
and some from preliminary findings from systematic
evaluations currently in process. We indicate in the
text the sources we used.
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Policy Initiatives to Improve Primary SChool
Quality in Thailand

Section II:
Initiatives to Improve Classroom
Teaching and Their Long-Term
Consequences

In Thailand attempts at improving the teaching
learningprocess include Reduced Instructional Time
(RIT), the 1978 curriculum, and a set of teacher
inservice initiatives. RIT, initiated in 1977, is an
instructional system that includes materials, a
management system, procedures for evaluation, and
a philosophy ofeducation that integrates its various
components. The 1978 curriculum replaced a thor
oughly outdatedcurriculumthathad been adopted in
1960. Conceptual understanding and student in
volvement in learning were two goals of the refonn.
Teacher inservice initiativeshave ranged from single
sessions on a topic, to multiple sessions on a topic, to
requirements for additional coursework in a number
of areas. Efforts to reform the school management

Expansion requires
choices, especially In
terms 91 resources.

process have included a national testing system for
sixth grade students and a subsequent set ofdistrict
and school cluster testing initiatives for all students

. in every grade each term; an inservice training pro
gram for all principals; new entry-level requirements
to become a principal; changes in the authority of
school clusters; and certain incentive programs.

Teachlng-Leamlng Process
Reduced Instructional Time (RlTJ

RIT is a complete instructional system. Its prin-
cipal components include instructional materials
based on the 1978 curriculum, a management system
designed to ensure the efficient use of these materi
als, evaluation procedures, and a philosophy ofedu
cation that integrates its various components. The
highly structured instructional materials or "learn-
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8

ing packages" are self-contained - Le., they specify
what is to be learned (content) and how it is to be
learned (procedures). The management system pro
vides many opportunities for group learning and peer
group activities. Evaluation procedures make use of
predesigned criterion-referenced tests that are built .
into the learning packages.

The goal of RIT is to provide an effective and
efficient (therefore, economical) mass primaryeduca
tion by reducing the amount of time spent in direct
instruction and student-teacher interaction, and by
increasing student involvement in directing the
learningprocess (Project RIT, 1978). It is argued that
more students reach higher levels ofcompetence, and
do 80 at reduced per-pupil cost than under the con
ventional, teacher-centered system. Launched dur
ing a period of relative teacher shortage, RIT is
specifically designed for classrooms with high stu
dent-teacher ratios (Nichols, 1980). By the mid
1980s, when the teacher surplus became a problem
for many primary schools, RIT was used mostly in
small, remote, rural elementary schools in Thailand '
where teachers continue to be in relatively short
supply.

RIT was initiated in July 1977 as a joint project
of the Southeast Asian Ministers of Education Or
ganization (SEAMEO), through its Regional Center
for Innovations and Technology (lNNOTECH), and
the DepartmentofGeneral Education ofthe Ministry
of Education in Thailand. From 1977 to 1979 both
INNOTECH and the Ministry ofEducation provided
fmancial support to the project (Project RIT, 1984).
After1979 the Thai government continued to provide
the funding needed to carry the project through a
two-phase experimental stage (1979-1981 and 1982
1983) into the current level of implementation. Try
out and experimental data for 1977 to 1982 (Project
RIT, 1984) show that RIT accomplished the following
results:

• higher levels of achievement among stu
dents usingRIT instructional materials and
procedures than among those using regular
textbooks and taught by traditional meth
ods (i.e., predominantly teacher-directed);



• greater equality of opportunity for quality
education for students as evidenced by in
creases in achievement in small RIT schools
to levels that matched those of large RIT
schools; and

• a positive cost-effectiveness ratio as a result
of the reduction in student-teacher interac
tion time leading to a reduced need for
teachers - a savings that more than covered
the expense ofproviding RIT materials and
training teachers to carry out the program.

Given its success during the tryout and experi
mental stages, the government expanded the im
plementation ofthe RIT system from an unspecified
number of small primary schools in seven provinces
in 1982 to 6,800 schools in 72 provinces in 1988
(Interview, July1988). This expansion, however, has
generally been limited to "very small" schools with
enrollments of 120 or less where teachers usually
have to teach multi-grade classes.

RIT was implemented at the classroom level
during its experimental stage (relatively controlled
conditions in an unspecified number of small rural
primary schools in seven provinces). When imple
mented, greater student learning occurred. It re
main·s to be seen whether this level of effectiveness
can be maintained as RIT is introduced into more
schools. Expansion requires choices, especially in
terms of resources. As will be shown later, several
important decisions have already been made which
may affect the long-term impact of the initiative.

The 1978 Curriculum Reform
Widespread dissatisfaction with the 1960 cur

riculum led to its replacement in 1978. The m~or
criticisms were: rigidity ofthe course content, exces
sive emphasis on a strict academic orientation, and a
teaching-learning process that emphasized rote
memorization (ONPEC, 1984). The new curriculum,
implemented grade by grade over a six year period
(1978-1983), replaced the old method of teaching
subjects separately with a design (seeTableOne, p. 9)
that grouped subjects under four areas for students
in grades one to four, and a rUthfor students in grades
five and six: basic skills (math, Thai language); life
experiences (health education, social studies, sci
ence); character development (art, music, physical
and moral education); work-oriented subjects (home
economics, carpentry, agriculture, and handicrafts);
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for students in grades five and six, a set of elective
courses under the general heading of"Extra Experi
ences" (hours were added to the school day for those
subjects which explains the 120% compared to grades
one to four). Each heading was to receive· a certain
ratio of instructional time which changed as a stu
dent proceeded through primary school.

Table One: Allocation of Time
to Subject Areas Under

1978 Curriculum

Grade: 1·2 ~ 5-6

Subject Area Percent Percent Percent

Basic Skills 50 35 25
Life Experiences 15 20 ·25
Character Development 25 25 20
Work-Oriented 10 20 30
Extra Experiences 00 00 20

Total 100 100 120

Source: Chantavanich, p:22

Conceptual understanding was to replace rote
memorization; self-study and self-involvement were
to replace spoon-feeding as the route to knowledge;
experimentation and group work were to replace
passivity. Central to this new approach to learning
was a fundamental change in the teacher's role:
instead of teacher-directed instruction, the primary
teaching strategies were guidance, advice, andfacili
tating(ONPEC, 1984).

A large body of research, including reports by
ONPEC itself, shows that this new curriculum has
yet to alter the traditional teaching styles of most
Thai teachers. Chantavanich (1983) and Wuthisen
(1984), in field studies that examined primary
schools in the early 1980s, found in the districts they
studied that course syllabi, teacher's manuals,
coursebooks, and supplementary readings were
almost nonexistent. .Where they existed, they often
communicated content more suitable to the urban
areas than the rural. For example, a content analysis
of instructional materials by Supang Chantavanich
showed the following unrealistic activities: selecting
living room and kitchen home decorations, choosing
tablecloths and curtains, visiting dressmaking

•
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shops, deciding on proper ways of ironing materials
made of cotton, silk, and nylon, to name but a few.
When confronted with expectations to teach such
content, many teachers just threw up their hands,
arguing that itwas impossible to teach such activities
in a rural setting. Moreover, no effort was made to
describe how teachers might modify their practices to
make instruction more student-centered. Finally,
whatever materials did exist often arrived long after
the term had started, an organizational problem that
created a considerable burden for teachers. Not only
did they have to teach from whatever materials were
available until texts arrived, but once they arrived,
teachers had no time to read, reflect, and understand
what was supposed to be taught the next day. In
service programs typically provided only an orienta
tion to the materials; because they did not cover all
the subjects to be taught, such sessions did little to
create the understanding needed to teach the new
content. As a result, what little change did occur was
more because of individual initiative than anything
the government did.

While curricular content has improved during
the mid-1980s and organizational bottlenecks in the
delivery of materials have largely been alleviated,
the overall cumulative effect from 1978-1986 has
been a failure in policy implementation, i.e., new
techniques and materials have generally not been
used in the classroom. A number of more recent
ONPEC inservice initiatives, however, are designed
to improve the ability of teachers to implement this
reform.

Inservice Teacher Training

• ODe Shot SessioDs
As government concern in the late 1970s and

early 1980s shifted from staffing classrooms to im
proving the quality ofinstruction by teachers already
in the classroom, single inservice sessions were held
on specific topics. While no formal evaluations are
available in English, a 1985 ONPEC report on in
service programs concluded that such activities
failed to lead to any changes in classroom behavior
(ONPRC, 1985). ONPEC has since largely phased
out this approach to improving classroom instruc
tion.

• Interactive Model of Inservice
a. "The Improvement ofTeaching Efficiency

ofthe Primary School Teachers-
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This project, under the direction of Professor
Sumon Amomvivat, was carried out by ONPEC with
World Bank funding between October 1984 and
September 1986. During the last six months of the
project, all 338,528 primary school teachers under
ONPEC's authority were trained in teaching and
learning activities related to the new curriculum.

During training, school clusters were used as
sites to reduce costs and time away from classes. The
training period had three phases. The first lasted
three days. Self-instructional packages were read,
"hands on" activities completed, and exercises an
swered. Specific attention was paid to programmed
texts and ways to stimulate effective group participa
tion. The second phase took four weeks and was
classroom based. Teachers returned to their respec
tive schools, carried out assignments, and docu
mented results, focusing particularly on strengths
and weaknesses ofthe activities. Phase three, which
lasted two days, again took place at the cluster site
where teachers presented results of their efforts,
participated in group discussions and group evalu.
ations, and completed individual self-evaluation
activities. Over 95 percent of the participants ex
pressed satisfaction with this program, and believed
it would improve their classroom teaching
(Pitiyanuwat, 1986).

Did teachers actually implement what they
learned in their classrooms? A follow-up evaluation
a year later by a team of" researchers (Pitiyanuwat,
1986) found considerable evidence that this had oc
curred, as Table Two on page 11 demonstrates.

Did the initiative improve student learning?
Although many factors could contribute to such out
comes, the initiative correlates with improved test
scores, as the sectionon testingunder school manage
ment initatives will show.

b. ·School Based" Inservice
In 1985 ONPEC launched a new inservice initia

tive called "school based" inservice. Two assump
tions guide this approach: knowledge learned has to
be transformed into action or it becomes useless;
knowledge has to be responsive to local needs or it
becomes irrelevant. ONPEC dermed school based
inservice in the following way:

...training activities provided for existing teach
ers, designed to be responsive to the local needs
and organized by the local educational offices or
schools or clusters of schools (p. 5).



Table Two: Teachers Who Frequently Used the Teaching-Learning Activities for the
Trainin( in Their Classrooms by Percent from Self-Report, Classroom Observations

by Researchers and Interviews with Students

•
Teaching-Learning Activities
1. Activities to prepare students before class
2. Helping students to be prepared
3. Arranging activities for use in the lessons
4. Use of narratives, current events, and stories
5. Use of charts, maps
6. Use of songs
7. Games
8. Demonstrations
9. Experiments

10. Student modeling of vocational roles
11. Performing plays
12. Using case examples
13. Lecture-explanation
14. Discussion
15. Debate
16. Use of group work
17. Invite teachers to give lecture-demonstration
18. Research in the library
19. Heterogeneous grouping practices
20. Support and-enCourage student involvement
21. Summarize the lesson
22. Provide extra assistance to achievers
23. Review lesson before class
24. Pretest
25. Posttest

Source: Pitiyanuwat, et al., 1986, pp. 248-255.

Classroom
Self- Observation Student

Report by Research Interviews
82.59 59.72 98.61
75.82 68.06 97.22
72.89 94.44 97.22
55.92 54.17 88.89
70.71 98.61 100.00
58.39 79.17 98.61
43.20 59.72 95.84
42.45 52.78 97.22
19.20 22.22 80.56
31.31 34.72 73.61
16.22 9.72 52.78
42.31 40.28 79.17
64.69 100.00 100.00
45.88 69.44 94.44

7.84 2.78 26.39
53.29 87.50 94.,~ •8.38 4.16 19.44
43.31 13.89 83.33
62.74 45.83 ·66.67
76.80 95.83 95.83
82.33 98.61 93.06
56.73 25.00 95.83
78.18 65.28 88.89
36.49 33.33 65.28
72.87 77.78 95.83

The emphasis on local initiative runs throughout
the program's description: curriculum. training, and
assessment are meant to adapt to local needs; local
resources are to be mobilized; and local teachers on
the core planning team are to act as resource persons
throughout the training program. While the goal of
this program is to improve the quality of teaching, a
number ofobjectives are also clearly oriented toward
improving collegiality and a sense ofprofessional re
sponsibility among teachers. The specific subset of
five goals includes the following:

• To upgrade teaching skills and working capabil
ity for all teachers in some several [sicl schools.
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• To upgrade teaching skills and working capabil
ity for every individual teacher.

• To enrich teachers' experience in view ofthe indi
vidual advancement oftheir professionalization.

• To better teachers' understandingconcemingthe
teaching profession.

• To provide general education for each individual
teacher (p. 6).

Finally, there is a clear programmatic thrust to
school-based inservice initiatives. While the method •
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The objective was to establish more adminis
trative control... by holding provincial directors
responsible for the results, and then encourag
Ing them to hold districts accountable.

FiiUl"8 One: Initiatives to Improve the
Teaching-Learning Process

the reins to the Ministry of Education at the end of
1981. The effect on the CBITP was immediate and
drastic: funds were no longer made available. In
stead ONPEC encouraged teachers to attend one of
the new open university programs. Such· divided
administrative support meant that extension centers
had to close and a sharply reduced number ofcourses
was offered only on main campuses..

This change appears lamentable. Teachers in
rural schools understandably find it extremely diffi
cult to commute to class at a main campus; extension
centers were designed to bring instruction to the
teacher. In practice, Wuthisen argues, the quality of
the courses offered in either place was irrelevant to
the needs of the teachers that the demise of the ex- .
tension centers did not really reduce the quality ofthe
offerings. Ministry of Education officials, especially
those in ONPEC responsible for cutting the pro
grams, agree with Wuthisen's assessment of the
poor quality of these programs in explaining their
decision to terminate funding. They dispute, how
ever, Wuthisen's implication that the programs were
not even theoretically defensible. They pointout that
the programs were designed to provide a means for
teachers in teacher training institutions to gain
additional income since the salary.structure in Thai
land requires additional pay for teaching evenings
and off-campus courses (Interview, October 1987).

Wuthisen's study was not designed to gather
data on classroom use of concepts or pedagogical
strategies taught in such courses. The evidence he
provides on the quality of the courses as well as the
views of the Ministry of Education officials inter
viewed for this study are· sufficient, however, to jus
tify the conclusion that such ideas were unlikely to be
implemented in the classrooom in other than individ
ual cases. This initiative, in short, was a failure.

Figure One provides a summary comparison of
the various reforms directed at teachers.

couldbe used in any subject area, ONPEC has specifi
cally chosen four projects: 1) the promotion ofdemoc
racy in primary skills; 2) the school lunch program;
3) the promotion of cooperative activities in schools;
and 4) health education to promote preventive health
care.

While three of the four areas are indirectly re-
lated to what happens in classrooms, the program
matic emphasis on cooperative activities in school is
directly relevant to the pedagogical deficit that many
primary school teachers in Thailand have. Formal
evaluations ofthis initiative are available in Thai on
various components of this initiative, but they were
not available for this study so we cannot draw conclu
sions on the extent of its implementation in class
rooms or any subsequent effects on student learning.

• Coursework Models of Inservice
Supol Wuthisen (1984) describes the Community

Based Inservice Teacher Program (CBITP) in rural
northeastern Thailand. The roots of the CBITP go
back to the Thailand UNESCO Rural Teacher Educa
tion Project (1955-1974), the Teacher Training Edu
cation Extension Program (1968-1974), and several
training programs begun during the period 1973
1975 but terminated in 1976.

The CBITP was designed to provide inservice
trainingfor teachers alreadyin classrooms in order to
meet local development and educational needs. The
program was a joint effort of eight teachers' colleges
in the northeastern region. Extension centers were
established in schools and local communities. Uni
versity staff would travel to these centers for three
days (usually Friday-Bunday) to hold a series of
intensive class meetings. Teachers couldearn credits
toward their bachelor's degree.

Implementation of the CBITP began just as the
administration of primary schools was about to
undergo a shift from the Department of Local Ad
ministration in the Ministry of Interior (MOl) to
ONPEC in the Ministry of Education. Aside from
any issues of principle that might have been in
volved, the MOl was reluctant to give up jurisdiction,
given the number of teachers who work in villages
throughout the country and the amount of money
involved. Since participation in the CBITP courses
could lead to a B.A and increased status, the MOl
gave full support to the CBITP as a meansfor gaining
favor with large numbers ofprimary school teachers
<Wuthisen, 1984). Unsuccessfu.l in its effort to pre
vent the transfer, the MOl reluctantly handed over
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Implemented in
the classroom

Goal attainment
(Le., improved
student learning)

Curriculum In.mea
1978 One Inter- Coune-

RIT CurricuL Shot active work
Yea Generally No Yea No

not (Some
individuals)

Yea No No Yea No



AIJ th.OS~ in t~e lower third on average scores and those
(pr~vlnclaldtrec.tors) who had made little or no progress

since the prevIous year were embarrassed and left the
conference ready to improve academic achievement.

•School Management Process
In this section we examine four initiatives that

have the potential for affecting the quality of class
room teaching: 1) the creation of a national test for
sixth grade students which subsequently spawned a
set of district and school cluster tests for all grades
each term; 2) an insemce training program for all
principals that included a new set of entry-level re
quirements to become a principal; 3) the school
cluster concept; and 4) certain incentive programs.

A National Test for Sixth Grade Students
In 1984 the Secretary-General ofONPEC asked

the Research and Development Division to develop a
test for a national sample of sixth grade students.
The first year the program began with a pilot in 15
percent of the districts in every province; in 1985 it
was expanded to a sample ofstudents in everydistrict
and has continued that way ever since.

According to the Deputy Secretary-General at
that time (Dr. Rung Kaewdang), the impetus for the
test stemmed directly from a need to focus attention
within schools on the academic function of schooling
(Interview, June 1988). The objective was to estab
lish more administrative control over the thousands
of schools that made up the Thai primary education
systembyholdingprovinciil directors responsible for
the results, and then encouraging them to hold dis
tricts accountable. In tum the districts would hold
schools, principals, and teachers accountable:

The problem was like this: the control of
primary school education in Thailand at the
time was very, very poor. For example,
there were no training requirements for
principals.. There was little leadership by
the principal because when we changed the
curriculum, we didn't train the principal.
We only had a very short training program
for the teachers. So. we're talking about
school supervision.

Ifthe principal went into the classroom and
the teacher asked some key words about the
new curriculum, he couldn't answer. He felt
ifhe stayed in the school he would suffer a
loss offace or embarrassment, so he moved
out of the school to spend his time in the
community, at the Ampur or"the district. So
when I went to visit schools, the problem
was that I could not find any principals who
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stayed at the school. So teaching was very,
very poor. There was no supervision no
monitoring or anything like that... '

So if we had a national test we could rank
. (the provinces). In the first year we publi
cized the results. This province ranked first
on down and the lower ones were unhappy
with the result that the test focused their at
tention more on teaching and learning.

The procedure until 1988 was for ONPEC to host
a meeting of all provincial educational directors
where mean scores, standard deviations, and two
rankings were announced (one ~th scores for high
est to lowest, a second with provinces ranked from
highest to lowest based on the rate of improvement
from the previous year). Special attention was given
to the very best and the very worst of each ranking.
Provinces with outstanding scores and those which
have achieved dramatic gains make presentationson
the strategies they used. During the period of Dr.
Rung's tenure at ONPEC each director from a prov
ince ranking in the bottom third had a private meet
ingduringthe confereRce with him and key stafffrom
the Research and Development, andPolicy and Plan
ning Divisions to discuss the provincial director's
specific problemsandhislber plans for improvingtest
scores. At that time the agency learned of special
needs that might justify additional resources.

During these meetings, the Deputy Secretary
General made mental notes about which provinces
needed a personal visit from him to better focus their
attention on academic matters (Interview, June
1988). According to other ONPEC officials, these
private meetings made the provincial directors "very
nervous" (Interviews). All those in the lower third on
average scores and those who had made little or no
progress since the previous year were embarrassed
and left the conference ready to improve academic
achievement. Provinces then began to rank districts
an~ to meet with the heads ofthe district offices on a
regular basis· to discuss progress. Districts in tum
began their own testing systems and began to rank
schools and individual classroom teachers according
to the performance of their students on tests. It is
not uncommon now to find districts allocating addi
tional merit promotions ("double" promotions) to
school clusters at the top of the ranking and school
principals using test results as one criterion (of
many) for recommending merit promotions for spe-

•
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Test results coupled with a national inservice training pro
gram for principals resulted in the resignation or voluntary
reassignment to teaching 01 2,000 principals.

./
cHic teachers.

The results, in terms ofhigher test scores on the
sixth grade national examination, show that schools,
principals, and classroom teachers have indeed be
gun to pay greater attention to the academic task of
schooling. Except for 1987 (the most recent available
scores), achievement has increased substantially
along with the percentage of students who have
satisfactorily mastered a given area. Table Three
below summarizes the results.

Test results coupled with a national inservice
training program for principals (described below)

also resulted in the resignation or voluntary reas
signment to teaching of 2,000 principals. ONPEC
officials view this result favorably, as an indication
that principals got the message: administration re
quires leadership, hard work, and attention to aca-
demics (Interviews). .

Inservice Training for Principals
A companion project to Professor Amomivivat's

national inservice program for teachers was devel
oped for principals. Under the direction ofProfessor
Teera Runcharoen from Kohn Kaen University, the
project, funded by the World Bank, provided in-

Table Three: Student Achievement on the National Sixth Grade Examination 1984-87
by Percent, and Satisfactory Achievement by Percent

Percent Attaining
Subject Area Mean Scores Satisfactory Achievement

1984 1985 1986 1987 1984 1985 1986 1987

Thai 49.08 56.84 58.40 56.29 47 69 76 64

Math 33.11 36.52 47.81 46.16 11 18 41 40

Life
Experience 44.01 45.69 54.48 50.79 30 37 65 52

Work-
Oriented . 55.28 57.60 65.83 62.13 55 60 81 67

Character
Development:
1. Attitude!

Feeling 2.88 2.87 2.94 2.91 88 89 92 92

2. Habits 2.14 2.23 2.33 2.30 90 92 96 94

3. Strength 1.65 1.66 2.14 2.06 54 52 86 96

4. Weight 2.42 2.44 2.49 2.08 92 93 94 98

5. Height 2.28 2.27 2.32 2.05 93 93 95 98

Source: ONPEC, 1987, pp. 8-9.
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A 1987 evaluation of provinces and districts
found that over 60 percent 01 principals

ranked "high" In terms 01 changed behavIor
as a result 01 the Inservlce training. •service training for all principals in Thailand during

a four year period from 1985-1988. Fifteen experi
enced principals, supervisors from provincial and
district offices, and assistants to heads of district of
fices were recruited for the project. They devoted an
entire year to developing, pilot testing, and revising
a set ofmaterials that could be used for training and
by principals after they returned to their respective
schools. Materials included video tapes, slide presen
tations, and 20 pamphlet·books that described vari
ous responsibilities of the principal, provided activi
ties to be carried out during the training, and de
scribed a set ofprojects that could be carried out after
the training was over.

The core group, assisted by other ONPEC staff,
provided training for all provincial supervisors.
Each province then organized the actual inservice
programs for principals in their respective provinces
at selected district offices. ONPEC staff and several
core group members attended each training session
to provide an official introduction to the goals, pur
poses, and expected outcomes, and to serve as facili
tators while the provincial supervisors carried out
the program.

In contrast to the inservice program for teachers
where the atmosphere was relaxed and activities
such as composing and singing songs or telling stories
followed demonstrations of pedagogical techniques
and presentations of academic content, the atmos
phere for the principals was deliberately designed to
be more pressured and more formal (Interviews).
ONPEC officials felt principals needed to recognize
that they were accountable for what occurred in their
schools. They needed to recognize that this training
should be taken seriously and was not just another
"one shot" inservice (Interviews).

This atmosphere was created during the first of
three phases ofthe inservice. Duringthis one day ori
entation, all participants were required to take a
pretest on their knowledge ofthe six areas ofadmin
istrative responsibilities: academic development,
personnel, general clerical and finance, student af
fairs, building and facilities, and the relationship be
tween the school and the community. (Principals
were expected to know these areas since they had
received a comprehensive manual from ONPEC in
1983 describing such responsibilities with informa
tion on how to carry them out.) In addition to a
pretest, overall objectives were explained, directions
were given on how to prepare for the training, and
questions were answered. In the afternoon, princi-
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pals received three of the twenty books and worked
on exercises during an intensive study period. They
were given five additional books to take home and
study and were required to complete a series of
exercises before the next phase. '

The second phase, which occurred two weeks
later, lasted five days. Provincial supervisors sum·
marized the contents of the remaining twelve books
using videos and overhead transparencies. Princi·
pals worked in groups to complete various activities
including simulations to solve typical kinds ofadmin
istrative problems facing principals.

At the conclusion of the intensive five-day train
ing session, a posttest was administered. Principals
who failed to achieve 60 percent had to restudy the
material after they returned home and were asked to
take the test again a month later. According to those
involved, as the training sessions got underway in
various provinces, word spread about its rigor and
principals from other provinces arrived ready to
work. According to participants, this willingness to
work stemmed less from the requirement to retake
the test thanfrom a desire to avoid embarrassment in
the eyes of their teachers if they had to return home
having failed the initial posttest (Interviews).

Principals were expected to use the material in
the 20 pamphlet·books upon their return home. For
a year following the inservice, district and provincial
supervisors monitored principal activities in light of
the goals of the inservice training. Principals who
passed the posttest arid received good evaluations
during the follow-up year were awarded certificates
(ONPEC, 1987). A 1987'evaluation ofprovinces and
districts found that over 60 percent of principals
ranked "high" in terms of changed behavior as a
result of the inservice training (ONPEC, 1987). As
seen above, it was during this period of time that
student achievement scores began to increase.

Concurrent with this initiative were a number of
changes in the regulations governing the require
ments to become a principal. Teachen can no longer
simply move into the administrative ranks. Mini
mum qualifications are required, district and provin
cial approval is needed, and all candidates must
complete a training program in educational admini
stration. Rankings for available positions are deter
mined on the basis of test scores upon completion of
the training program and the quality of a "mini
thesis" research project on a theme or issue in educa
tional administration.

•

•



...reactlons 01 school clusters to the new regulations may not
be uniform. Some may focus more on accountability... while
others focus on capacity-building...

Cluster Schools
As far back as 1950, the "cluster school" concept

was launched in an experimental project to promote
educational improvement in a Thai province. Staffat
larger, well-equipped, more effective schools were
encouraged to assist teachers at nearby smaller
schools to improve their pedagogical skills (Kunarak
and Saranyajaya, 1986). During the two decades
from 1960-1980, schools throughout Thailand were
grouped together in clusters in the hopes that volun
tary cooperation, sharing, and participation would
occur among schools, notjust within each school. The
cluster school concept, in short, represented a man
agement strategy for improving teacher productivity.

Various reports (Kunarak and Saranyajaya,
1986; Wongkomolshet, 1983, cited in Kunarak and
Saranyajaya; and Sudaprasert, 1983) document the
limited scope of school cluster accomplishments to
date. Formal cluster committee functions are im
pressive on paper. They include encouraging school
improvement initiatives, staff development activi
ties, and programs between school and community;
monitoring teacher performance; evaluating princi
pal performance; passingon annual budgetproposals
for each school; and recommending promotions for
teachers and principals.

In most cases, however, only the promotion rec
ommendations received serious attention until re
cently. The voluntary nature of cluster activity has
meant that individual principals retained final au
thority over whathappened in their sch~ls. Without
sufficient authority, cluster activity became largely
symbolic, at least in terms of the scale of activity
hoped for by the government. Until December 1986,
the reform was never effectively implemented, al
though some individual clusters on their own had
pursued one or more functions vigorously.

In late 1986 a m~or revision in the regulations
governing cluster activity affected the authority of
cluster committees, chairpersons, and cluster office
staff: These changes promise to alter the authority
relationships ofprineipals to their individual schools
in fundamental ways since cluster responsibilities
for school improvement, teacher inservice, and staff
evaluation have now been more clearly articulated.
In addition, for the first time, a cluster office with full
time staffwas created to manage those expanded re
sponsibilities.

While no national studies ofcluster influence on
classroom learning have been carried out to date, a
study under the auspices of BRIDGES examining
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cluster activity in two high-achieving clusters in one
region in Thailand provides some evidence on the
results ofthis management strategy (Wheeler, et aI.,
1989). In both clusters testing played a major role in
focusing teacher and principal attention on the aca
demic task ofschooling. As a result ofthe sixth grade
national test, district and cluster officials developed
a wide array of additional tests for students in all
grades that are given each term.. Six "academic
cluster teachers" (the equivalent to master teacher in
the U.S.), selected from the various schools in the
cluster on the basis of their acknowledged teaching
skills, were responsible for designing the tests in eo
operation with cluster office staff and district offi
cials. In one cluster all teachers participated in the
process oftest construction and the results were used
in a formative way, suggesting areas of needed im
provement. In the other, only the academic cluster
teacher and other officials were involved in test con
struction and the results were published, by school
and by teacher, as a way to promote competition
among classroom teachers to improve test SCO~8. In
some schools the results were also routinely used by
principals as a key criterion for recommending merit
promotions (i.e., "double" promotions).

In both clusters, staff development as well as
material development activities were responsibili
ties of the academic cluster teachers and the cluster
office staff. In one, these activities were carried out
to a considerable degree, with positive feedback from
classroom teachers and principals regarding their
effects on both the content taught and the new types
ofpedagogical ski11s1eamed. In the other, there was
little activity as teachers, including academic cluster
teachers, retreated to their classrooms to concentrate
on raising test scores on the next set of tests.

While it is impossible to generalize about other
clusters throughout the country concerning the de
gree ofactivity in each area, this study suggests that
reactions of school clusters to the new regulations
may not be uniform. Some may focus more on ac
countability through testing and extrinsic rewards
such as double promotion, while others focus on
capacity-building through staff development and
materials development. The degree ofactual cluster
influence through academic cluster teachers and
cluster office staffseems to depend to a considerable
degree on the internal dynamics ofeach school in the
cluster, a rmding that suggests that. at best, the
school cluster concept as an organizational manage
ment strategy can only facilitate internal improve-



Instructional qualify is still finally determined by what
goes on within an individual school, specifically within

the classroom and between classroom teachers and
administrators and among teachers.

ment in classroom teaching. Instructional quality is
still finally determined by what goes on within an
individual school, specifically within the classroom
and between classroom teachers and administrators
and among teachers. National government support
from ONPEC for the cluster initiative remains
strong, however, as evidenced by a number of in
service training programs designed for academic
cluster teachers, school cluster committee members,
and local citizens in their responsibilities for improv
ing the effectiveness of school clusters.

Incentive Systems
Watson (1974), in a critical review of the Thai

primary education system, notes that one major
reason better qualified teachers stay in Bangkok or
other large or medium-sized cities and towns is that
service in rural areas can jeopardize their promotion
prospects. He points out that the government has
tried to correct this problem by introducing incen
tives to persuade teachers to go to rural areas, but
does not elaborate on what these incentives were.

Whatever they were, they apparently lacked
stronggovernment support, for the literature isfilled
with examples of how the salary and promotion
system until recently served to draw better teachers
and principals out ofthe smaller rural schools to core
cluster schools and schools in more urban areas
(Chantavanich, 1983; Wuthisen, 1984). Credentials

played a critical role in securing transfers and promo
tions: the more course credits or the higher the
degree, the more likely a transfer or promotion.
Credentialism transformed what could have been
actual learning into surrogate learning. Once teach
ers obtained a degree, they requested a transfer.
Pending approval, teachers could even arrange
leaves ofabsence from their base school. Either way
the result was the same: rural schools with nomi
nally sufficient staff in fact experienced teacher
shortages, and morale among those who remained
sank even lower.

In the mid-1980s ONPEC revisedthe regulations
governing transfers and promotions. No longer can
teachers transfer at will; they must teach at least a
year before transferring to another school in the
cluster, two years before transferring to another
district, and three years before transferring to an
other province. For both transfers and merit promo
tions, student academic performance is supposed to
be considered along with other factors. In addition
ONPEC has tried to make more specific the criteria
for "good" teaching, proposingfive indicators to prin
cipals and district officiale for use in evaluating
teachingand transfer requests. (Interviews, October
1977). These initiatives are so recent, however, that
the conclusion is justified that the current system
remains largely intact. Figure Two summarizes the
argument for the school management area.

Fiaure Two: Initiatives to Improve the
School Manalement Process

Implemented
at the
classroom level

Good
attainment
(i.e., improved
student learning)

Testing

Yes

Yes

Principal
In.service

Yes

Yes
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In process
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Incentive
Programs

In process

No



BRIDGES RESEARCH REPORT SERIES- '. -

Policy Initiatives to Improve Primary School
Qualify in Thai/and

Section III:
Implementation Characteristics
That Help to Predict Success

There are three patterns in the initiatives de
scribed. First, several initiatives were not imple
mented effectively, in the sense that the techniques,
materials, or concepts central to the reform were
never applied, and the initiatives failed, predictably,
to improve school quality. They were either dropped
or sharply curtailed (coursework and one shot incen
tives programs). Although teachers attended these
programs, they rarely implemented the techniques
presented in their own classrooms.

Second, several initiatives were partially imple
mented but had little effect on improving school
quality. They are now being modified in hopes that
more effective implementation and, ultimately, a de
monstrable contribution to school quality will follow.
These include the 1978 curriculum reform, the clus
ter school movement, and incentive schemes de
signed to encourage teachers to stay in rural areas.

The third pattem involves reforms which actu
ally reached the school or clflSsroom levels (i.e. were
used by teachers and principals) and which proved
effective. These include: RIT, Professor Amom
vivat's interactive approach to inservice training for

Strong central suppod
goes beyond rhetoric
to the allocatIon of re
sources...

teachers, the accountability-focused inservice pro
gram for administrators, and the national testing
system for sixth grade students. It is perhaps notable
that a fourth pattern-involving a vigorously imple
mented reform that nonetheless proved ineffective
failed to turn up in our sample.

Is it possible to distill from these cases a set of
identifiable characteristics of the implementation
process that help to predict implementation success?
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The criteria are: teachers and principals actually
using what was taught or required and such actions
leading to desired results. We think it is. But such
characteristics are related to another dimension
which we have yet to introduce, namely the type of
policy initiative underconsideration. Ifwe look at the
array of policies we see that some are designed to
make teachers and principals more accountable; that
is, to focus their attention on academic tasks as a way
to increase student learning. Others are designed to
build teacher and principal capacity, in terms- of
knowledge, to provide quality instruction and admin
istrative leadership as a means to accomplish the
same goal. The national testing program illustrates
the accountability approach, while interactive staff'
development programs illustrate the capacity-build
ingapproach. Some initiatives, moreover, such as the
school cluster reform of 1986, are specifically de
signed to improve both, but our fiel4work thus far
suggests that one or the other approach tends to
dominate as time goes on. Thus it is useful fint. to
describe the central characteristics of these two
approaches and then retum to the elements of·suc
cessful implementation," since these elements differ
according to the approach used.

Accountability uses regulations, requirements;
testing, and hierarchical pattems ofdecision making
and control to improve the quality of education. It
assumes that teachers need direction from above,
especiallypoor teachers who mightotherwisedo little
or no teaching. Rewards and incentives are primarily
extrinsic, such as salary promotions (double promo
tions). Public ranking oftest results is used as a way
to stimulate greater effort by individual teachers.

In contrast, capacity-building emphasizes more
collaboration and cooperation to improve the quality
of teaching. Under capacity-building, leadership
emphasizes participation, in the beliefthat teachers
and principals will collectively develop goals for
improving the quality of education in individual
classrooms. Teachers are'assumed to be competent
and sincere in their desire to improve. The most
important rewards are often intrinsic, i.e., intemal,
as the result of participation to define and achieve
goals for improvement.



To satisfy our first criterion of "successful im
plementation" a reform initiative must reach the
school or classroom level, i.e., teachers or principals
mustactually use or carry out what theyhave learned
or been mandated to implement. Strong, united
central support is required for initiatives reflecting
either approach.

Strong Central Support
In an administrative system as highly central

ized as Thailand's, one necessary condition for suc
cessful implementation is strong, united central
government support, including strong support from
within the agency responsible for primary education
in Thailand, ONPEC. For example, consider RIT.
Although fonnally a joint project between the Minis
try of Education and INNOTECH, Project RIT also
received considerable support from the Ministry of
Interior during its tryout and experimental years.
The MOl, for example, helped RIT staff to recnrlt
teachers and arranged access to districts in two
regions for the actual experiment. The Ministry of
Education, meanwhile, provided senior staff, office
space, and needed equipment (Six Month Progress
Report No.1, 1977). Such cooperation was needed
because formal administrative responsibilities for
the education system rested with the MOl until 1980.
Such cooperation, by itself, also represented a clear
indication of serious government support, given the
normally separate paths ministries follow as they
implement policy in Thailand (a point discussed in
greater detail below). Moreover, such support re
flected Dr. Rung's view that the project's earlyaccom
plishments justified Ministry of Education support.
Had he notQeen convinced ofits potential for success,
his agency would nothave supported its continuation
(Interview, October 1987). Once the project came to
an end, the Ministry ofEducation assumed thefinan
cial cost of supporting the project and not only in
creased the scope ofRIT activities but its budget as
well (between 1980 and 1984, for example, the Min
istry spent over $1.1 million) (Project RIT, 1984).

Interactive models of inservice teacher training
~rovide a second example. ONPEC indicated its
ltrong support for Professor Amomvivat's project to
mprove teaching efficiency ofprimary school teach
~rs byits willingness to negotiate a 23 million Baht(1
Dillion dollars) loan from the World Bank-and to use
)ortions ofits annual budget for the project. ONPEC
aw to it that school cluster committees were aware
If their responsibility to host the training sessions
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and to see that all training materials were available
for cluster use at the appropriate times. Regarding
the "school-based" model of inservice training, ON
PEe launched this initiative with considerable fan
fare in 1985 and is now in the process ofsupporting a
number ofinitiatives using this approach. ONPEC's
initiative for principals was also funded by the World
Bank, and, as with Professor Amomvivat's project,
attendance was mandatory for their target audience.

The national system of testing sixth grade stu
dents enjoyed clear support from ONPEC. As de
scribedearlier, a wide array ofsanctions andrewards
were mobilized to capture the attention ofprovincial
education directors who moved quickly to create
similar pressure on district officials who in tum
responded in similar ways to those organizations
down the administrative chain of command. The
cluster school concept, as indicated earlier, has long
enjoyed central govemment supportbut in December
1986, after evaluating the program's strengths and
weaknesses, such support was increased through a
major revision in the authority ofcluster committees,
chairpersons, and cluster staff. Several training
.programs were also launched to help cluster officials,
school principals, classroom teachers, and parents
understand their new responsibilities.

Strong central support, moreover, goes beyond
rhetoric to the allocation of resources, as suggested
above and illustrated by a counter example, the 1978
curriculum reform. The commitment ofThai official.
at the central level for this reform has been and
remains strong, yet its implementation has been
largely unsuccessful. A national committee devel
oped the new cuniculum over a seven year period; an
Education Reform Committee worked to consolidate
public opinion behind the reform; teacher training
institutions were urged to modify their programs to
prepare teachers for the new curriculum; and train
ing courses were conducted on the new curriculum
(ONPEC, 1986).

Failure to implement the curriculum OCCUlTed
because support did not translate into follow-through
in terms of resources for training. The 360 million
Baht (ca. 15 million dollars) proved woefully inade
quate to lead to changes in teacher and principal
behavior in schools and classrooms (Interview, June
1988).

The lack of strong united government support,
not only between and among ministries but also
within ONPEC, can spell the doom of any reform
initiative. As noted earlier the Community Based
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Active student involvement In experimental RIT classes...
mirrored their teachers' active Involvement In the
Implementation 01 the reform.

Inservice Teacher Program (CBITP) got caught in an
administrative province struggle between ONPEC in
the Ministry ofEducation and the Department ofLo
cal Administration in the Ministry of Interior. As a
result the program saw its funding withdrawn and
support given to alternative institutions (the Open
University). ONPEC proposals to encourage good
teachers and administrators to stay in small rural
primary schools have yet to receive a favorable hear
ing from other more powerful agencies. Only the
most dedicated (and skillful) political leadership
could possibly lead to agreement among the different
agencies responsible for personnel policies in Thai
land and the implementation of a new incentive
system over the entrenched one. ONPEC leadership
for changes in this area, however, has only come
recently, too late to have created any meaningful
change to date.

Involvement of Those Affected In the
Planning and Implementation Phases
and the Use ofsanctions and Incentives

The importance ofstrong, united central support
for successful implementation represents only the
first step in getting the policy to be used; it is a
necessary but not a sufficient condition. The second
step depends on the approach that underlies the
particular policy initiative: capacity-building or ac
countability. Capacity-building policies require in
volvement by those directly affected during the plan
ning and implementation phases ifthey are" to result
in changed behavior.

Capacity-Building Policies
The experimental phase of RIT illustrates the

theme of involvement. During the first haltof1977
eleven supervisors from the Department of General
Education and 41 teachers worked with Project RIT
staff to adapt the approach to the Thai context,
specifically in the area of curricular design (Project
RIT,1984). During the latter half materials were
field tested by RIT staff and collectively revised.
Between 1979 and 1981 ten schools took part in the
first phase of the experiment. A ten day inservice

" training program by Project staffprepared teachers
in these schools for this new initiative. Each phase
was examined: curriculum, group learning, evalu
ation, and remediation. Between 1982 and 1983 the
project was expanded to 700 primary schools in rural
areas and 32 secondary schools. Again "on-the-job-
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training was used to train teachers to implement the
model. The evaluation report (Project RIT, 1984)
noted that this kind of inservice "has proved to be
very effective as the supervisors (and teachers) have
a chance to put theories, which they have learned,
into practice. They are able to try out their design and
materials in real situations [sic] in schools" (p.31).

As the pilot phase of the project came to a close
and the implementation phase began, a change of
potentially great significancefor the future success of
this initiative was introduced. Instead ofproviding a
classroom model that involves teachers directly in
trying out materials and receiving feedback on their
performance, the project as it is now being institu
tionalized provides only a training package consist
ing of a cassette tape, a sample of instructional
materials, and a workbook for new teachers (Project
RIT, 1984). Teachersare to use this self-instructional
package and are to answer questions on an exam that
is scored centrally by the Ministry. (Those scoring
below 80 percent receive greater supervision than
those scoring above 80 percent) (Project RIT, 1984).

The RIT experience illustrates how both the
process of implementation and the content of a re
form can evolve under the pressure ofinstitutionali
zation. During the experimental stage, RIT involved
teachers in developing materials and in testing them
in the classroom. In a very real sense, the teachers
helped create the content ofthe reform during ita im
plementation, and thi's active learning process moti
vated them to use the'techniques in a sustained way
thereafter. Active student involvement in experi
mental RIT classes, which contradicted the teacher
centered relations of conventional Thai classrooms,
mirrored their teachers' active involvement in the
implementation of the reform.

Changes in the training process may reduce the
chances for comparable levels of success in the
schools where RIT has recently been introduced.
Interview data from a BRIDGES study of RIT cur
rently in progress shows that provincial administra
tors responsible for RIT believe this to be the case
(Pasigna, forthcoming). Moreover, schools thathave
used RIT for a number of years are now dependent
entirely on the ability ofexperienced teachers or the
principal to train teachers who have recently come to
the school. Finally, as noted earlier, RIT is a program
designed in part to reduce the number ofteachers in
a school and is thus best suited for small, rural
schools that either have difficulty in recruiting and
retaining teachers or do not have the enrollments to



When teachers lack the opportunity to learn the concepts
behind the curriculum they are supposed to teach, they

don't teach It, or if they do, they teach It poorly.

justify a teacher for every grade. Thus the program
is unlikely to expand to more than 20 percent of the
primary schools (its current projected expansion). Its
materials, however, could be used more widely.
Because of their cost this is also unlikely to occur.
For example, in grade one, the RIT learning pack
age of 23 books cost 88 Baht (approximately $3.50),
whereas the approved set of six textbooks for the
same grade costs only 33 Baht (about $1.25)
(Pasigna, forthcoming).

Turning to a second set ofinitiatives, interactive
models ofinservice teacher training, we again see the
important role collaboration among these officials
played in creating the district results. One of the
mottos of Professor Amomvivat's inservice pro
gram, for example, takes up this theme explicitly:

It is said that in teaching showing through
actual doing only once is worth more than
tellinghow todo it ten times (ONPEC, 1985,
p.3).

The fonnat necessitated active involvement by
teachers in completely "hands on" activities and
exercises to test their understandings ofself-instruc
tional packages. The second phase allowed teachers
to try out what they had learned, and the third phase,
to share their results with peers and project trainers.
In so doing teachers took ownership ofwhat they had
learned since they could speak from practical experi
ence about the strengths and weaknesses of the
curriculum. They also learned from others how to
improve activities that had not been successful.
Similarly, with the new "school-based" initiatives
considerable emphasis is given to meaningful local
participation: a core group of teachers from the
cluster reviews materials sent from ONPEC, dis
cusses objectives and training strategies in terms of
local conditions, and plans how to implement the
sessions. For each school building there is a team
that implements specific training sessions and en
courages teachers to carry out various activities in
their classrooms and to communicate their reactions
to the committee.

Efforts to implement the 1978 curriculum and to
train teachers through "one shot" inservice initia
tives or university courses, we have seen, failed in
part because those directly affected were not in
volved in the design and implementation of these
efforts. For the 1978 curriculum, what few inservice
programs occurred during the first few years used a
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teacher-directed lecture format that provided few
insights and considerable disengagement.

An interview in Chantavanich's study captured
these problems:

.Some syllabi such as those for Thai laun
guage and arithmetic are very good but I
don't understand the other subjects. When
we went to the orientation, we were forced to
attend only one area of exposure.,,(p.70).

When teachers lack the opportunity to learn the
concepts behind the curriculum they are supposed to
teach, they don't teach it, or if they do, they teach it
poorly. One inservice session for the 1978 curriculum
observed by Chantavanich's research team was de
voted to "cooperation." Instead of explaining the
concept ofteamwork, critical to effective group work,
the instructor just lectured on various ways of de
fming cooperation. Once back in the classroom,
teachers who attended that session lacked any real
understanding of how to create teamwork, so they
just continued using a lecture format.

While available sources do not show whether
teachers were involved in the work of the National
Committee that developed the newcurriculum, we do
know that their involvement in the dissemination
phase was only passive. They attended what few
sessions there were to receive information, not to
participate in its design or to receive assistance in
how to fit the curriculum to the needs oftheir respec
tive classrooms. As wehave seen, principals received
no inservice training at all, which undermined their
ability to provide leadership in the school for aca
demic affairs.

For "one shot" inservice sessions, teachers also
had virtually no involvement in the design phase of
the sessions and little or no participation during the
training. Generally they sat and listened to speaker
after speaker. As Dr. Rung, then Deputy Secretary
General ofONPEC, put it in a 1985 speech: -Such
lectures...were not responsive to teachers...only to
the lecturers" (ONPEC, 1985, p.59). Since there was
no follow-up to help teachers make ~ense of what
they had learned in terms of their own classroom
settings, much ofwhat they learned was never tried
but rather soon forgotten (ONPEC, 1985).

University courses' proved no better. As
Wuthisen shows, CBITP courses were taught using a
teacher-centered approach. Students had no input
into content and were given only lectures.

•

•



The capacity-building policies seem to require
(and seem to resuff In) more active student
Involvement In the learnIng process.

Accountability Policies
Turning to the accountability approach we see

that participation by those affected is much less im
portant. More important is the ability oft?~ national
government, specifically ONPEC, to moblhze and to
use a wide array ofsanctions and incentives on those
who are directly affected. The testing initiative
provides a pristine example. The policy was clear,
simple, and backed by every available method of
coercion and reward available to ONPEC: national
meetings with all provincial directors; public rank
ings; private meetings with senior ONPEC officials;
follow-up visits by the DeputySecretary-General and
his staff; reports ofsuccess stories; rewards (ranging
from double promotions for provinces that improved
dramatically to opportunities to attend international
conferencesfor provincial directors who were already
at the top of the pay scale); all served to capture the
attention of those who were affected. Within a year
of the start of this program, a similar system had
been instituted within each province affecting dis
tricts, school clusters, individual schools, and every
classroom teacher. As we have seen, test scores, until
1987, rose dramatically and 2,000 principals are now
doing something other than administration.

The inservice program for administrators repre
sents a second example of this accountability ap
proach. All principals had to attend; they faced a
difficult pretest over administrative tasks that were
already expected to be in place; they had to pass a
posttest or face both humiliation at their school and
the need to retake the teat. They were expected to
implement projects from the 20 pamphlet-books they
took with themfrom the sessions; district supervisors
were expected to monitor principal performance
during the following year. The policy was clear,
simple and backed by sanctions; evaluation results
show changes occurred in principal behavior.

By way ofsummary, the successful implementa
tion of policy initiatives requires first of all strong,
united govemment support, particularly by the
agency directly administering most primary schools
in Thailand, ONPEC; and second, depending on the
particularpolicy approach ~sed (capacity-buildingor
accountability), the involvement ofthose directlyaf
fected or the mobilization ofthe use ofa wide array of
sanctions and incentives for those directly affected.

Features 01 Content that Lead to
Desired Change

Once in place, what factors seem to explain why
a particular initiative leads to desirable outcomes?
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For either approach, it seems to be necessary that the
content of the initiative address some of the basic
needs of teachers (increased competence in content
and pedagogy) and of principals (increased compe
tence in school management p"'actices). .After that
the conditions again diverge according to type of
policy. The capacity-buildingpolicies seem to require
(and seem to result in) more active student involve
ment in the leamingprocess. Accountability policies
seem to succeed if they respond to deeply held cul
tural values of deference towards authority and a
sense ofduty. Letus see how this works in the policies
we have described.

Capacity-Building Initiatives
During its experimental yean RIT provided a

clear illustration of how a reform can address such
needs and, in the pI'OeeSS, can stimulate greater
student engagement in the teaching-learning proc
ess. Project RIT materials integrated content aerosl
the five subject blocks specified by the 1978 ~cu
lum reform: basic skills, life experiences, character
development, work-oriented, and extra experiences.
For teachers participating in RIT, inservice sessions
provided the first effective introduction to the new
curriculum and showed how to make it work in the
classroom. Evaluation results, summarized earlier,
show that student gains occurred as a resull

RIT also addressed the·need for improved peda
gogy. The rapid expansion in the number ofprimary
school teachers during the decades 1960-1980meant
that many prospective teachers entered the
workforce inadequately· prepared in pedagogy.
"Chalk and talk" methods ofdirectinstruction (where
teachers have no instructional objective and simply
write points on the board) predominated in nearly 80
percent ofThai classrooms (Suwanketnikom, 1987)
with devastating effects on student interest and
engagement. Project RITdirectly addressed tJrls
problem through its student-eentered approach to
learning. Student interaction based on group learn
ing activities placed the student in a more active role
as a learner. Evaluations documented *more enjoy
able leaminl(' from active engagement in learningby
doing, through group projects and peer teaching
(Project HIT, 1984). As noted above, such engage.
ment led to greater leaminggains than instructional
strategies where facts were enumerated by an unen
thusiastic teacher.

While RIT helped teachers overcome pedagogical
deficits and enabled them to implement the 1978
curriculum reform, it also improved their under-



Accountability policies seem to succeed" they
respond to deeply held cultural values of defer

ence towards authority and a sense of duty.

standingofcontent and pedagogy(Project RIT, 1984).
In other words, the project also contributed to build
ingcontent knowledge and pedagogical skills among
teachers. It did this in two ways: it provided a
systematic approach to instructional design and it
encouraged teachers' active involvement in the ac
tual implementation of the system.

Project RIT systematically links instructional
content, management, and evaluation. Without RIT,
teachers with limited pedagogical andcontentknowl
edge are expected to function like professional teach
ers, i.e., to plan lessons, to prepare instructional ma
terials, and then to teach content. RIT provides the
teachers with a set ofinstructional materials thathas
been developed by Thai educators and has been
thoroughly field tested As teachers use the materi
als, they improve their own understandingofthe con
cepts being taught. As they use the management
system, which creates a shared responsibility for
learningthrough teacher-studentinteraction around
group learning, teachers experience alternative
pedagogical strategies to direct teacher instruction,
strategieswhich then become an integral partoftheir
own teaching repertoires.

Another important contribution ofProject RIT is
in evaluation. Qualitative case studies (Chantavan
ich, 1983, andWuthisen, 1984)document in consider
able detail the effects of the inadequate evaluation
skills of Thai teachers.. RIT directly contributes to
improvement in this area since it provides criterion
referenced tests for every unit for all six grades. Not
only can teachersmonitor studentprogress,buteffec
tive remediation becomes possible.

Quality materials, a management system that
engages students in learning, and an evaluation
component that identifies what has been learned are
useful only to the extent that teachers learn how to
use the system~ ProjectRIT has demonstrated that it
can do this and has shown, at least in its initial
phases, that it is a policy initiative that can improve
student learning.

Besides RIT, there is Professor Amomvivat's
interactive model ofinservice training where all the
conditions hold. Hel" "teaching efficiency" program
focuses directly on improving teacher competency to
teach the new curriculum while the "schoolbased" in
service initiative includes a major component on pro
moting cooperative activities in school.

Strong central government support, an imple
mentation process that actively involved teachers,
and content that compensated for pedagogical or
content deficits Ol" increased competency in these
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areas, created an environment for active, even enthu
siastic, learning by teachers. This translated into
increased student engagement in the learning proc
ess and educational gains by primary students.
When one or more of the conditions is absent, the re
fonn initiatives are not "successfully implemented."

Accountability Initiatives
As noted earlier, teachers and principals alike in

Thailand lack evaluation skills. Anational examina
tion for all sixth grade students provides summative
information on student competencies. It provides
data that identifies candidates for possible rewards
such as double promotions, as well as information on
areas in need of remediation. Inservice sessions for
principals found their way into managementpractice
in part because the material met a definite need. For
example, across all the schools in our current field
study oftwo effective school clusters, principals said
they benefited enormously from the content of the
inservice program. In fact it was not uncommon for
them, upon returning home, to promote inservice
trainingfor their entire teaching staff', reviewing the
major elements of what they had,leamed 80 that
teachers would be aware of what the principal was
doing and why. As with initiatives Wider the capac
ity.building approach, one requirement fOl" sueeesa
ful implementation, in terms of creating desired
results, is that such policies must meet the needs of
those affected. The means used to carry out those
policies are of lesser importance.

The second criterion for successful implementa
tion ofaccountability initiatives differs from that for
the capacity.building initiatives. Instead of requir
ingmore student engagement, or altered forms ofso
cial relations in the classroom, such reforms must be
congruent with a set ofcultural values held by teach·
ers and principals alike. In the Thai case this is
deference toward highel" authorities and a strong
sense of duty. Later in this essay we analyze both
these themes in greater detail, so at this point all we
shall do is to point out that theThai cultural tradition
ofdeference by subordinates to superiors leads lower
level education officials to accept as right and appro
priate mandates such as a national test for sixth
grade students. Thai teachers and principals saw it
as reasonable that the national government should
want such information and believed it was their duty
to comply. Regarding inservice training for princi
pals, the culturalelement is alsoimportantfor under
standing why the policy led to desired results.

The importance of leadership in Thai organiza-

•
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tionallife has a special significance. Given a society
based on deference from subordinates to superordi
nates, a clear system of ranking and the notion of
"patron-client- relations within organizations
(Hanks, 1975), those in authority are expected to lead
and within broad limits oftolerance, similar in many, .
ways to the British Cabinet (Mackintosh, 1962),
those who are led expect to follow. Where leadership
is absent, organizational life often degenerates into
factionalism (Xuto, ed., 1987) as those on similar
levels within an organization often find it difficult to
cooperate, negotiate, and reach consensus with each
other on a common policy. As we have seen, the
absence ofany inservice trainingfor principals about
their responsibilities under the new curriculum had
the unintended consequence of undermining their
leadership role within the school. As the former
Deputy Secretary-General noted in the interview
cited earlier, a substantial leadership void existed in
most of the primary schools in Thailand during the
early to mid-1980s. Inaervice training, in fact, was
specifically designed to create the capacity for such
leadership. While it took an order to get them there
(which they accepted as right and appropriate), once
there, it did not take principals long to see the
implications of the training for increasing their ca
pacity for leadership, which contributed in a funda
mental way to spurring their interest and involve
ment. The news that district and provincial supervi
sors were to follow up the training session with
monitoringvisita to see that practice changed, served
to reinforce the importance of what principals
learned and the role they were expected to play in
improving academic learning.

Summary
The importance of this model lies in its explana

tory power. It helps to understand why some reforms
never got used at all, why Some were only partially
implemented and thus required revision and further
support if they were to work, and why some not only
reached the school and classroom levels but actually
produced desired effects. Why was the 1978 curricu
lum not implemented in a systematic way in class
rooms? Besides mixed central government support
(especially the low level ofresources committed to the
project), the process of implementation failed to in
volve teachers and principals in a meaningful way
and the information that was provided either came
too late (i.e., textbooks) or proved too superficial to
use. Why did coursework and "one shot" inservice
programs fail? Both might have addressed the con
tent and pedagogical needs ofteachers but infighting
by agencies at the centra1level weakened this pro
gram and rote lectures killed any interest teachen
might have had. The result was a set of initiatives
that never found their way into the teaching and
administrative practices of schools.

In contrast, interactive models of inservice and
Project RIT combined strong, united government
support, participation by those directly affected,
content thatmet the needs ofteachers and principals,
and increased student engagement. As a result what
was learned was used and what was used improved
student learning. Testing and inservice for princi
pals reached the school and classroom levels and
contributed to improved student learning (by focus
ing attention on the academic task of schooling and
increasing the leadership capacity of principals)
because of strong government support, content that
met the needs of those affected, and the congruence
between the ways the reforms were implementedand
key values in Thai political culture. See Figure
Three, p. 25.
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Fieure Three: Components ofttSuccessfullmplementation"

Teaehinc-Learninc Proceu School ManaeeiDent Proc..
Project 1978 One Inter- Course- Testing Principal School Incentive

RlT Curriculum Shot action work Inaervice Cluster Programs

Implemented in the yes generally no yes no yes yes inproceu in proceu
8chooVclassroom not

1. Strongly united
central government yes "yes" yes, yes no yes yes yes no, recent
support (lack of then no efforts by

funds) ONPEC

2. Involves teachers
and administrators
in a meaningful yes no no yes no
way in the design
and implementation

3. Mobilize and use
sanctions and yes yee inproce.. yee
incentives

Achieved Desired Changes •
1. Content either

compensates for
pedagogical/content yee not not yes yes yell in procell no
deficite or improves relevant relevant
pedagogical/content
knowledge

2. Greater student!
teacher engagement yes not not 188
in the learning relevant relevant
process

3. Reflects cultural
values yes yes

•
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~=h·_~------"-------_···Policy Initiatives to Improve Primary School
Quality In Thoiland

Section IV: Conclusion:
Lessons Concerning
Obstacles to Initiatives

I
j

Monitoring, control, sanctions, and rewards rep
resent one way to improve educational quality. This
accountability approach requires little participation
in the design of policy by those directly affected;
policy simply needs to be carned out. The capacity
building approach rests on collaboration, coopera
tion, participation, and shared decision making to
improve the knowledge of teachers and to create the
environment necessary for effective classroom leam
ing. Thai policymakers see these two approaches as
part of a comprehensive strategy to improve aca~

demic learning. Teachers need to better understand
content; they also need to be held accountable for
student achievement. Hence staff development and
testing are compatible strategies for reaching the
same goal (Interview, March 1987). The two strate
gies, however, also exist in a state of tension with
each other and there are signs that the accountability
approach now predominates and may have negative
consequences for the future development ofprimary
education in Thailand.

...one reading of the re
forms Is that desired
classroom changes
must be embodied 01
expressed In the social
relations through which
the reform Is Imple
mented.

We leamed earlier from the former Deputy Sec
retary-General of ONPEC that a national testing
system for sixth grade students was launched as a
way to gain some measure of control over a system
that was practically devoid ofleadership and seemed
mired in mediocrity with respect to academic per
fonnance. He fully expected thatprovincial directors
would respond by putting pressure on those below
them to create a testing system that would lead to
improved scores on the sixth grade national exam,
and that district officials would follow suit with
respect to school clusters (Interview, June 1988). We
also leamed that principal inservice, programs for
provincial and district supervisors, certain changes
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in school cluster regulations, and new requirements
for transfers all reflect a philosophical belief in ON
PEC of the need for improved accountability.

At the same time that initiatives reflecting an
accountability approach were being pursued, ON
PEC, also aggressively pursued a policy of adminis
tratively decentralizing decisions and promoting
capacity-building initiatives. The fonner Deputy
Secretary-General explains this second approach in
the following way:

...We are so centralized that we cannot solve
our problems. The primary school system ia
a big system. So when I wrote the regula
tions and developed all these proposals, I
made decentralization directly to schools a
key part: schools first, then school cluster,
provinces and Bangkok (Interview, October
1987).

There is a connection between decentralization of
decision making and the style of social relations in
classrooms that he hopes the capacity-building poli
cies will create:

It [participation by students in the learning
process] means they are planning by them
selves. For example, they would like to do
something, one exercise about an experi
ment. It means that they should plan it by
themselves. Even education itself, it should
be carried out by the student because in our
educational system most of the students
after graduating from grade six leave the
school system. The teacher says do this, do
that. When they go out, nobody tells them.
They have to know how to do it themselves;
there is a big gap between life in the school
and life in their home. You have to do it by
yourself. We think if they participate, this
means everything is by them, not by me.
[Why is that good?] Because Thailand is a
big system. We cannot decide everything, so
they have to decide by themselves and select
by themselves. This is what we have to
teach them (Interview, October 1987).



Why is this focus important? Effective teaching
and learning require engagement, participation and
commitment, not passivity or alienation. Participa
tion in implementing a reform is a way to adapt
specific components to local needs but it is more than
that. It is a way to build knowledge of what partici
pation means. Such knowledge, which teachers gain
by participating in the reform itself, may then be
transferred to the classroom where teachers elicit
active involvement ofstudents in the teaching-learn
ing process. Such a transformation of teacher-stu
dent interaction is a key issue that Thai officials
involved in these reforms referred to often in our
interviews. In a very real sense one reading of the
reforms is that desired classroom changes must be
embodied or expressed in the social relations through
which the reform is implemented. That is, to a certain
degree, the medium through which the reform is im
plemented becomes the message about how class
rooms should function.

There is a tension between a" capacity-building
medium and its message on the one hand and the ac
countability approach on the other~ First, the ac
countability approach is premised on a hierarchical
model of decision making in which decisions come
from above with little meaningful participation by
those directly affected. The medium and the message
ofsuch an approach support teacher authority rather
than student participation in learning.

Second, there is the matter of time and rewards.
Is a teacher's time better spent teaching his or her
own class to the exclusion of everything else so test
scores canbe raised, with a possibledouble promotion
as a reward, or is it better to spend some time in staff
development sessions? Since test results provide
immediate feedback compared with staff develop
ment (which only improves the capacityofteachers to
make a difference over time), making rewards and
sanctions highly visible provokes competition for a
scarce resource: time.

Third, the accountability approach, as reflected
in testing, can rest on a rather narrow definition of
education, one that emphasizes factualleaming over
problem-solving skills. Since the teaching of prob
lem-solving skills lends itself to group work rather
than teacher-centered instruction, the need to
change the social relations in the c1assroo.m becomes
especially important, which again serves to put the
two approaches in conflict. Given these tensions,
what evidence do we have that the accountability
approach is now in ascendancy and likely to play an
even greater role in the next few years? What might
be some ofthe implications for improving the quality
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ofprimary schools in Thailand?
During the 1980s, ONPEC successfully imple

mented a number of initiatives reflecting each ap
proach. But in highly centralized systems, leader
ship becomes especially important. The former
Deputy Secretary-General has left ONPEC, taking
with him key staff, for the Office of. the Private
Education Commission, as the result of a promotion
to Secretary-General. ONPEC's resources have now
been allocated principally toward initiatives reflect
ing the accountability approach. The testing system
is in place at the national, district, and cluster levels
with all students being assessed every term by one
test or another. Monitoring and supervision by dis
trict supervisors, principals, and certain school clus
ter officials are now stressed. Meanwhile Professor
Arnornvivat's inservice program is over.

But there is more to resolving the current prob
lem than simply shifting priorities under a new
leadership team. Capacity-building policies face an
especially difficult challenge in becoming an estab
lished part of the policy agenda in Thailand. Thai
land is a highly centralized administrative system
with a political culture that supports decisions from
above and limited participation. Let us examine both
these points.

Tha; Bureaucracy
One way to view Thai government admini
stration is in tel1D:s of the bamboo plant.
Bamboo shoots are strong. They bend with
the wind but do notbreak. Hollow, they may
grow to a considerable height, perhaps by
the hundreds in a single grove. But there is
no interpenetration between one shoot and
the rest.

This is akin to Thai govemment agencies:
ministries, departments, and so on. Each
one parallels the rest as it reaches out from
Bangkok to the country's 72 provinces and
500 districts. Funds and decisions flow
downwardin a single agency, and there is no
real interpenetration, no effective inter
agency activity. There is, ofcourse, a clamor
for coordination, especially to meet new
crises. The unilateral attempts at coordina
tion that are made, however, are equivalent
to the "click, click, click" sound made by
bamboo blowing gently in the breeze. One
bamboo shoot cannot hear the others, at
however many points they may touch
(Morell and Samudavanya, 1981, p. 70).
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The roots of this system, as Riggs (1966) has
shown, go back to the bureaucratic reorganization of
1892 which increased the centralization ofthe regime
by creating new, national, functionally specialized
administrative departments, each with itsheadquar
ters in Bangkok and linked with corresponding field
offices at the regional, provincial, and district levels
ofgovemment. The events of1932 further strength
ened the bureaucracy as political power shifted from
the throne to a bureaucratic ruling circle. Since then,
reforms designed to increase legislative and elected
official control over the bureaucracy have had little
success.

In such a "bureaucratic polity" decisions come
down from above with little opportunity for meaning
ful input.by those ultimately affected: the teachers
and principals.

Pol/t/cal Culture
Centralized decision makingrests not only on the

power of those at the top but also on the cultural
attitudes of those at the bottom. There is a basis in
Thai culture for legitimizing the authority of those
who rule simply because they actualIy hold power.
Phillips and Wilson (1964) found that Thai peasants
"look to their government as a source of gentle be-

. nevolent concern," 88 a bOdy possessed, ideally, of
"the attributes ofa strong, wise, butindulgentfather"
(pp.15-16).

These generalized virtues manifest them
selves in the social behavior of the Thai by
their adherence to the beliefthat the proper
manner of ordering specific social relations
is by expression of respect. Symbols and
gestures of respect from lower to higher
status are the very stuff of the actual rela
tionship between persons. Even in the
language...dift'erences of status and the
respectful aspect ofthese differences are an
integral part of the vocabulary (Wilson,
p.79).

Riggs (1966) argues that this attitude is rooted in
a metaphysical view ofthe nature ofreality based on
the idea ofkarma and the inherent justice ofunder
lying reality, manifested through chains of reincar
nation and the cause-effect sequences which occur
throughout life. Thus, according to Wilson, "one's
place is a result of one's own will," and "one is
therefore ultimately responsible for one's own posi-
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tion in society," (1966, p.7). Wilson goes on to argue:

The position ofa being, human or otherwise
in the universe may be measured by th~
degree to which he is subject to the will and

. power of others. This conception is the one
which must be referred to throughout the
discussion of Thai politics, i.e., the neces
sary and just unity of virtue and power.
Those who have power are good and deserve
their good fortune. Power justifies itself
(p.7).

Such norms make it possible for teachers, princi
pals, district officials, and provincial administrators
to accept, even rationalize, deference to central
policymakers.

With this background we now see that once pri
orities shift, once strong, united support from ON
PEC is reduced, the likelihood of the balance tilting
strongly toward accountability initiativea ia in
creased significantly because this approaeb is 10

congruent with the larger administrative systemand
the cultural values ofThai citizens.

But we have seen capacity-building policies are
also effective tools for improving. primary school
quality. In addition to improving student learning,
they promote certain important attributn within
schools which can lead to SU8tained change and
school improvement: a school-wide climate focuaing
on academics, especially for low-achieving student.;
teacher collegiality to share and inerease knowledge
of pedagogy and content; principal leadership and
participatory decision making; the development and
use of materials across classrooms; and a commit
mentby school staffto develop meaningful links to ita
community (see Schwille, et al., 1986 for a dilCU88ion
of these attributes in Third World countries and
Wheeler, et al., 1989 for Thailand).

Just as massive changes in primary education
during the period 1960-1980 created a new set of
problems, the initiatives pursued during the 1980,
have genet'8ted their own dilemmas. The leSIOns of
"successfully implemented" initiativess~stthat a
balance between accountability and capacity-build
ing policies is important because it can lead to im
provement in student learning and create the condi
tions for self-sustaining change within schools.
Whether that balance can be maintained, or even
recreated, and whether the tensions between the two
approaches can be resolved represent the challenges
of the 1990s.
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Summary

)

./

Educational decentralization policies have been
adopted or are under consideration in a number of the
developing countries. Educational development proj
ects inevitably have some impact on the degree of cen
tralization . in education. These facts provide the
rationale for a critical assessment of decentralization
and an evaluation of developing countries' experience.

. This paper defmes educational decentralization, pres
ents economic criteria for evaluating decentralization
policy, assesses the results of decentralization policies,
discusses fadors which influence successful imple·
mentation of decentralization, and makes recommen
dations for further research to guide Bank lending
policy.

For the purposes of this paper, decentralization
policies will be categorized as those which: (i) dele
gate decisionmaking to autonomous, public entities,
(ii) deconcentrate decisionmaking to subnational di
rectorates of the central government, and (iii) devolve
decisionmaking to local governments or community
organizations. Devolution receives the most critical
attention in this paper.

The degree of centralization in educational systems
typically varies with the decisionmaking areas, includ
ing school organization, curriculum and teaching
methods, examinations and supel'\'ision, teacher re
cruitment and compensation, fmance of recurrent ex
penditures, and school construction and finance. The
desirability and feasibility of decentralization in these

areas depends on the structure of government finance,
political environment, government and administrative
structure, and the historical and cultural ·context.
Given these conditions, economic criteria"can be used
to evaluate decentralization plans.

Three economic criteria are used to evaluate decen
tralization -- social efficiency, technical efficiency, and
equity. These criteria argue for some decisionmaKing
areas (flDance, teacher recruitment) provided at the
local leve~ with other areas (school organization, cur·
riculum) supplied at the regional level, and a system
of central government grants to correct some of the
efficiency and equity problems inherent in a decentral
ized system.

Little is known about the economic and educational
consequences of decentralization, in spite of a wide
variety of country experiences. The effects of decen
tralization are difficult to isolate, and scholars have
instead focused on implementation issues. Decen
tralization policies are most successfully implemented
if there is a tradition of self-reliance by local commu
nities; if local governments or communities have their
own sources of tax revenues and voluntary contribu
tions; if the pressure' for decentralization originates
with the community rather than ministry planners; if
all important aCfected political groups, especially
teachers, are involved and informed about develop
ment of decentralization plans; and if administrative
capacity at the local level either already exists or is
trained.
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I. Introduction

In recent years there has been renewed interest by
countries, international aid organizations, and scholars
in decentralization of government, including public
education. Countries on every continent have either
considered or attempted to implement some form of
educational decentralization. In 1912, Peru estab
lished regionalized directorates and community nuclei

. to reduce bureaucracy and incorporate disadvantaged
groups in society. In 1974, the Philippines established
thirteen regional offices of the Ministry of Education
to undertake regional planning and administration. In
1977, Nigeria modified its constitution to establish
local governments, whose main function is provision
of primary education. And, in 1980, Chile instituted
the most radical decentralization policy to date, as
signing the responsibility for elementary and secon
dary education to municipalities, along with local
revenue sources to support them.

International aid organizatioDS have, by and large,
been supportive of such decentralization policies. The
United States Agency for International Development
(USAlD) has generally favored strong community in
volvement in educational planning (see Korten and
Alonso, 1981), and a recent director of the Agency
strongly supported decentralization efforts. UNESCO
has generally favored decentralization as one means of
incorporating marginal groups in public decisionmak
ing and improving the quality of services they receive
(see the 1982 UN Report). The World Bank has no
official position on educational decentralization but
has generally been sympathetic to decentralization
efforts (see the 1983 World Bank Dewlopment
Report).

Fmally, scholars have repeatedly studied the decen
tralization phenomenon, recently with aD emphasis on
both political motivation for aDd the implementation
of decentralization efforts. The scholarly interest of
the 1980s is in contrast to scholarly articles of the
195Os, which expressed most interest in decentraliza
tion and establishment and strengthening of local
governments as a means towards demoaatization (sec
Conyers, 1984). Scholarly interest parallels govern
ment interest in decentralization in those two lime
periods. During the 19605 and 19705 scholars and
countries were more interested in central government
planning, including educational planning, and implica
tions of such planning for centralized control of
resources. The implications of planning for centrali
zation were complemented by African independence
and resulting efforts to eliminate colonial influences

through -the nationalization of schools. Ironically,
colonial administrative structures were used to imple.
ment such centralization policies.

Rationale for Decentralization

Countries may adopt decentralization policies for a
variety of reasons, some explicitly expressed in policy
statements, some of which are only implicitly revealed
through administrative actions. The rationale for edu
cational decentralization can be grouped into three
broad categories: (i) educational fmance, (ii) effi
ciency and effectiveness, and (ill) redistribution of
political power. .

Fmancial arguments for educational decentraliza
tion are a recent phenomenon. The proportion of
school-age children enrolled in primary and secondary
schools has grown rapidly over the past two decades,
and educational expenditures have grown rapidly as
well. Central governments now find themselves facing
severe fiscal constraints to continued expansion of
educational opportunities. Hence, shifting part of the
burden for support of primary and secondary educa
tion to subnational units of government, to community
and voluntary organizations, and to parents has be
come an increasingly attractive alternative. The form .
of shifting advocated in decentralization plans varies
with a variety of country characteristics, including the
form of government, colonial administrative heritage,
and traditions of community involvement.

Efficiency arguments for decentralization typically
focus on the high unit costs of primary and secondary
education provided by the central government. One
explanation for such high costs is inadequate national
government capacity to administer a cenrralized edu
cational system. Another explanation is the costs of
decisionmaking in a system where even the most
minor local education matters must be decided by a
geographically and culturally distant bureaucracy in
the capital city. Yet another explanation is the fre
quent application by education ministries of national
standards for curriculum, construction, teacher qual
ity, etc., thereby preventing cost savings through ad
justments of educational inputs to local or regional
price differences. .

The effectiveness rationale for decentralization
argues that the centralized planning policies popular
in the 1960s have resulted in expensive education,
which is decreasing in quality. After independence,
many countries (e.g., Guyana) nationalized and cen-
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tralized their educational systems and established free
education as a right. Given current flSCal constraints,

.such a policy can continue to be followed only with
decreasing educational quality. Administration and
accountability can be improved in education, it is
argued, by making schools more responsive to parents
and local communities and eliminating the need for
central government decisions on local educational
matters. These arguments are buttressed by evidence
of greater cost-effectiveness in the private sector. In
Senegal, for example, unit costs are higher and exam

. pass-rates are lower in public than private. religious
schools.

An example of these arguments for decentralization
is given in the sixth five-year plan of Pakistan:

The nearly comprehensive nationalization of
educational institutions and the accompany
ing policy of free education ten years ago had
at least two casualties. An already impover
ished Government was landed with a large
financial burden which restricted it from ex
panding education. And many of the schools
of high quality, some of them run by educa
tion-conscious communities, lost their excel
lence under the public control. This, in both
quantity and quality, was counter-productive.
(Government of Pakistan, The Sixth Five-Year
Plan, 1983-1988, Planning Commission, Is
lamabad, pp. 318-319, as quoted in Jimenez
and Tan (1987).)

Redistribution of political power is rarely stated as
an objective of decentralization, but demoaatization
or inclusion of marginal groups in society is a fre
quently stated goaL An example is the 1972 Peruvian
educational reform which explicitly attempted to in
clude Indians and other disadvantaged groups in
education decisionmaldng. McGiDD and Street (1986)
argue that redistribution of political power is the
primary objective of decentralizatiolL With that as the
objective, decentralization may be undertaken to
empower those groups in society which support cen
tral government policies or to.weaken groups posing
obstructions to those policies. Thus, decentralization
in Mexico has sem:d to reduce the power of the
teachers union by transferring salary negotiations
from the central to the state government level From
this perspective, decentralization is less concerned
with the transfer of power from one level of govem
ment to another than it is with the transfer of power

J

from one group to another. And, ironically, one
consequence of decentralization may be to increase
the effective control of the central government, or at
least that of key decisionmakers within the central
government.

QuestionstobeAnswertd

This paper does not deal further with the'
issue of why countries choose to decentralize. Rather,
the focus here is on whether decentralization is wise
educational policy. Examination of this issue requires
that a number of specific questions be answered.
Among the questions requiring ~ers are:

E What is meant by the term decentraliza
tion? What, specifically, does it mean in
the context of public education?

E What kinds of decentralization are in fact
undertaken by developing countries?

E What is the desirable level of centraliza
tion or decentralization from an analytic
perspective? How is the answer to this
question affected by the economic, politi
c:al. and administrative institutions of most
developing countries?

Typic:a11y, there is divergence between stated goals
and actual outcomes of government policies. What
are the politic:al. economic, and educational conse-
quences of decentralization? '"

Decentralization itself leads to problems. What is
the' proper role of the central government in correct
ing those problems in a decentralized educational
system? Which factors appear to most strongly influ
ence suc:cessfu1 implementation of decentralization
policies in terms of stated goals?

F"mally, after reviewing the literature OD educational
decentralization, what is the status of our knowledge?
And what should the priorities be for further research
and study on the subject?

The term decentralization has several dermi
tions, as shown below, but most commonly it refers to
the devolution of some degree of decisionmaking
power to the local government or community organi
zations. Unless stated otherwise, this is the definition
used in this paper.

•

•
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II. Definition of Decentralization

Centralization-decentralization can be viewed as a
spectrum ranging Crom a unitary governmental system
where the central government has most power or deci
sionmaking authority to a governmental system where
local governments and community organizations exer
cise large amounts of power. The ultimate central
ized system is one in which all decisions are made in
the .nation's capital, and the ultimate decentralized

, system is one where all decisions are made by indi
viduals, community organizations, and small local
governments.

Definitions

Since most countries are relatively centralized in
terms of public decisionmaking, most policy discussion
concerns alternative means of decentralizing, not cen
tralizing. Four types of decentralization are typically
identified in the literature (Rondine~ 1984): decon
centration, delegation, devolution, and privatization.
If successfully implemented, each of these types of
decentralization results in a unique system for fmanc
ing and for delivering education. In what follows, I
will attempt to define these terms and give examples
of educational systems corresponding to each type.

Centralized DecisionmaJdng

In a centralized governmental structure, education
is fmanced and managed from the center. The nature
of education is such that some decisionmaking power
must be given to school teachers and administrators,
but typically they can make only the most routine
decisions and have no or little control over resource
allocation in the schools. An example of a central.i.zed
country is Cameroon, where almost all educational
revenues are derived from central government reve·
nues (excepting some fees in former Anglophone
provinces), and the central government determines
curricula, sets and evaluates exams, and recruits, as
signs and promotes teachers and administrators.
There are administrative representatives of the Minis
try of Education outside the capital city, but their fl5
cal and decisionmakiIig independence is very small.

Delegated DecisionmaJdng

Delegation is the transfer of government tasks or
fundions to autonomous organizations such as public
corporations and many regional development agen-

des, which may then receive public funding and are
ultimately accountable to the government. The most
commonly delegated areas in the education sector are
vocational and higher education. Auton6mous train
ing agencies, such as SENA in Colombia and SENAl
in Brazil, have been established in a number of devel
oping countries. These agencies typically are assigned
a general task (e.g., vocational training), given an in
dependent source of revenue (often an earmarked
payroll tax), and report to a board of directors rather
than any particular minister. Similarly, universities
are often autonomous bodies which receive direct
funding from the government but are subject to little
direct control.

Examples of delegation .in elementary-secondary
education are not readily found. In Lesotho most
elementary education is delegated to the churches,
with teacher salaries paid by the government; this pat
tern was not uncommon elsewhere in Africa prior to
independence. In other countries, it is not uncommon
for the government to pay all or some portion of
teacher salaries in religious schools, even when public
schools exist as well. Examples are Papua New
Guinea, where teacher salaries in religious schools are
paid by the government, and Paraguay, where some.
teachers in religious schools receive pay from' the gov
ernment (Winkler, 1980).

Deconcentrated Decisionmaking

Deconcentration refers to the transfer of authority
to lower levels within central government agencies.
Often this takes the form of creating or expanding
powers of regional directorates. This has .been an es
pecially common form of decentralization in Latin
America. Among the countries which have estab
lished regional directorates of the education ministry
are Peru, Colombia, Chile, and the Philippines. These
directorates vary in power, but they often have the re
sponsibility of supervision and planning for the region.

Devolved Decisionmaking

Devolution implies the creation of autonomous and
independent subnational units of government, which
have authority to raise revenues and spend. Devolu
tion may result in a strong central authority and com
munity-fmanced and managed schools. It may, also,
result in a federal form of government in which gen
eral purpose regional or local governments have re-



sponsibility for the fmance and provision of elemen
tary and secondary education. The similarity between
devolution and federalism is demonstrated by a popu
lar economic definition of federalism:

A public sector with both centralized and de
centralized decisionmaking in which choices
made at each level concerning the provision
of public services are determined largely by
the demands for these services by the resi
dents of (and perhaps others who carry on
activities in) the respective jurisdiction.
(Oates, 1972)

There are a number of examples of federalism among
developing countries including Brazil, India, Malaysia,
Nigeria, Pakistan, and Papua New Guinea. In each of
these countries decisionmaking authority is divided
between the central government and regional govern
ments. Local governments, also, typically exist in
some form, but in most countries their power and
authority is determined by the regional government;
furthermore, regional government is often highly cen
tralized, even in a decentralized, federal system.

Elementary and secondary education may be de
volved to regional governments, local governments, or
both. In India, education was devolved to the state
governments in the constitution of 1950, although the
central government still plays an important role in
determining the size of revenue transfers to the states
for education. Primary and secondary education have
also been devolved to the provincial level in Papua
New Guinea. On the other hand, primary education is
devolved to local government in Brazil and Nigeria,
while secondary education is largely the responsibility
of the regional or state governments. In Brazil, the
organization of primary education varies by state, but
in most states there exist parallel local and state pri
mary school systems with local schools funded largely

.from local government revenue sources and state
schools funded by state revenue sources; both school
systems also receive some transfers from the central
government In Nigeria, the local government is re
sponsible for managing primary schools and providing
revenues for school construction and materials and
supplies, but most operating revenue comes from state
government transfers, and state revenues in turn are
largely derived from the central government

17le Eclectic Model

Some countries do not fit well any of the desaip
tions given above. In particular, some countries have
centralized and nationalized systems of primary edu
cation but decentralized systems of secondary educa
tion, in large part because the central government

s

does not have sufficient revenues to fully fund secon- •
dary education. Both Kenya and Indonesia, for ex-
ample, have free, nationalized primary education and
more decentralized provision of secondary education.
For example, in Kenya the central government has
established conditions to foster development.of com
munity-based CCharambee") and rmance~ secondary
schools, but such schools will probably be nationalized
or managed and financed by the central government'
as the central government budget permits.

AD important feature of the eclectic model is the
parallel existence of several types of schools. For
example, in Kenyan secondary education, oce finds
central government schools (23 percent of the total),
community uharambee" schools (SO percent), and
subsidized community or private schools (21 percent)
(Ayot and Lillis, 1985). Another feature of this eclec
tic model is government subvention, usually in the
form of teachers salaries, of education provided by
private, usually religious, schools. In some cases, sub
ventions may cover almost the entire cost of teacher
compensation, yet management lies with the private
school For example, in Indonesian secondary educa
tion one fmds a combination of government schools
(56 percent of the total) and private schools (44 per-
cent), with the private schools receiving significant •
government subventioD!j (20 percent of total compen-
sation costs) in the form of payment of teacher
salaries. In addition, even students in Indonesian
government schools pay sizeable enrollment fees, con-
stituting as much as ten percent of recurrent expendi-
tures (Meesook, nd). ~.

Another version of tile eclectic model is, in prin
ciple, the educational system which has centralized
decisionmaking but which has many of the charader
istics of decentralized systems: salary scales which
vary by location, local provision of some educational
services through contracts with the central govem
ment, and substantial community input to local school
fmance without commensurate local control In prac
tice, systems with centralized decisionmaking rarely
permit these charaderisticS to exist.

Measures or Decentralization

A measure of decentralization would ideally meas
ure control or decisionmaking authority. One plau
sible measure of control over resource allocation is
the percent of expenditures born diredly by users and
local (or regional) government. Three problems exist
with this measure. The first and most serious is that
central government regulations and mandates on •
subnational units of government may result in those
units having very little control over resource allocation
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or spending in spite of seemingly high direct fmancial
contributions to education. For exa.mpl~ if the central
ministry of education mandates class size and teacher
salary, which represents a high proportion of recur
rent expenditures, the subnational government may
have control over very few resources.

A second problem has to do with the treatment of
central government transfers to subnational govern
ments. Subnational units of government may receive
transfers in the form of block grants, categorical edu
cation grants, and earmarked tax revenues. If such
transfers are relatively stable over time, they may be
de facto own-source revenues of the lower unit of
government; this is especially true if the transfers are
fungible such that the lower unit of government can in
fact use a special grant for general purposes. But if
the magnitude of, say, earmarked revenues varies with
political and educational conditions, such revenues
may be de facto central government revenues, in spite
of the fad that government accounts show them being
directly distributed to the lower units of government.

A third difficulty is that the degree of fIScal decen
tralization is determined not only by the proportion of
funding directly provided by lower units of govern
ment but, also, by the number of lower units of
government. Other things equaL the larger the num
ber of units of government, the more control local
citizens have over resource allocation decisions in
their local schools.

An alternative measure of decentralization would
more directly reflect the distribution of decisionmak
ing authority. This measure would reveal the degree
of central government control over majo["· kinds of
educational decisions: curriculum, construction and
construction standards, teacher assignment and pay,
etc. Decisionmaking with respect to the various edu
cational functions is discussed in more detail later.

Regional versus Local Autonomy

Educational decisions can be made at several levels
. -- national, regional, local, the school or school dis
tri~ and the family. Decentralization refers to the
decisionmaking authority of subnational units of gov
ernment, but quite clearly decisionmaking by regional
governments in India is quite different from decision
making by the .community in the uharambee" schools
of Kenya. Fwthermore, there may be conflict be..:
tween decentralization at the regional and the local
levels. In Chile, for exampie, municipalization of
education came at the expense of the regional direc
torates, which were established earlier (Magendzo
and Egana, 1985). In In~ the 1950 constitution as
signed elementary and secondary education as are-

sponsibility of the state governments, and the local
government contribution to education has conse
quently declined over time (Tilak, 1984).

The rationale for decentralization may differ mark
edly depending on the level to which educational
decisionmaking responsibilities are assigned.. Decen
tralization to the regional level is mos!. frequently
undertaken for reasons of administrative convenience
(as in Latin America) or to appease subnational'
cultures (e.g., India and Papua New Guinea). Decen
tralization to the local level is mor:e commonly under
taken as a means of democratization and increasing
citizen participation, especially of ethnic or disadvan
taged minorities, and as a means of stimulating larger
fmancia1 contributions by the community.

In most developing countries, local governments
have relatively little independence. Even among fed
eral countries, constitutions rarely specify the powers
of local governments (Brazil and Nigeria are excep
tions); most constitutions spell out only relations be
tween the regional and central governments and leave
the assignment of local government powers, to the
regional government. In fact, it's not clear that local
governments have any more power in federal than
unitary systems. Local governments are frequently
dependent on regional governments for some services,
the pass-through of some central government grants,
approval of tax increases, and appointment of chief
government officers.

Primary and secondary education may be the
responsibility of the central, regional, or local govern
ments in a federal system. And, when the responsibil
ity is assigned to local' authorities, those authorities
may be elected by local citizens (as in Brazil and Sri
Lanka), appointed by regional authorities (as in
Malaysia and Korea), or some mix of the two (e.g.,
India where local counc:ils are elected but the chief ad
ministrative officer is appointed by the state). Fur
thermore, education may be assigned to a general
purpose government (such as a municipality) or to a
special purpose government or special district; the
latter is uncommon among developing countries, al
though community schools fmanced by some combi
nation of comnoutions and compulsory fees resemble
the special district. Special districts are, however,
used in the provision of some urban services and could
conceivably also be used in education.

Decentralization or Education Functions

In discussing centralization-decentralization in edu
cation, it is useful to disaggregate the provision of
educational services into its various components or
functioDS. For thep~ of this analysis, these



components are labeled: school organization; curricu
lum and teaching methods; examinations and supervi
sion; teacher recruitment and compensation; finance
of recurrent expenditures; and school construction
and finance. The degree of centralization of decision
making differs by component. For example, curricu
lum decisions may be highly centralized at the same
time that school construction and fmance is very de
centralized. It is the mix of decisionmaking powers
with resped to the various components which leads to
a summary description of an entire educational system

. as being centralized or -decentralized. Table 1 sug
gests the mixes most commonly found in educational
systems described as centralized, decentralized, and
mixed.

For any given country, the degree of centralization
with resped to each component can be determined
through the examination of educational plans and
operational guidelines of the ministry of education.
But there is often a discrepancy between what is writ
ten or reported and what is practiced. In particular,
the central government often sets guidelines for cur
riculum, teacher qualifications, school construction
standards, etc., which are unrealistically high given the
income and human resources of the country. The
result may be that what appears to be strid central
government regulations and mandates are not en
forced and are in fad largely ignored by the providers
of educational services.

School OrganizQtion

School organization refers to the establishment of
minimum schooling requirements, the strudure of
elementary-secondary schooling. and the rights of chil
dren to education. Excepting a very few federalist
systems (e.g., the Uoited States). decisions about
school organization are highly centralized. However,
in spite of a high degree of ccntralization, large differ
ences in compliance with organizational standards,
especially in providing educational opportunities to all
children, are found in all school systems. (e.g., ine
qualities in service provision between regions, income
groups, and urban/rural areas are found in all coun
tries; see Carron and Chau).

The major difference between decentralized and
centralized school systems lies with which level of
government makes the resource allocation decisions
resulting in unequal opportunities. In the centralized
model unequal educational opportunities are the re
sult of resource allocation decisions made in the miD
istry of education itself. In the decentralized model,
unequal educatioDal opportunities are usually the re
sult of differences in wealth or tax base between the
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local or regional governments responsible for fmanc
ing elementary-secondary education; this is the case,
for example, in Brazil. In the mixed model where the
community often supplements central or regionally
provided education with its own contributions, un
equal opportunities are the result of both factors -
variations in tax base or income among communities
and central government decisions to dlstribute re
soW'ccs unequally; this is the case, for example, in the'
secondary schools of Kenya.

Cuniculum and Teaching Methods

As with school organizatiolly curriculum standards
are usually regulated and teacher education usually
provided by the central government; in most coun
tries, public school curriculum standards are, also,
extended to private schools (e.g., Indonesia). Curricu
lum is typically viewed as being the domain of experts,
who mainly reside in teacher colleges or the ministry
of education. Teacher education is, also, typically
viewed as the responsibility of the central government,
or the regional government ill large decentralized sys
tems. In-service training, however, is usually some
what more decentralized, with either a regional gov
ernment or the regional directorate of the central
ministry playing an important role in organization and
delivery.

Centralization of curriculum decisionmaking need
not imply a uniform curriculum. In Cameroon, the
cWTicuJum follows the French model and is highly
specific and identical in all parts of the country. But
other centralized countries have attempted to differ
entiate the curriculum to meet the instrudional needs
of different social groups. A tightly controlled peda
gogy can be one policy response to the problem of
poorly qualified teachers.

Centralization of curriculum decisionmaking also
need not imply centralized produdion and distribution
of textbooks. The ministry of.education (or, in some
federal systems, the regional seaetariat of education)
can produce and distribute textbooks to schools or
school children. Or it can purchase and distribute
textbooks. Or it can simply require students to pur
chase their own textbooks from either the ministry or
loc.a1 bookstores. In addition, the ministry can either
specify the precise textbooks to accompany the cur
riculum, or it can give schools the freedom to select
from an approved textbook list.

Emmiluztions and Supervision

Perhaps the most aucial question regarding educa
tional supervision is who selects the chief administra-

•

•

•
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Table 1

Ceotralizatioo-Decentrallzatioo Typology Cor Public Educatloo

Centralized
Model

Mixed
Model

Decentralized
Model

School Organiuuion

Minimum schooling
~uirements and
school orpnization
(preschool. prinwy,
5eCOndary, vocational,
higher education) set
by the central
governmenL

The central goyemment
determines organ~-

tion of the schooling
system, but the local
community belp'
detennine bow many yean
o( edueatioa are prcMded,
often through at least
least temporary sel(·finance
of years beyond thOle
funded or authorized by
the central government.

Organization of schooling
is almoct aJw2)'S £et by
the central ministry of
education; the foal
community decides how
many yean and levels of
cducatioa wiU be provided.

Q.lrricuJum tUId
Ttachirrg Mtthods

Curriculum, tcachinl
materials, pre"'CMce
and in-SCMce instNe
tion provided by the
central ministry of
education.

Curriculum, tcaching
materials, and in
service instruc1ion
established and
prcMded by the
central IO'Y'Cmment
or through its
regional delegations.

The basic contents of the
curriculum arc ICt cen
trally, but textbooks may
be selected and purchased
locally, and in~rvice

instNction may be provided
locally or regionally depend
ing on the Iizc 0( the locale.

Examinations set and
evaluated, as well as
teaching performance
evaluated by central
ministry of education;
responsibility for direct
supervision often lies
with regional adminis
trative offices.

Examinations are set
centnlly but usually
administered and eval·
uated regionally; the
instNCtion, often
throu&!t regional or
district offices.

No national examination
$)'Item exists; aU eum
inations are set and eval
uated locally; the central
or regional governments
usually provide limited
supervision of tuchers
and schools.

tive officer of a school or group of schools and what
power that individual has over the various educational
functions. The chief administrator is typically ap
pointed by the ministry (or the regional education
secretariat) in a highly centralized system and may
have relatively few powers other than sending person
nel evaluations to the ministry and monitoring the
education and examination system to assure compli
ance with ministry guidelines. On the other hand, in a
decentralized system the chief administrator may be
directly elected by the local community or may be

appointed by an elected mayor or council. Between
these two extremes is the administrator who is ap
pointed by the ministry and given considerable deci
sionmaking authority over resource allocation within
the schools. In many countries, transportation is suffi
ciently difficult and human resources sufficiently
scarce that, irrespective of how the administrator is
selected, there is very little aduaI supervision of the
schools. The fad that in many countries administra
tors are also responsible for supervising private
schools only exacerbates this resource problem.
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•
TtacMr Rtauitmcu Fi.N:Jnct Of RtCurrmt School Cotutruction
and c0mpms4tio" £xpmdilur~ aruI Fitt4nct

Central goyemment JUI ~~nt e~nd~ Central I'OY'tt'IUnCnt
sets accreditation t~lre& Cully (unded by sets con.stnICtioa
standards, provides central ~tnment standards. wtUctl may
teacher education, excepting minor user be unironn ror tbe
sets teacher pay rees; nonteacher entire country. and
scales, and directly rcsourcc.s distributed COYers aU construe-
pays the tcachers; to schools. tion COlts. although
in lOme cases the ~I community
(Francophone Africa) may be required to
teacher recruitment. prO"lide labor and/or
pay. and promotion lOme constructon
may be under control materials.
of the civil service
ministry rather thin the
ministry or education.

Teachers may be The central or regional ConstNCtioa staDeurds
selected by the ~l ~mment provide mc.t are set by tbe central
s.chool autbority. funding o( IocaJ schools or regioaaJ ~mment
but the central Of in the (orm or block and matdlinc funds are
regional ~mment pnu or projCC't pnu. often provided (or
typically prescribes but lOme ponion of scbool constructioCl: in
pay scales; ac:crcdi- educational expenditures some easel the match-
tation standards are are runded by Ioc:al ing runds take the (orm •also set centrally. revenue lOurces. and the of a promise by the

local community has central p<emmcnt to
some influence on total COYef some portions or
expenditure levels. recurrent expenditures,

often teadler salaries.

Teachers are selected Local p<emment funds Land and materials fOf
and pay scales are set elementary and sometimes school COIWnac:tion are
by local ~mment; secondary education (rom provided by the local
ac:cTeditation standards local revenue sources; community; labor may be
are typically set by the user rees or "'oluntary" voluntary; local COftStNC-
central goyemment but COfttn"butions to the tica ItIndardl used.
they may not be enforced. parents-teachers associa-

lioaI may be required;
block crants or project
pants may be provided
by the central poemmenL

Examinations provide a standard for measuring and
evaluating learning. Variation in examination control
and procedures is perhaps more extreme than any
other educational function. In many former British
colonies (e.g.• countries in the West Indies) exams are
set and graded in England. At the other extreme are
most countries in Latin America which have no stan
dardized national or. other examinations; as a result,
the aiteria set for passing from one grade or one level
to the next are set at the school level and vary greatly.
In between these two extremes are countries which set

and grade exams nationally or regionally. Although a
system of national examinations is typically found in
the centralized model, Latin America demonstrates
that local control of examinations and promotion stan
dards can coexist in relatively centralized' systems.

Teacher Recruitment tznd Compensation

Acaeditation standards for teachers are almost
always set centrally (a notable exception is the Uaited
States where state governments license teachers), but •
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the criteria set for accreditation are often ideal stan
dards which cannot be met in practice. The local or
regional labor market for teachers determines de flUlo
local or regional accreditation standards, even in
highly centralized school systems.

Teacher recruitment and promotion practices vary
greatly between countries. In a highly centralized
country like Cameroon the ministry of education
doesn't even control reauitment and promotion. In
stead the ministry of public service recruits, appoints,
promotes, and moves teachers; nationally recruited

, teachers are also likely to enjoy civil service protec·
tion.• In a decentralized country like Brazil, the com·
munity may itself recruit teachers, and employment
and promotion may be in part politically determined
(patronage of the electe~ mayor). Teacher compensa·
tion practices are highly correlated with recruitment
procedures. When recruitment and promotion are
centralized, there typically is a national pay scale,
which does not vary with working conditions. When
recruitment is decentralized, teachers are usually paid
in accordance with local labor market conditions.
One may also fmd (e.g., in Latin America) national
pay scales and local recruitment of teachers. Further·
more, even in centralized systems with national pay
scales, one may find local communities recruiting and
setting teacher pay for additional grades beyond those
provided by the central government.

Finance of Recumnt E.rpenmtures

In a highly centralized educational system, the gov.
ernment both fmances and directly provides all inputs
with no local contribution (excepting minor matricula·
tion fees). In a decentralized system, the local com
munity fmances and directly provides inputs, either
through local tax revenues (e.g., Brazil) or through
"voluntary" fees (e.g., Kenya). A mixed system would
include central government fmece and provision of
some educational inputs (e.g., books, supervision) and
grants (block and/or project) to regional or local gov
ernment and some local community control over use
of those funds (e.g., Colombia, India, Nigeria). An
example of the latter is the Indian midday meal pro
gram which is prOYided by the local community but
partly fmanced by central government grants. In gen
eral, the fmance of government services is more de
centralized in developing than industrialized countries.
In an unpublished monograph, Bah! and Linnes find
15 percent of total government expenditures are fi
nanced at the local level in developing societies, com
pared with 32 percent in industrialized countries. In

addition, they found the relative importance of local
government fmance is larger in federalist countries
and in large countries.

In addition to directly financing education, the
central government also often exerts other kinds of fl.
nancial control. Frequently, it performs an auditing
function to assure voluntary or local contributions are
used in accordance with regulations. This auditing
and fmancial control often extends to private and
community.based schools, where central governments .
often regulate user fees or development fees (e.g.,
Kenya). .

School Construction and Finance

In the centralized mode~ the central government
sets uniform construction standards and directly car·
ries out all school construction. In the decentralized
mode~ the local community fmances (often through
voluntary contributions) and constructs schools using
local materials and construction standards. In the
mixed mode~ the central government may construct
schools using different regional standards, or the
community constructing its own school may be re
quired to follow government standards for the school
to be accredited and staffed.

In practice, school construction and flIlance tends to
be more decentralized than the other components of
elementary-secondary education, especially in Africa
and Asia. In many countries the central government
offers an implicit matching grant. promising to staff
the school constructed by the local community (e.g.,
Eastern Nigeria, Kenya, Zimbabwe, India). "':.-

Conclusions

In assessing whether an educational system is cen
tralized or decentralized, it is necessary to look at the
distribution of decisionmaking authority with respect
to various educational functions. In doing so, one
fmds some educational functions (e.g., curriculum)
tend to be controlled centrally, even in systems which
in other respects appear decentralized. And, some
educational functions (e.g., construction) tend to be
provided locally, even in systems which in other re
spects appear centralized.

It is the combination of decisionmaking authority
with respect to the various functions which determines
whether the system can be characterized as central
ized or decentralized. But the answers to three ques
tions best disaiminate between centralized and
decentralized systems. Those questions are:



E Who selects the chier administrative offi·
cers of Ioc.a1 schools, and what control do
they have over resource allocation?

E Which level of government is responsible
for reauiting and promoting teachers? Is
there a national pay scale?

E What proportion of total expenditures is fi.
nanced through local revenue sources,
both tax revenues and voluntary contribu
tions?

JJ

•

•

•
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ffi. The Principles of Decentralization

The desirable level of centralization in education is
that which maximizes social welfare. However, since
there are no dired measures of social welfare, the
question of the desired level of centralization must be
answered using a variety of proxy criteria. The prin
ciple aiteria employed here are: social efficiency,
technical efficiency, and equity. But application of

. these criteria is a mere academic exercise unless the
political and institutional contexts are considered as
well. In what follows, the political and institutional
constraints to either centralization or dea:ntralization
are rust discussed. The initial conditions of the politi
cal and institutional contexts and their relationship to
decentralization are summarized in Table 2.

As noted earlier, decentralization is an ambiguous
term which includes a variety of governmental ar-

Table 2

Initial Conditions for Decentralization

rangements for the fmance and provision of public
services. As typically used in elementary-s~condary

education, however, decentralization refeflS to devolu
tion of decisionmaking authority to a subnational.
leve~ regional or local, of government. The most
important constraints to devolution occur at the local
level. As a result, it is devolution to the community' or
local government which is the Cocus of the analysis
below.

Constraints on the Locus of Declsionmaking

Public Finance

Decentralization implies that the community or lo
cal government has decisionmaking authority. with

Initial Conditions Arrayed on Scale 01 LJugest to SmailestDifficuity.
in Implementing Decentralization

DilUt central govcmmcnt
provision of educatiooal
inputs to local Kbools.

Conditional cash pull
for specifIC projects or
functions.

Unconditional educational
blcxk p-ants or ea.rma.rked

.'hires of central~
ment tax n:venua..

Large. Iocal-covcmment
own-sourcc n:venua from
taxes Ind voIunwy cub
and in-kind contribution&.

DecentraJiution policy
introduced by tbe central
~mmeat. DO C'OaIUltation
with affected P'OUP'o and
UIOCiated with a particular
politiciaJl or political pany.

Decentralization advocated by
the central p-emment with
c:oo.sultatioo with affected
P'OUP' and with broad pol
tical support.

Pressure for deccnualizatiocl
oripnat" at the local level
Ind with affected POUpl.
inctudi"l puent&. teacbers..
and local p-emmcnt
olracia1l.

Conaitution assips
responIibility for
educatioa to central
~mmcat; lack of
Idmillisttative capac
ity It local leveL

Central poemment
administrative tasks
already deconcenttated
to the relional or local
level

Some educational dc
cisioamakinl Vo'en to
local authorities. Ind
local authorities per
mined to raise some
educational revenues.

Loc:a1 authorities cM:n
IipWlCUt decisioanmak
inc rapoasibUitiea, Rlult
inC ill devdopmeIlt of 10
cal .cSmiaistratiYe capacity.

Historical Contm

Tradition of depend
ence by local com
munities on the cen
tral &OY'Cmmcnt.

Tradition of self
reliance by local
communities Ind
spirit of compet
ition between
communities.



respect to both the level and distribution of educa
tional resources. These resources may be financed by
transfers from the central government, own-source tax
revenues, user fees., and voluntary association fees.

As noted e~lier, the most common form of trans
fers from the central (or regional) government is
payment of teacher saJaries. In addition, central gov
ernments frequently provide grants to local or re
gional government for specific educational plans or
projects. Both of these transfers are accompanied by
regulations and restrictions that greatly limit the re-

o source allocation authority of the local schools. Of
coU}'se, to the extent such transfers are fungible,
meaning the local government would have purchased
the same inputs in the absence of the grants, they in
fact provide a new source of unencumbered funds
(albeit with administrative costs associated with pre
paring projects., disbursing funds, and monitoring and
auditing use of funds).

Central government transfers to local governments
can be constructed to give local governments substan
tial resource allocation authority while still fulfilling
objectives of the central ministry of education. But in
reality the grantor (the ministry) typically mistrusts
the use of funds by local education authorities and,
thus, attaches a number of conditions (such as proj
ects) to the use of funds. The result can be, and
frequently is, centralized resource allocation in a
seemingly decentralized educational system.

Communities or local governments, of course, can
often raise their own revenues, which can be allocated
in accordance with local priorities. But the possibili
ties of raising substantial local revenues are often lim
ited and sometimes prohibited by the country's
constitution. The most common local government tax
is the property tax which suffers from two major de
fects: (i) low revenue elasticity, which makes it a poor
tax in a changing environment, and (il) requirements
for sophisticated tax administration, including cadas
tral surveys, objective assessments, and a professional,
skilled administrative corps. The requirements for
good property tax administration are typically unmet
in developing countries.

Another means of providing own-sowce tax reve
nues is through a national tax on personal income,
sales, employees, or some other measure of business
activity, with some portion of the proceeds earmarked
for automatic return to state or local governments. In
Brazil, for example, a portiOD of a two percent payroll
tax is automatically returned to state governments in
proportion to revenues raised within the jurisdiction.
Such automatic transfcrs of earmarked revenues avoid
the administrative requirements of the property tax,
and the tax itself may be more revenue elastic. On the

lJ

other hand, centrally administered taxes tend to have
uniform tax rates, thereby limiting the revenue-raising -
authority of local jurisdictions. While it would be •
possible to devise centrally-administered taxes with
variable rates, this is rarely if ever done.

Fmally, communities can raise revenues for educa
tion through· user fees, donated labor and materials,
and voluntary or involuntary association feeS. Quite
clearly, some countries (e.g..· Kenya, Indbaesia) raise
substantial revenues through these- soUrces. But a
variety of problems limit the use of user fees and vol
untary association (ees in most countries.

Often there are both legal and political constraints
on user fees. The level of user fees imposed by the
community or the local parent-teacher association
(PTA) is usually limited and regulated by the central
government due to the conflict such fees prescnt with
notions of "free education and equal access". Simply
the reporting requirements (or such fees may either
limit their use or provide an incentive for local juris
dictions to not report their use (e.g., see Paul's discus
sion of Guyana). In other cases, schools are not
permitted to keep the full revenues from the fees,
thereby limiting incentives to impose fees. For ex
ample, in Indonesia schools can set fees, but all reve
nues accrue to the central government, which then
redistributes the proceeds (Meesook). •

If truly voluntary, association fees such as those for
the PTA suffer from the usual free rider problem. In
some African countries (e.g., Kenya, Anglophone
Cameroon) such fees raise significant amounts of
revenue only because they are in effect involuntary.
On the other hand, contributions can come from a
wide variety of sourees and organizations, including
parents, alumni, and local businesses. The variety of
possible voluntary fees and other contributions are
discussed elsewhere (Bray, 1985).

In addition to fees,· communities can provide labor
and materials (or school construction, ~aintenancc,

etc. These in-kind contributions appear to be most
successful when there is a defmite target (e.g., con
structing a school or competing with a neighboring
community) but are less useful as a means of fmancing
recurrent expenditures. A problem with relying on in
kind contributions of labor is that the opportunity cost
of labor rises as per capita income ina-eases. Thus,
such contributions arc less likely to be succeSsful in
urban areas than rural areas and are less likely to
generate significant revenues in middle-income than
low-income countries.

In sum, there are serious constraints on the ability
of local governments or communities to raise revenues •
to support local schools. In some countries these
constraints may pose an effective deterrent to the in-



troduction of decentralization measures which require
local governments to raise revenues. However, for
most countries, aside from legal constraints, local gov
ernments could, with tcclmica1 assistance in tax ad
ministration, community organizing. etc., raise some
revenues for local education.

Political Context

Both the political .context and the administrative
structure of a country may also pose constraints to
decentralization. The political ideology and policy
positions of key actors and interest groups in-educa
tion play an important role in both the adoption and
implementation of decentralization measures. As dis
cussed later, lack of political ~upport, not a shortage
of technical expertise, most frequently is the cause of
failed decentralization plans. The key political actors
on the decentralization stage include functionaries in
the ministry of education, teacher organizations, local
government officials, local school administrators, par
ents, and parent-teacher associations.

Decentralization entails the redistribution of politi
cal power between different groups in society. While
it may increase the power of local government at the
expense of the central government, decentralization
frequently strengthens the power of the central gov
ernment (Conyers, 1984). In Chile, devolution of pri
mary and secondary education to the municipalities
occured simultaneously with closer central govern
ment control over the municipalities with mayors ap
pointed by the president and previously-elected com
munity advisors bein& appointed by the mayor. In
Mexico, delegation of teacher negotiation authority to
representatives of the ministry of education in the
thiry-one states appears to have had the underlying
political goal of wcalcening the bargaining power of
the union (McGinn and Street, 1986).

To be successful, decentralization plans must yield
enough influential winners to more than offset the
losers, and the plan must be constructed so as to pre
vent anyone group of losers from blocking the entire
plan. Since many interest groups tend to be risk
averse, the mere uncertainty associated with the out
comes of decentralization is an important deterrent to
change. The political constraint may not necessarily
argue against attempting any form of decentralization,
but it does prescribe care in attending to political con
cerns in assembling a decentralization plan. While the
literature on implementation suggests some of the
political problems which may arise, there is no posi
tive theory of implementation to guide policymaleers.

Govemmmt and Administrative Structure

Both the structure of government and administra
tive capacity can also serve as constraints to
decentralization. Structure of government refers to
constitutional and other legal constraints., including
the existence of sub-national units of government, and
whether chief administrative officers are appointed or
ele~ed, while administrative capacity refers to the.
ability to malee and implement decisions; to collect
revenues, budget, and keep government accounts; apd
to monitor and audit expenditures.

In most Countries, the constitution determines the
institutions of government, including the existence and
powers of sub-national units of government. The
constitution, or other legislation, assigns taxing and
spending powers as well as governmental functions,
including education, to different levels of government.
If the constitution assigns most power to raise revenue
and most education decisionmaking authority to the
central government, decentralization may be difficult
to legislate. The magnitude of the change required
suggests new legislation may be forthcoming only in
the case of national emergency or revolution (e.g.,
Chile).

The colonial administrative heritage of a country
influences the writing of the constitution, citizen ex
pectations, and administrative practice. Spanish colo
nial rule, for example, was hierarchical and central
ized, characterized by paternalistic legislation
regulating minutiae in the colonies. Regulations es
tablished ideal rules of conduct, even if those ideals
were unrealistic. Little or no attention was paid to
local conditions and regional differences in drafting
and. promulgating regulations.

The same pattern persists in most former Spanish
colonies today, well over a century after independ
ence. According to Hanson (1974), there tends to be
hierarchical leadership in the ministry oreducation,
and political allegiance is the principal criterion Cor
appointment to important educational positions. The
result is that educational decisions are largely made
on the basis of political not educational grounds. The
ministry still issues a comprehensive set of rules for
mulated for ideal conditions not found in the real
world, with the requirement that children and schools
conform to ideals, not generally allowing variation
depending on local conditions. The result is a high
degree of centralization, local officials visiting the
central ministry to obtain favors much as in colonial
times, and a local citizenry with no developed sense of
autonomy and local controL Decentralization, which



requires a sense of local autonomy and control and
reduced power at the ministry level, is difficult to
implement given this administrative history.

One finds much the same administrative heritage in
former French colonies. The French administrative
system had very weak subnational units of government
and highly centralized control. This heritage makes it
difficult for ministries to give up control, and local
communities tend to'lack the requisite skills for man
aging themselves (Nellis has described how the intent
to decentralize in Tunisia was frustrated by these
Cactors).

The British colonies were, also, highly centralized
as a 'means of exerting colonial control. But the
British also introduced a tradition of Cee-based and
community-supported education, which was some
times affiliated with religious missions. Included in
this tradition was the important role of support groups
like the PTA and Old Students or Old Boys alumni
organizations. These support groups have tended to
persist, even after the nationalization of schools by
newly independent countries and even in socialist
countries (e.g., Zagefka discusses their role in
Burma). The tradition of user fees, voluntary associa
tions, and local control facilitates the successful im·
plementation of decentralization policies.

Administrative capacity at each level of government
-- central, regional, local - can also serve as an impor
tant constraint on decentralization. The capacities of
local governments to tax, spend, and keep government
accounts were discussed earlier with respect to public
finance. Capacity at the local level is, also, required to
administer a personnel system with some degree of
civil service protection. In addition, in a system in
which the central government transfers resources to
lower levels of government, the central government
requires the capacity to audit the use of funds and to
prosctute corrupt practices, and auditing cannot occur
in the absence of standard.ized accounting practices by
the governments receiving the funds.

The administrative capacity of governments is also
influenced by the education and training of decision
makers as well as the individuals who elect or appoint
those decisionmakers. U local citizens are largely il
literate, they may not be able to make informed, ra
tional choices in electing local leaders who advocate
particular education policies. U local government
administrators are poorly educated and have weak ad
ministrative skills, ~ey may make poor educational
policy decisions and lack the ability to carry them out
or to appoint qualified administrators to do so.

ID brier. the institutional strudure and history of

IS

government and the administrative capacity at various •
levels of government can ad as serious constraints to
decentralization. Effedive decentralization may re.
quire constitutional change, changes in values, and
training to improve administrative skills in some
countries.

Historical and Cultural Contal

The historical and cultural context also strongly in."
fluences the ability to decentralize. Some countries
(e.g., Kenya, Nigeria) have a tradition of local commu
nity participation that extends -beyond the colonial
experience and facilitates attempts to decentralize
education. Other countries have regarded decentral·
ized education (especially the mission schools) as a
colonial institution and have centralized and national
ized education upon independence. In still other
countries, religion introduces values which either fa
cilitate or deter decentralization. Islam, for example,
values the diffusioD of authority, which in countries
like Pakistan is conducive to attempts to decentralize.

Sodal Emclency

There are a number of administrative, political, his· •
torieal, and ,cultural variables which influence how
educational services are fmanced and delivered.
These variables cannot be ignored in attempting to
answer the rather academic question, what is the de·
sired degree of centralization in education. But un·
derstanding that these variables can act as constraints
on decentralization, one can still ask, if these condi-
tions permit choice as to the organization of govern-
ment, what is the desirable level of centralization. Are
there economic grounds for advocating decentraliza-
tion policies? Three economic criteria are used to
answer this question: social efficiency, technical effi·
ciency, and equity. The defmition of these aiteria and
their implications for decentralization in education are
summarized in Table 3.

Social efficiency refers to the use of society's re·
sources to maximize social welfare. As used here, it is
especially concerned with the match between the pref.
erences of citizens regarding education and the educa
tional services they receive.

Public Choice

The match between consumer-citizen preferences
and public service provision is often studied under the •
rubric "public choice,tt which is the application of
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market principles to the provision of government serv
ices. This match is presumed to be closer or better if
the consumer-citiz.en in fact has choices. That is, if
the consumer-citizen has the ability to elect local edu
cation leaders, decide how much to pay in taxes in
order to receive a desired level of educational services,
and has the freedom to move to another jurisdiction
("vote with the feet") offering a preferred combina
tion of tax and service levels, social welfare is pre
sumed to be higher. Public choice ~mes private
choice when citizens choose to send children to pri
vate-schools, in which case they can directly select that
school which offers the desired combination of user
fees and educational services. Public choice is the
economic argument for citizen participation in educa
tional decisionmaking. In its pure form, this partici
pation takes the form of citizens directly selecting
educational leaders, educational taxes or fees, and
educational service levels.

The consumer-citizen may be frustrated in effec
tively expressing preferences by a number of factors.
First, citizens may be unable to either directly (voting)
or indirectly (voting for a local, general government
head who appoints the school chief) elect the local
school administrator. Second, citizens may be con
strained in their ability to raise local tax revenues, to
set user fees or to impose involuntary association dues
for the purposes of raising education revenues. If in a
decentralized system citizens are unable to express
preferences or intensity of preferences with respect to
educational leadership, revenues and expenditures,
the match between citizen tastes and educational serv
ices provided may not be any closer than that in some
centralized systems.

A third factor limiting the expression of preferences
is the inability of citizens to move from one jurisdic
tion to another to fmd the desired combiDation of
taxes and educational services. U jurisdictions are
large, citizens are less likely to be able to make such
moves than if jurisdictions are small. And if local ju
risdictions are not allowed by the central or regional
government to vary their tax rates 811d/or educational
expenditures, "voting with the feetn is of little conse
quence.

A fourth fador which limits the expression of pref
erences is central government regulation. To the ex
tent the central government attaches conditions to
grants to the local government 811d to the extent it
mandates the level 811d use Of educational resources,
the local consumer-citizen may be dissatisfied in the
resulting quality and quantity of educational services.

Of course, local public: choice needs to be tempered
by other considerations, in particular externalities and
economies of scale with respect to some educational

functions. It may not be appropriate for local voters,
especially if poorly educated, to select the curriculum
and set accreditation standards, but it is appropriate
for them to exercise some choice over how their per
sonal income is allocated between government and
private goods and choice over how the government
budget is divided between education _. and other
services.

Externalities

Externalities refer to the division between who pays
for services and who receives the benefits. Elemen
tary-seeoneWy education exhibits significant externali·
ties in the form of benefits to society from having a
literate, skilled, well-socialized population. One can
conceive of a local community which all the children
leave, perhaps due to lack of employment opportuni.
ties, when fully grown and educated. The parents of
children in the community will receive private benefits
as a result of their children being educated and the
economic returns which acaue to that education. But
others in the community may perceive themselves as
receiving very few private benefits. On the other
hand, all members of society, especially in the commu
nities to which the children move, receive societal
benefits resulting from the education of the children.
In other words, other members of society receive
benefits without having had to pay for them, i.e., an
externality.

In a decentralized system, interjwisdictional spill
overs of benefits such as those described abovc..consti
tute externalities which tend to reduce the amount of
educational services provided by the local community.
If taxing and educational spending decisions are made
by the local voters, they will ignore the externality and
thus spend too little on education. Two solutions to
the problem are possible. One is to nationalize edu
cation, such that all the externalities are internalized
in making decisions about educational spending; this,
of course, is not consistent with decentralization. An
other solution is for the central government to provide
matching grants to local jurisdictions to encourage
them to increase their spending on elementary
secondary education to assure generation of the desir
able level of social benefits. Of course, social benefits
are not easily measured, and the desirable level of
social benefits is not easily determined. How sOciety
values these external benefits can only be revealed
through the process used to select national (or re
gional) leaders and the budgetary priorities they as
sign to education.

In addition to interjurisdietional spillovers, there
are other external benefits associated with particular
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Economic Criteria for the Evaluation or Decentralization

S«i4I Elficimcy

1mpli.c4liDru for CmtrtJliztJlion/
D«~ in Eduau:itm
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Public: Choice

Externalities

External Efficiency

T«/InkQJ ElJicimcy

Internal Efficiency

Technological Qange

Equity

Horizonul Equity

Venical Equity

The match between
c:onsumer<itizen preferences
Ind public service pr"CMsion.

The discrepancy between
who pays Cor services Ind
who 1Uei\u the benefits.

The bl~nc:e between
labor wlls provided by
the educationll system
Ind labor market demand.

Maximization of educa
tional output for I
given educational C05t.

AI1 iDm:ase iD the edu
cational output pouible
(rom I ciYcn level of
inpuCL

Individuall in like
cin::urnstanees are
treated equaJly.

RtlatiYe equality or
educatioaal opponunity.

Local citizens ahould have In imporunt voice in
chOOlinc the combination of wes/CeCl Ind edu
cational servica in the community Ind should Ilso,
have some innuenc:e Oft the nature of educational
seMccs proyidec1. Central CO""Cmment regulations,
restric:tioal, and mandates may limit public choice,
u may the local tax base Ind impcdimentl to the
citizen "'otinC with his (eet".

Interjurisdic:tional spiIJcwers may result in insuffi
cient educational spcndinC in I decentralized system.
The central IOYCmment may need to institute I
system of matchinc pnts to assure I socially
desired lewl of spcndinc-

In I country with distinct urban/rural Ind regional
~bor markets there should be variation within the
country in terms ofK~ orpnization, curriculum
Ind the quantity of Khooli"l-

Internal efrtciency is higher when prices of educa
tional inputs an:: Illowed to vary with local (urbln/
rural, n::cional) market conditions, Ind the educa
tional input mix is adjusted for local prices.
Economia of sale may lque for centralization of
some educational functions. AdministratiYe C05ts,
includinc both Idministrative capacity and the time
required 10 make decisions. Ilso affect unit costs
Ind, thus, internal efficiency.

Technoloeical chance and innowtion in educational
orpnization and service delivery is likely to be
creater in I system which both pennits Ind encour
ICC' educational diYersity Ind competition.

When some ponion of Khool revenues Ire cenerated
from local w sources, variations in wealth of the
local tax base may lead to horizonul inequity. The
central P'Crnment can reduce the size of the
problem Ihrouch pnts in aid to local Khoots wilh
the Iizc of lhe per pupil grant varying iJMrscly with
the local tal base per capita.

Equality of educational opponunity mlY be measured
by ICCCII 10 and quaJity of education. In centralized
systems, inequaJity is the result of central CO""Cmment
dedIionI reprdincl'ClOUI'CC allocation; in decentralized
systems inequaJity may rault (rom variations in Joc::a.I
w base and citizen willinpell to pay (or educatioa.
In either cue lhe central ~mmcnt may usc pants
in-aid to reduce spcndiftl disparities ucS improve
equality of opportunity.
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educational func~ons which may argue for either cen
tralized or decentralized decisionmaking. Standard
ized examinations and similar school organization and
curriculum standards across communities or regions
may, for example, facilitate inter-regjonal migration of
human capital both for the purposes of employment
and further schooling. The result may be better in
formed and more efficient labor markets.

Extemal Efficiency

~ernal efficiency is the match of labor skills with
iabor market demand. Most countries or even regions 
are large enough to encompass rural areas where agri
cultural activities predominate, urban areas with heavy
concentrations of retail and office activities, and in
dustrial areas occupied by manufacturing fums.
Somewhat different labor skills are demanded in each
of these geographic areas, which may argue for differ
ent education to better prepare students in the needed
skills and to maximize the social returns to public in
vestment in human capital. Different education may
entail variation in school organization, curriculum,
and the quantity of schooling provided.

External efficiency argues for variation with respect
to school organization, curriculum and the quantity of
schooling. Such variation could be provided through
the centralized ministry of education, or it could come
about as a result of decentralized decisionmaking.
Experience suggests that centralization tends to lead
to uniformity in school organization and curriculum
but not uniformity with respect to quantity of school
ing. Decentralized decisionmaking may be required
to yield the desired variation consistent with external
efficiency.

Technical Efficiency

In addition to social efficiency, the degree of cen
tralization may affect technical efficiency. Technical
efficiency is primarily concerned with efficient re
source allocation within the educational system, or
minimizing unit costs.

Intemal Efficiency

The degree of centralization affects several aspects
of resource allocation, or internal efficiency. F~
internal efficiency requires adjusting input combina
tions consistent with prices in the locality of the
school Under centralization, this is unlikely to occur
unless local representatives of the ministry are em
powered to determine what prices they are willing to
pay for service$, materials and supplies. But in most

centralized systems, there are uniform, national pay
scales for teachers, and many school inputs (e.g., text
books, furniture, food for school meals) are purchased
centrally and distn"buted to local schools.

Second, internal efficiency is affected by administra
tive costs and efficiency, including administrative over
head, management capability, and time reqUired for
decisionmaking. The argument is sometimes made
that deeentralized administration leads to the duplica-·
tion of administrative functions in each of the local (or
regional) jurisdictions and, thus, leads to increaied
administrative costs.

The argument of duplicated costs essentially con
cerns economies of scale. Some administrative func
tions - teacher supervision, budget preparation, local
planning - are of necessity carried out in small scale
at the localleve~ irrespective of the degree of centrali
zation with respect to other educational functions.
But other administrative or educational functions may
exhibit sizeable economies of scale. These functions
include: curriculum development, development of in
structional materials, and setting and grading stan
dardized examinations. Thus, there may be a cost
argument for centralization of some educational
functions.

The scarcity of management skills in developing
countries can also argue for centralized admin
istration, wherein a fe~ skilled and educated adminis
trators make decisions for the entire school system. .
But. as noted ab<m:, it's difficult to avoid locating
some administrative functions at the local leve~ even
in a centralized school system; some decisionmaking

.:~ requires knowledge of the local situation that a physi
cally removed administrator cannot know well. Still,
the lack of management skills argues for somewhat
greater centralization in, say, setting examinations and
supervising local schools. There is little evidence in
general, that decentralization has served .to improve
public management (Rondinelli, Nellis and Cheena).
Nor is there evidence to show that decentralization
has inaeased local participation, at least in Latin
America.

Centralization of decisionmaking has one unambi
guous cost - the time required for decisions to be
made. Often even the most minor expenditure of
funds or personnel action requires filling a form, send
ing it to the ministry (perhaps via an intermediary
regional ministry representative), awaiting a response,
perhaps sending another appeal prior to receiving the
response, and perhaps receiving a response requesting
more information or better justification for the re
quest. Bureauaats in the ceotral ministry have incen
tives to be cautious in their actions but 00 incentives
to quickly respond to requests from the field. In the



meantime, the lack of affumative response, to even
obvious requests, may have serious negative conse
quences for education. One possible response to this
situation is to improve response time in the ministry,
but the bureaucratic incentives are such that response
time will always be slower than that found in a decen-
tralized system. .

Technical efficiency is also affeded by the use of
community resources. The community devotes re
sources, in both pecuniary and non-pecuniary forms,
directly to the production of educational services an~
also, to lobbying for additional education resources

. from funding sources. The argument is frequently
made that if the local community is given more re
sponsibility for funding education and seleding local
education leaders, it is likely to increase direct partici
pation in the schools. If this increased productive
participation is accompanied by decreased (socially)
nonproductive participation in lobbying for funds, the
net result is an increase in educational services with
no increase in cost. But if the increased participation
comes at the expense of citizen time spent in other
endeavors, including leisure, there is an opportunity
cost to the increase in educational services.

There is little evidence on either the sociaJ or tech
nical efficiency consequences of decentralization.
There are no studies to determine the extent to which
decentralization in fact alters the nature of education
services offered and the degree to which beneficiaries
of those services are more or less satisfied. With re
spect to technical etliciency, construction costs of
locally-construded schools tend to be lower than min
istry-built schools due to the usc of lower cost materi
als and lower costs associated with contrad admini
stration. On the other hand, there has been concern
in Nigeria that the growth in the number of local gov
ernments, which are responsible for elementary edu
cation, may be ina-easing the costs of administrative
overhead.

There is some evidence that locally-provided
schooling may be of lower quality. The -harambee"
schools of Kenya, for example, are of low quality, both
in terms of inputs (teacher quality) and outputs; only
13 percent of -harambee" schools exceed minimum
standards (grade" attainment levels) compared to 79
percent of cen.tral government schools. But evidence
from Brazil is mixed, at least with respect to quality of
inputs; expenditures per pupil are lower in municipal
than state schools in the Northeast, but the opposite is
true in some states in the South. In neither case
(Brazil and Kenya) ~ low quality of education be
attributed to decentralization; rather, the cause of low
quality education appears to be the fad that locally
provided schooling appears to be most common in
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rural and poor areas where the central and regional
governments have failed to provide educational op
portunities equal to those in urban and richer areas.

Technological Change

A nationalized educational system is a monopoly
which, excepting a few private schools which usually
serve either the very rich or the very poor, permits
little or no competition. As noted earlier, even the'
competition from the private sector is often heavily
regulated, including tuition charges. The results' of
monopoly in other industries are well known - little
incentive to innovate, excessively high costs, and insuf
ficient production. A plausible hypothesis is that
some of these same results are found in highly central
ized educational systems. Another plausible hypothe
sis is that, other thicgs held equal, decentralization
may lead to greater competition between local school
systems and, consequently, greater innovation and
technological change, reflected in lower unit cos~.

Equity

The principal objections to decentralization concern
the consequences for both horizontal and vertical
equity. A related equity concern, especially among
school teachers, is unequal pay for equal work; decen
tralization to the local level implies variation in
teacher pay scales, reflecting local labor market condi- .
lions. The only effective solution to this pay equity
concern is a national pay scale, which in turn implies a
high degree of centralization.

Horizontal Equity

The principle of horizontal equity refers to individu
als in like circumstances being treated equally. Edu
cation which is locally fmanced may ~olate this
principle; individuals of given income and wealth lev
els are treated differently depending on the tax base of
the community in which they live. A community with
a high tax base per school child needs to set a lower
tax rate to yield a given amount of revenue per child
than does a community with a lower tax base. If the
tax base is property wealth, two individuals with the
same wealth pay different tax bills dependi:ng on
whether they live in the low or high tax base
community.

Horizontal inequity can have negative effects on
economic efficiency (Buchanan). All individuals have
aD incentiYe to live in the high tax base, low tax rate
jurisdidioD, but it is only those of high income who
can respond to the incentive. The result is communi-

•
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ties which tend to be segregated on the basis of in
come; either the rich or the poor live in a given com
munity. U the high income individuals also have skills
(e.g., medical) demanded by all members of society,
the result of geographic segregation may be an oYer
supply of such skills to the wealthy community and an
undersupply to the poor community.

Grants-in-aid can be used to solve or at least ame
liorate the horizontal equity problem. The central
government can distribute block grants, the per capita
size of which is inversely related to the local tax base,
and thereby effectively reduce any tax advantage to

. livin8 in a wealthier community. Alternatively, the
central government could specifically reduce the hori
zontal inequity for education by distributing grants to
local schools, the per students size of which is in
versely related to the local tax base per pupil. The
foundation plan used in many states of the United
States sets a minimum (foundation) desired level of
educational spending and then eliminates any tax base
advantage for spending up to that foundation level.
Beyond the foundation leve~ communities may decide
to tax and spend whatever they wish. Of course, if the
foundation level is not set high enough, there are still
powerful incentives to individuals to locate in commu
nities with a high tax base.

VerticaJ Equity

Vertical equity in education refers to the relation
ship between educational expenditures and family,
community, or regional income or wealth. Ignoring
how education is fmanced, maximum vertical equity
would entail all children receiving the same value of
educational resources, measured either on a per year
basis or on a lifetime basis. Measured on the basis of
annual expenditures, large inequalities in educational
spending currently exist in developing countries be
tween urban and rural areas, between geographic
regions, and between income groups, irrespective of
the degree of centralization in decisionmaking. Meas
ured on the basis of lifetime educational expenditures,
these inequalities are much larger still.

A decentralized educational system in which com
munities (or regions) both raise revenues and make
educational expenditures is likely to yield significant
inequalities in educational spending if only due .to
di1Jerences in tax base and income between communi
ties.

The empirieal evidence on the effects of decentrali
zation, however, are ambiguous. In Chile, for ex
ample, municipalization was accompanied by altering
central grants from a system that redistributed in fa
vor or poorer regions to one which redistnDutes on a

per capita basis, thereby increasing inequities between
rich and poor regions. And in Eastern Nigeria,
wealthier communities were found to respond most
strongly to government incentives for the construction
of new schools. On the other hand, Knight and Sabot
(1986) compared Kenya, which permitted a large ex
pansion of secondary education via community sup
ported harambee schools, and Tanzania, which did nOl
permit such expansion by local communities and exer-.
cised strict quality controls. They concluded the Ken
yan system provides greater equality of oppoortunity
even though spending disparities are larger. .

As noted above, the central government0' could
largely remedy the vertical equity problem while still
retaining the public choice advantages of the decen
tralized system. To reduce vertical inequity, the
central government would need to either make uncon
ditional block grants to offset differentials in tax bases
of general local governments, or make per pupil edu
cation grants, the size of which is inversely related to
the tax base per pupiL In the latter case, the central
government would need to decide if it would offset tax
base advantages for any level of educational spending
or only offset tax base advantages up to some speci
fied (foundation) level of spending.

The central government can also use project or
other conditional grants for specific educational pur·
poses to help offset tax base and spending differen
tials. But these grants tend to be administratively
cumbersome, inefficient in accomplishing the educa
tional objectives of the central government, and come
accompanied by central government restrictions which
limit local public choice (see WmkIer's analysis of in
tergovernmental education transfers in Brazil).

Central governments in decentralized systems have
sometimes attempted to ameliorate educational in
equities. In BrazjJ, the formula for distributing federal
elementary-secondary education monies to the states
is highly redistributive and not strongly inlluenced by
political considerations (World Bank, 1986). Both
Eastern Nigeria and Kenya took actions to redistrib
ute government grants in favor of lower income com
munity schools. On the other hand, both Chile and
Zimbabwe allocate government grants on a per capita
basis with no consideration of community fISCal capac
ity. And Talak (1986) found no relationship between
federal education grants to provinces in India and
measures of income levels or educational needs and
concluded that grants are primarily allocated on politi
cal grounds and only serve to exacerbate spending
disparities. FmalIy, a study oC OECD countries found
DO relationship between Corms of government (unitary
'YS. federal) and governmental efforts to bring about
greater educational equality (Noah and Sherman).
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If political, institutional, and administrative conditions
permit a decentralized educational system to operate,
that system leads to both improvements and problems
in social efficiency, technical efficiency, and equity.
The net result depends very much on the. circum
stances of the particular country, but government can
do much to reduce the magnitude of the problems
resulting from decentralization without at the same
time eliminating its positive features. In particular,
government can respond to the problems of decen
tralization by (i) nationalizing and centralizing
elementary-secondary educatio~ (ii) regulating decen
tralized education, or (iii) establishing incentives for
local (or regional) governments to act consistent with
centra! government objectives and social welfare. In
all cases, the ultimate decisionmaker is the central
government, yet there are significant differences be
tween these three options in terms of the amount of
decisionmaking authority given to regional or local
authorities.

Problems of Decentralized
Educational Systems

There are several reasons to argue for a strong
central government role in elementary-secondary edu
cation. First, education yields social benefits, which
will be underproduced in a completely decentral.i.zed
system. Second, communities and their leaders may
lack the information to select competent teachers and
design curriculum and organize schooling; a com
pletely decentralized system may result in inefficient
resource allocation. Third, employers and advanced
educational institutions may lack the information to
evaluate the educational attainment of elementary
s~ndary school graduates; a completely decentral
ized system may result in uncertainty regarding the
level and type of knowledge acquired by students and
may impose additional saeening costs on employers.
Fourth, there may be horizontal and vertical inequity
in educational fmance and expenditure; in a decentral
ized system horizontal inequity may result in an inef
ficient distnoution of specialized skills, and vertic:.a1
inequity may conflict with SOcietal norms of economic
justice.

The question is not whether the central government
(or in some cases the regional government) should
exercise a strong role in elementary-secondary educa
tion but, rather. what should be the nature of that

role. Centralized control and provision of aU educa
tional functions may solve some of the problems noted
above but at a possibly large cost in socfa1 efficiency
(mismatch between citizen-consumer preferences and'
public educational services and a possible mismatch
between skills produced and local labor market
demand) and technical efficiency (excessively high unit
costs and lack of innovation or technologic:.a1 change).

The central government can correct the problems
of decentralized education without incWTing the costs
of social and technical inefficiency associated with
centralized fmance and provision of all educational
functions. To do so requires a combination of regu
latory and incentive measures. The policy tools avail
able to government and their application to these
problems are summarized in Table 4.

RegulatJoas and Iateatlves

The central government can improve information
available to local decisionmakers, some of whom may •
be novices in educatio~ by defining minimum stan-
dards of school organization, curriculum, teacher
qualifications, and achievement levels. For the pur-
poses of informed decisionmaking, these standards
need only be defined, not regulated and enforced.
The standards should be realistic, minimum standards,
not ideal standards; the latter. it unattainable, may
provide little useful guidance in decisionmaking. In
addition, since parents selecting private schools face
the same informational problem as community deci
sionmakers, these same informational standards
should also apply to private schools.

The central government can also help inform the
employers of educated youngsters and advanced insti
tutions of learning regarding the level and extent of
knowledge. This information is most directly provided
through a national or regional system of standardized
examinations or uniform criteria for grade promotion
or school graduation. Failing the adoption of an
examination system or uniform promotion criteria,
there is an economic argument for central government
regulation and enforcement of minimum standards of
school organization and cunicu1um. in private as well
as public schools.

The problem of intetjurisdiclional spillovers results •
in local governments, in aggregate, spending inade-
quate amounts On elementary-secondary education.
The central government caD respond to this problem
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Table ..

Central Government Policies in a Decentralized System

)
./

Policy Tool

Information and
Trainilll

Financial
Incentives

Redistribution

Regulations and
Mandates

Nationalization

lmpf'O'Ye Icxa1 administra
tM capacity and tech
nical apenise.

Increase educational
spendin& to compensate
for benefit spillovers.

Reducc horizontal and
venical inequities.

Realize poIitive external
benefits (rom definition
o( educational standards.

Realize economies 0( sale
throu&h ccntralization of
some educational (unctions.

Define minimum expected standards 0( school
orpnizatioa. curriculum. teacher qualifications.,
and knowiedse required for promotion. Train local
administrators in penonnel and (&leal adminis
tration.

ProYide I central JOWmment mltthine P'lnt for
local educational spendine up to lOme desird
level. beyond which mallinal sociaJ benefits are
presumed to (aU rapidly.

Provide central JOWmment per student P'lnts to
local sd\ooIs, the value of which varies inve~ly

with the local tax base per pupil (horizontal
equity) or inve~ly with the level or local educa
tional expenditures per pupil (venical r.quity).

Euablish a regional or national ~tem 0( stand
ardized examinatioas (or pde promotion or school
paduation.

The central ~mment assumes responsibility (or
c:sev.:lopinC the curriculum. teaching Materials, and
textboolcs in some subjects; it mipt also develop a
rational ~tem or standardized examinations.

)

through either regulation or the establishment of
incentives to spend more. Regulation typically takes
the form of specifying and enforcing a minimum
expenditure per pupil or specifying (as in Brazil) that
local governments spend a given percentage of total
revenues on education. Matching grants from the
central government can be used to provide an incen
tive to the local government to inaease spending, at
least up to some minimum level of spending which
assures the provision of basic educational services..
Both regulation and incentive grants require local
governments to employ a standardized accounting
system and require the central government to under
take periodic audits of the use of funds.

Aside from the problem of underspending due to
spillovers of educational benefits, there may be a
general problem of underinvestment by a society in its
human capital. If this is perceived to be the case by
the central government, it may introduce either regu
lations or incentives to local governments to inaease
spending. Regulations may include those mentioned
above, such as specifying minimum expenditure levels,
minimum tax rates, or minimum user fee levels. In-

centives may include rewards for better tax admini
stration and compliance, matching grants for revenues
collected through user fees, or other forms of match
ing grants. (An example of a disincentive to user fees
is found in Indonesia where all the revenue from sec
ondary education user fees is transferred to the cen
tral government; parents thus have no. incentive to
raise user fees in order to improve local education).

Solving the problem of horizontal inequity requires
reducing or eliminating the advantage associated with
a higher per pupil tax base. This can only be done by
the central government in effect redistributing tax
revenues from high to low tax base jwisdictions. This
redistn'bution can take several forms. The central
government can use its general tax revenues to fund
capitation grants for education, the amount of which
is inversely related to the per pupil tax base. Or, the
government can include per pupil tax base as a vari
able determining the magnitude of other kinds of cash
transfers, including project and matc.hiog grants.

Alternatively, if local education tax tevenues are
primarilyde~ from a single tax source, the central
government could establish a single schedule of tax



rates and revenue per pupil, administer that tax and
collect revenues. Of course, given the single schedule,
jurisdictions with a high tax base would in effect pay
more in taxes than they would receive in revenues,
while the opposite would be true for jurisdictions with
a low tax base. This solution would effectively elimi
nate horizontal inequity while preserving the ability of
local governments to decide which tax rate and corre
sponding educational expenditure level they prefer.

Reducing horizontal inequity also helps solve the
problem of vertical inequity, but there can simultane
ously be horizontal equity and large educational
spending differences. Hence, the central government
may wish to directly reduce vertical inequity. Possible
solutions are to impose direct limits on expenditures
per pupil (this is done, for example, in California), to
limit tax rates for high tax base jurisdictions, to regu
late and limit user fees (possibly including limits on
fees and, thus, expenditures in private education), and
to provide cash transfers to assure that all jurisdictions
attain some minimum level of spending.

Efficiency versus Equity

Two basic problems confront central governments
with respect to the fmance and provision of elemen-

tary-secondary education. The ftrSt is the appropriate
tradeoff between efficiency and equity. The second is •
what measures to use to attain the desired balance.

Social and technical efficiency require some degree
of public choice regarding spending, taxing and re
source allocation; stimulation of competition and
innovation; and possibly incentives to increase educa
tional taxes, user fees, and spending. Harizontal and
vertical equity require limiting the degree of public
choice and possibly limiting educational revenues and'
expenditures.

All countries use some combination of centraliZed
contro~ ihcluding direct fmanc.e and provision, regula
tions, grants and other incentives to altain some de
sired combination of efficiency and equity. That
desired combination is a social and political decision.
The important question is not so much the selected
combination but whether or not a country could not
attain more of one without suffering less of the other.
In many countries large inequities in educational
spending exist in spite of a highly centralized educa·
tional system adopted in the name of equity. In some
cases it may be possible to decentralize some educa
tional functions, improve efficiency, and not worsen
spending inequities.



v. The Consequences of Decentralization

Controlling for other fadors, a policy of educational
decentralization is expected to result in improved
educational efficiency and worsened equity. Unfortu
nately, the experience of countries to date provides
very little empirical evidence on the economic conse
quences of decentralization. And there is no predic
tive theory or model' that enables us to make confident

. conclusions about the independent effects of
deceDlralization.

One problem' in assessing the effects of -decentrali
zation is defming what constitutes a policy. At one
extreme, significant educational reform can take place
in the absencc of formally stated policies or compre
hensive plans (see the McGinn, Schiefelbein, and
Warwick analysis of major educational policy changes
in the absence of plans in Chile and El Salvador). At
the other extreme, grandiose policies are sometimes
suddenly announced and just as quickly dropped. And
between these extremes are the policies which are
carefully formulated but only half-heartedly imple
mented. Simply the difficulty in defming decentraliza
tion policy presents an important caveat to drawing
fum conclusions from actual country experience.

Aside from the question of what constitutes policy
is the matter of the aiteria to use to evaluate policy
success. Policies can be evaluated in terms of stated
government objectives, underlying political goals, or
more objective educational and economic criteria. Of
these three, stated government objectives are the least
useful for evaluation purposes. Stated objectives are
often vague and general. For example, the stated
objectives for decentralization in Mexico are (accord
ing to Prawda):

E improve educational development in the
states;

E make plans and solve problems where they
oa:ur;

E improve the efficient and effective use of
resources; and

E inaease the participation and responsibil
ity of the community in education.

Notwithstanding the difficulties in defining policies
and stating precise educational objectives, there is a
large literature analyzing which factors appear to de-

termine success in implementing decentralization poli
cies. These studies do not, in gener~ consider the
educational (including efficiency and equity) impacts
of decentralization. Rather, they consider which fac
tors appear to determine success in changing the
organization and distribution of decisionmaking powet
in education. These factors are summarized here. In
addition, the question of implementation strategic;s is
briefly discussed.

Facton IDflueadng Implementation

A variety of fadors affect public policy implementa
tion in developing countries, a number of which were
discussed earlier as possible constraints to the optimal
centralization or decentralization of education. These
factors include the system of public fmance, the politi
cal context, government and administrative structures,
and the historical and cultural context. (sec Checma
and Rondinelli, 1983, for an up-to-date survey of stud
ies on the implementation of decentralization in devel
oping nations).

Public Financ~

A minimum requirement for deconccntration in
education is the transfer of resources and resource'
allocation authority from the central ministry to its
regional or local directorates. For devolution and the
effective transfer of independent decisionmaking
power local or regional authorities must have their
own source of revenues. That source of revenues may
be earmarked central gow:rnment tax revenues (as in
Brazil), user fees or involuntary contnDutions or own
source tax revenues. The regional education director
ates in the unsuccessful Peruvian deCentralization
effort had no source of local revenues, nor did they
have their own budgets. On the other hand, successful
attempts at promoting local education in Africa have
typically entailed communities making liberal use of
user fees and involuntary association cash and non
cash contn"butions.

Political and organizational support are aitical deter
minants of policy implementation. Decentralization
alters the distn"bution of power and leads to natural
conOie:ts between ed~ors and parents and between
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HistoncaJ and Cultural Contat

tion between the center and the decentralized units, •
and incentives for administrators to implement the
new policies.

Specificity of laws and regulations are important. If
the descriptions of new roles, activities and coordinat
ins activities under decentralization are unclear, there
may be little effort to alter actions. Vagueness in
implementation plans and directives permit an organi-.
zation to claim existing activities meet those directives
(Montjoy and O'Toole, 1979). In the case of Peru, the
regional and local directorates aeated by the decen
tralization plan suffered from ambiguity as to their
role. The ministry of education used them as its
administrative arms. They were never given the op
portunity to fulfill decentralization objectives because
they were always responding to ministry requests for
more plans and data. Drawing from the experiences
of successful countries, Bray (1985) specifies the kinds
of details required for successful introduction of com
munity schools.

Culture refers to the traditional role of communi-
ties and citizens' attitudes towards authority. Accord- •
ing to observer~ decentralization was relatively suc-
cessful in Eastern Nige~ in part due to a tradition of
community competition (Okoye, 1986). This native
tradition was further fostered by the colonial practice'
of communities constructing and paying the recurrent
costs of mission schools. Another positive feature is
that communities are small and blood-related, making
it easier to control the Cree-rider problem common to
the provision of collective goods (Igwe). Success in
Eastern Nigeria can be contrasted to the failure of
Peruvian education decentralization. One of the fac-
tors contributing to lack of success in Peru was a p0-

litical culture highly deferential to authority and
center-based decisions (Stromquist, 1986).

Culture also has much to do with the origins of
decentralization policies in the rust place. In Ken~

for example, the pressure for decentralization origi
nated with the community, not the central govern
ment. When decentralization policies come from the
bottom-up rather than the top-down there are higher
expectations for participation and stronger pressures
for implementation (Conyers, 1983).

ministry and local officials. Three interest groups are
especially important: teachers, ministry officials, and
local officials.

Teachers playa aitical role in implementing any
decentralization plan, and a failure to include them in
policy formulation can doom efforts at decentraliza
tion. They were ignored in the Peruvian decentraliza
tion effort and subsequently used the newly aeated
community organizations to oppose the government
(McGinn and Street, 1986). Ministry officials have the
most to lose in decentralization, and active resistance
by factions within the ministry represent a major
threat to implementing decentralization. In construct
ing an implementation strategy, it is important that
key ministry officials have an incentive to see the pro
gram succeed.

In addition, to political support by important inter
est groups, political continuity at the national level is
required. Venezuela, for example, experienced sev
eral changes in political administration in the 19705,
although there was consistent support for a policy of
deconcentration to regional and local directorates.
Decentralization plans were announced with every
change in administration in 1969, 1974, 1977, and
1979. Support for decentralization was consistent and
rmancial resources were abundant, but every new
minister of education announced a revision of the
previous decentralization plan. As a result, decentrali
zation was never implemented (Hansen).

Political instability in Venezuela took the form of
frequent changes in ministers within a demoaatically
elected governm~nt. In other countries political insta- :r,

bility takes the form of frequent changes from authori
tarian military regimes with a need for centralized
control to popular demoaacy and the mandate to re
turn power to the people.

Frequent political and policy changes often destroy
fragile local government and community organiza
tions; it is in general far easier to centralize than to
decentralize. An example of how policies change is
Pakistan, which gained independence in 1947 with ele
mentary education provided by private schools and
local schools I'UII by district councils and municipal
governments. Education was centralized to the pro
vincial level in 1962, and in 1972 all private schools
were nationalized. In 1979, the government again
legalized private schools.

Government tIIUl AdnunistrrUive Structures

Successful implementation o( decentralization re
quires precise and concise laws and regulatio~ gov
erning the effo~ effective and frequent communica-

Implementation Strategies

Implementation of decentralization policies re
quires a plan of action. Rondinelli (1986) notes at
least four important elements to a successful strategy: •
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(i) concentrate initial efforts on small scale activities
for which there is popular support and recognized
need; (0) gradually expand the scope of decentralized
activities as local managerial and fmancial capacity
increase; (ill) alter the mission of the central govern
ment ministry to support and facilitate the decentral
ized units, as opposed to direct provision and control;
and (IV) train both local and central government ad
ministrators and officials to change attitudes as wen as
improve the skills required in a decentralized environ
ment.

The United States' ExperieDce

Elementary and secondary education in the United
States are usually viewed as being highly decentral
ized, with local governmen~ usually special school dis
tricts, raising revenues and providing education. The
federal government plays only a very minor role in
elementary-secondary education, although state gov
ernments have assumed an inaeasingly active role in
regulating and fmancing education provided at the
local level

Some urban school districts, however, are very large
with enrollments as large as some countries and en
compassing a large number of ethnic and income
groups. These large districts are effectively run by
professional staff and the teachers' union with little
opportunity for parental participation. (See Clark's
description of this situation.) Frustration was so high
that a movement arose to aeate independent commu
nity schools¥- not unlike the wharambec" schools of
Kenya. Largely in response to minority group pres-

sure, an attempt was made in several cities in the late
19605 and early 19705 to decentralize and give com
munity groups more say in operation of neighborhood
schools. One city - New York - even permitted
neighborhoods to elect local school boards to formal
ize community participation.

The dynamics of decentralization eaorts in the
Uaited States were nOl unlike those. in developing
nations today. Most announced efforts at decentrali
zation were attempts at administrative decentraliza
tion with no provision for parental participation tsee
Fantini and Ouell, 1973). Major opposition to decen
tralization came from those groups most at risk in
losing power - school teachers and administrators. In
other words, much like decentralization efforts' in
other countries, the United States experience relied
upon the opponents of decentralization to implement
it.

The effects of decentralization efforts in the United
States were neither large nor permanent, in part a
result of insufficient funding. Creation of smaller de
cisionmaking units did not necessarily inaease citizen
iDvolvement iD education, although different citizens
(community activists) did become involved (La Noue
and Smith, 1973). The reforms appeared to bring
about some minor curriculum changes, but no empiri
cal evidence exists on the impact on student achieve
ment.

In short, decentralization in United States cities
experienced many of the same implementation prob
lems as decentralization efforts in developing coun
tries. And the evideqce as to the emWical effects of
decentralization efforts is no better for the u.s. than
the developing countries.
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VI. Research Agenda •
In theory, decentralization has the potential to

improve both the finance and efficiency of public
education, as well as the potential to worsen equity.
In reality, we know very little about the effects of de
centralization on efficiency· and equity. A number of
case studies exist desaibing why decentralization
policies wer~ formulated, how they were imple
mented, why implementation was successful or not,
and which interest groups appeared to win or lose as
a result. These studies permit some generalizations
about the politics of decentralization but permit al
most none about the educational or economic conse
quences. Given the lade of generalizable results and
the lade of a predictive model of the effects of decen
tralization, advocacy or opposition to decentralization
must be based on either theoretical or political
grounds.

As a policy, decentralization is faddish. It was
initially advocated in developing countries in the 1950s
as a means of establishing and reforming local govem
mente With the sudden popularity of national plan
ning in the 196Os, attention became focused on im
proving planning and administration at the center.
When it was discovered that national planning could
not in and of itself solve persistent educational prob
lems, attention in the 1980s once again became f~

cused on decentralization.

WhafWe Need to Know

Before decentralization can be endorsed (or op
posed) as good public policy, there is much that needs
to be learned from existing decentralized systems and
past attempts at decentralization. In addition, it may
be necessary to undertake small scale experiments in
decentralization in order to answer some of the more
important questions regarding effects.. The most
~portant questions to which answers are needed are
given below.

1. What is the impad of decentralization on
social efficiency?

In theory, decentralization should lead to an im
proved match between consumer-citizen preferences
and the quality and quantity of educational services
provided. But the magnitude of this improvement is
unknown, as is how the magnitude may vary with the
type of decentralization undertaken.

2. How does decentralization affect technical effi
ciency and costs?

Decentralization should, in theory, aIso result in
improved technical efficiency and lower unit costs for'
a given quality of education. But under which types
of decentralization and which types of institutional.ar
rangements does this in fact occur? Are total admin
istrative costs higher or lower in decentralized
systems? Are community resources more or less ef
fectively used in decentralized systems?

3. What is the relationship between decentral
ization, competition between communities,
and innovation?

Decentralization should, also, lead to greater com
petition between communities and greater innovation
in the delivery of educational services. To what extent
does this occur? How can competition and innovation
be fostered in a decentralized system? What is the
evidence from the decentralized systems that currently
exist?

4. Under which conditions does decentraliza
tion lead to increased community finance
and inaeased per pupil educational spend-
. ?mg.

From the perspective of governments faced with
expenditures growing more rapidly than revenues, the
prospect of shifting fmance of education to local
communities is attractive indeed. Which conditions
are required for communities to take th~ initiative in
raising educational revenues? How can the central
government facilitate such action by communities?
Does the shifting of fmanclng responsibility from
central to regional or local governments lead to higher
or lower spending per pupil? None of these questions
have been answered, although careful study of decen
tralization experiments might yield some tentative
answers.

s. To what extent are intergovernmental
transfers consistent with decentralized de-

• • "!l1,;...19?
CIS1onm~.

Most countries decentralize educational finance
through the use of intergovernmental grants to re-

•

•
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gional ud/or local governments. Most commonly,
these grants are conditional on required actions or
performance by the recipient of the grant, but this
conditionality itself limits decisionmaking independ
ence. How can grants be organized to transfer re
sources while maintaining decisionmaking independ
ence by the grantee? Under what conditions would
such unconditional grants be politically acceptable?

6. How does decentralization affea horizon
tal and vertical equity?

Decentralization is predicted to increase horizontal
and vertical inequity. To what extent has this proven
true in decentralization programs? Are inequities
larger in decentralized or federalized developing
countries than in centralized or unitary governments?
What has been the impad of redistributive central
government grants on spending inequities between
regions or communities?

7. Can the virtues of decentralization be at
tained in a centralized system?

Decentralization in the form of devolution is pre
dided to have a number of positive effects on educa
tional efficiency, fmance, and management. To what
extent can these advantages be attained in a central
ized system? In other words, to what extent does de
centralization of decisionmaking have to occur in
order to realize significant efficiency gains? Which

educational fundions should be centralized or decen
tralized in order to yield gains in efficiency and man
agement?

Research Design

At least four basic research designs could be de
vised to answer the above questions. The rust is to
simply monitor and evaluate ongoing or past decen-·
tralization efforts, focusing on the above questions.
Existing studies of decentralization cases have not
focused on these -questions and rarely provide empiri
cal conclusions. The second is to undertake a system
atic comparative study of centralized and decentral
ized educational systems, again with an emphasis on
the collection of data aimed at answering the above
questions. The third is to monitor (and possibly fund
small scale) new decentralization efforts. Finally, the
centralization or decentralization of particular educa
tional functions could be studied. For example, a
study to examine the determinants of local community
rmancial support of education might be undertaken
either across communities within a particular country
or across countries demonstrating large variance in
rmancial support.

Specific research designs could be developed to
attempt to answer each of the questions posed above.
Clearly, the appropriate design would depend on the
CoUDtry or countries being studied, their institutions,
and the type of decentralization undertaken.
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Summary

Educational decentralization policies have been
adopted or are under consideration in a number of the
developing countries. Educational development proj
ects inevitably have some impact on the degree of cen
tralization _in education. These facts provide the
rationale for a critical assessment of decentralization
and an evaluation of developing countries' experience.

. This paper defmes educational decentralization, pres
ents economic criteria for evaluating decentralization
policy, assesses the results of decentralization policies,
discusses factors which influence successful imple
mentation of decentralization, and makes recommen
dations for further research to guide Bank lending
policy.

For the purposes of this paper, decentralization
policies will be categorized as those which: (i) dele
gate decisionmaking to autonomous, public entities,
(ii) deconcentrate decisionmaking to suhnational di
rectorates of the central government, and (iii) devolve
decisionmaking to local governments or community
organizations. Devolution receives the most critical
attention in this paper.

The degree of centralization in educational systems
typically varies with the decisionmaking areas, includ
ing school organization, curriculum and teaching
methods, examinations and supervision, teacher re
cruitment and compensation, fmance of recurrent ex
penditures, and school construction and finance. The
desirability and feasibility of decentralization in these

areas depends on the structure of government finance,
political environment, government and administrative
structure, and the historical and cultural ·context.
Given these conditions, economic criteria.can be used
to evaluate decentralization plans.

Three economic criteria are used to evaluate decen
tralization -- social efficiency, technical efficiency, and
equity. These criteria argue for some decisionmalCing
areas (fmance, teacher recruitment) provided at the
local level, with other areas (school organization, cur
riculum) supplied at the regional level, and a system
of central government grants to correct some of the·
efficiency and equity problems inherent in a decentral
ized system.

Little is known about the economic and educational
consequences of decentralization, in spite of a wide
variety of country experiences. The effects of decen
tralization are difficult to isolate, and scholars have
instead focused on implementation issues. Decen
tralization policies are most successfully implemented
if there is a tradition of self-reliance by local commu
nities; if local governments or communities have their
own sources of tax revenues and voluntary contribu
tions; if the pressure {or decentralization originates
with the community rather than ministry planners; if
all important affected political groups, especially
teachers, are involved and informed about develop
ment of decentralization plans; and if administrative
capacity at the local level either already exists or is
trained.
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I. Introduction

In recen~ years there has been renewed interest by
countries, international aid organizations, and scholars
in decentralization of government, including public
education. Countries on every continent have either
considered or attempted to implement some form of
educational decentralization. In 1972, Peru estab
lished regionalized directorates and community nuclei

. to reduce bureaucracy and incorporate disadvantaged
groUiJS in society. In 1974, the Philippines established
thirteen regional offices of the Ministry of Education
to undertake regional planning and administration. In
1977, Nigeria modified its constitution to establish
local governments, whose main function is provision
of primary education. And, in 1980, Chile instituted
the most radical decentralization policy to date, as
signing the responsibility for elementary and secon
dary education to municipalities, along with local
revenue sources to support them.

International aid organizations have, by and large,
been supportive of such decentralization policies. The
United States Agency for International Development
(USAlD) has generally favored strong community in
volvement in educational planning (see Korten and
Alonso, 1981), and a recent director of the Agency
strongly supported decentralization efforts. UNESCO
has generally favored decentralization as one means of
incorporating marginal groups in public decisionmalc
ing and improving the quality of services they receive
(see the 1982 UN Report). The World Bank has no
official position on educational decentralization but
has generally been sympathetic to decentralization
efforts (see the 1983 World Bank Development
Report).

Finally, scholars have repeatedly studied the decen
tralization phenomenon, recently with an emphasis on
both political motivation for and the implementation
of decentralization efforts. The scholarly interest of
the 1980s is in contrast to scholarly articles of the
195Os, which expressed most interest in decentraliza
tion and establishment and strengthening of local
governments-as a means towards democratization (see
Conyers, 1984). Scholarly interest parallels govern
ment interest in decentralization in those two time
periods. During the 1960s and 1970s scholars and
countries were more interested in central government
planning, including educational planning, and implica
tions of such planning for centralized control of
resources. The implications of planning for centrali
zation were complemented by African independence
and resulting efforts to eliminate colonial influences

through the nationalization of schools. Ironically,
colonial administrative structures were used to imple
ment such centralization policies.

Rationale for Decentralization

Countries may adopt decentralization policies for a
variety of reasons, some explicitly expressed in policy
statements, some of which are only implicitly revealed
through administrative actions. The rationale for edu
cational decentralization can be grouped into three
broad categories: (i) educational [mance, (ii) effi
ciency and effectiveness, and (iii) redistribution of
political power. .

Financial arguments for educational decentraliza
tion are a recent phenomenon. The proportion of
school-age children enrolled in primary and secondary
schools has grown rapidly over the past two decades,
and educational expenditures. have grown rapidly as
well. Central governments now find themselves facing
severe flSCal constraints to continued expansion of
educational opportunities. Hence, shifting part of the
burden for support of primary and secondary educa
tion to subnational units of government, to community
and voluntary organizations, and to parents has be
come an increasingly attractive alternative. The form'
of shifting advocated in decentralization plans varies
with a variety of country characteristics, including the
form of government, colonial administrative heritage,
and traditions of community involvement.

Efficiency arguments for decentralization typically
focus on the high unit costs of primary and secondary
education provided by the central government. One
explanation for such high costs is inadequate national
government capacity to administer a cenrralized edu
cational system. Another explanation is the costs of
decisionmaking in a system where even the most
minor local education matters must be decided by a
geographically and culturally distant bureaucracy in
the capital city. Yet another explanation is the fre
quent application by education ministries of national
standards for curriculum, construction, teacher qual
ity, etc., thereby preventing cost savings through ad
justments of educational inputs to local or regional
price differences. . .

The effectiveness rationale for decentralization
argues that the centralized planning policies popular
in the 1960s have resulted in expensive education,
which is decreasing in quality. After independence,
many countries (e.g., Guyana) nationalized and cen-
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tralized their educational systems and established free
education as a right. Given current fiScal constraintSy
such a policy can continue to be followed only with
decreasing educational quality. Administration and
accountability can be improved in education, it is
argued, by making schools more responsive to parents
and local communities and eliminating the need for
central government decisions on local educational
matters. These arguments are buttressed by evidence
of greater cost-effectiveness in the private sector. In
Senegal, for example, unit costs are higher and exam

. pass' rates are lower in public than private, religious
schools.

An example of these arguments for decentralization
is given in the sixth five-year plan of Pakistan:

The nearly comprehensive nationalization of
educational institutions and the accompany
ing policy of free education ten years ago had
at least two casualties. An already impover
ished Government was landed with a large
financial burden which restricted it from ex
panding education. And many of the schools
of high quality, some of them run by educa
tion-conscious communities, lost their excel
lence under the public control. This, in both
quantity and quality, was counter-productive.
(Government of Pakistan, The Sixth Five-Year
Plan, 1983-1988, Planning Commission, Is
lamabad, pp. 318-319, as quoted in Jimenez
and Tan (1987).)

Redistribution of political power is rarely stated as
an objective of decentralization, but democratization
or inclusion of marginal groups in society is a fre
quently stated goal. An example is the 1972 Peruvian
educational reform which explicitly attempted to in
clude Indians and other disadvantaged groups in
education decisionmaking. McGinn and Street (1986)
argue that redistribution of political power is the
primary objective of decentralization. With that as the
objective, decentralization may be undertaken to
empower those groups in society which support cen
tral government policies or to weaken groups posing
obstructions to those policies. Thus, decentralization
in Mexico has served to reduce the power oC the
teachers union by transCerring salary negotiations
from the central to the state government level. From
this perspective,· decentralization is less concerned
with the transfer of power Crom one level of govern
ment to another than it is with the transfer of power
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from one group to another. And, ironically, one
consequence of decentralization may be to increase
the effective control of the central government, or at
least that of key decisionmakers within the central
government.

Questions to be Answered

This paper does not deal further with the'
issue of why countries choose to decentralize. Rather,
the focus here is on whether decentralization is w;se
educational policy. Examination of this issue requires
that a number of specific questions be answered.
Among the questions requiring answers are:

E What is meant by the term decentraliza
tion? What, specifically, does it mean in
the context of public education?

E What kinds of decentralization are in fact
undertaken by developing countries?

E What is the desirable level of centraliza
tion or decentralization from an analytic
perspective? How is the answer to this
question affected by the economic., politi
cal, and administrative institutions of most
developing countries?

Typically, there is divergence between stated goals
and actual outcomes of government policies. What
are the political, economic, and educational conse-
quences of decentralization? .

Decentralization itself leads to problems. What is
the' proper role of the central government in correct
ing those problems in a decentralized educational
system? Which factors appear to most strongly influ
ence successful implementation of decentralization
policies in terms of stated goals?

Fmally, after reviewing the literature on educational
decentralization, what is the status of our knowledge?
And what should the priorities be for further research
and study on the subject?

The term decentralization has several defini
tions, as shown below, but most commonly it refers to
the devolution of some degree of decisionmaking
power to the local government or community organi
zations. Unless stated otherwise. this is the definition
used in this paper.

•
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II. Definition of Decentralization

Centralization-decentralization can be viewed as a
spectrum ranging from a unitary governmental system
where the central government has most power or deo
sionmaking authority to a governmental system where
local governments and community organizations exer
cise large amounts of power. The ultimate central
ized system is one in which all decisions are made in
the .nation's capital, and the ultimate decentralized

. system is one where all decisions are made by indi
viduals, community organizations, and small local
governments.

Definitions

Since most countries are relatively centralized in
terms of public decisionmaking, most policy discussion
concerns alternative means of decentralizing, not cen
tralizing. Four types of decentralization are typically
identified in the literature (Rondinelli, 1984): decon
centration, delegation, devolution, and privatization.
If successfully implemented, each of these types of
decentralization results in a unique system for fmanc
ing and for delivering education. In what follows, I
will attempt to define these terms and give examples
of educational systems corresponding to each type.

Centralized Decisionmaking

In a centralized governmental structure, education
is fmanced and managed from the center. The nature
of education is such that some decisionmaking power
must be given to school teachers and administrators,
but typically they can make only the most routine
decisions and have no or little control over resource
allocation in the schools. An example of a ccntralized
country is Cameroon, where almost all educational
revenues are derived from central government reve
nues (excepting some fees in former Anglophone
provinces), and the central government determines
curricula, sets and evaluates exams, and recruits, as
signs and promotes teachers and administrators.
There are administrative representatives of the Minis
try of Education outside the capital city, but their f15
cal and decisionmaking independence is very small.

Delegated Decisionmaking

Delegation is the transfer of government tasks or
functions to autonomous organizations such as public
corporations and many regional development agen-

cies, which may then receive public funding and are
ultimately accountable to the government. The most
commonly delegated areas in the education sector are
vocational and higher education. AutonOmous train
ing agencies, such as SENA in Colombia and SENAI·
in Brazil, have been established in a number of devel
oping countries. These agencies. typically are assigned
a general task (e.g., vocational training), given an in
dependent source of revenue (often an earmarked
payroll tax), and report to a board of directors rather
than any particular minister. Similarly, universities
are often autonomous bodies which receive direct
funding from the government but are subject to little
direct control.

Examples of delegation in elementary-secondary
education are not readily found. In Lesotho most
elementary education is delegated to the churches,
with teacher salaries paid by the government; this pat
tern was not uncommon elsewhere in Africa prior to
independence. In other countries, it is not uncommon
for the government to pay all or some portion of
teacher salaries in religious schools, even when public
schools exist as well. Examples are Papua New
Guinea, where teacher salaries in religious schools are
paid by the government, and Paraguay, where some.
teachers in religious schools receive pay from the gov
ernment (Winkler, 1980).

DeconcentTated Decisionmaking

Deconcentration refers to the transfer of authority
to lower levels within central government agencies.
Often this takes the form of creating or expanding
powers of regional directorates. This has .been an es
pecially common form of decentralization in Latin
America. Among the countries which have estab
lished regional directorates of the education ministry
are Peru, Colombia, Chile, and the Philippines. These
directorates vary in power, but they often have the re
sponsibility of supervision and planning for the region.

Devolved Decisionmaking

Devolution implies the creation of autonomous and
independent subnational units of government, which
have authority to raise revenues and spend. Devolu
tion may result in a strong central authority and com
munity-fmanced and managed schools. It may, also,
result in a federal form of government in which gen
eral purpose regional or local governments have re-



sponsibility for the fmance and provision of elemen
tary and secondary education. The similarity between
devolution and federalism is demonstrated by a popu
lar economic defmition of federalism:

A public sector with both centralized and de
centralized decisionmaking in which choices
made at each level concerning the provision
of public services are determined largely by
the demands for these services by the resi
dents of (and perhaps others who carry on
activities in) the respective jurisdiction.
(Oates, 1972)

There are a number of examples of federalism among
developing countries including Brazil, India, Malaysia,
Nigeria, Pakistan, and Papua New Guinea. In each of
these countries decisionmaking authority is divided
between the central government and regional govern
ments. Local governments, also, typically exist in
some form, but in most countries their power and
authority is determined by the regional government;
furthermore, regional government is often highly cen
tralized, even in a decentralized, federal system.

Elementary and secondary education may be de
volved to regional governments, local governments, or
both. In India, education was devolved to the state
governments in the constitution of 1950, although the
central government still plays an important role in
determining the size of revenue transfers to the states
for education. Primary and secondary education have
also been devolved to the provincial level in Papua
New Guinea. On the other hand, primary education is
devolved to local government in Brazil and Nigeria,
while secondary education is largely the responsibility
of the regional or state governments. In Brazil, the
organization of primary education varies by state, but
in most states there exist parallel local and state pri
mary school systems with local schools funded largely
from local government revenue sources and state

. schools funded by state revenue sources; both school
systems also receive some transfers from the central
government. In ~18eria, the local government is re
spOnsible for managing primary schools and providing
revenues for school construction and materials and
supplies, but most operating revenue comes from state
government transfers, and state revenues in turn are
largely derived from the central government.

17ze Eclectic Model

Some countries do not fit well any of the desaip
dons given above. In particul~, some countries have
centralized and nationalized systems of primary edu
cation but decentralized systems of secondary educa
tion, in large part because tbe central government
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does not have sufficient revenues to fully fund secon
dary education. Both Kenya and Indonesia, for ex
ample, have free, nationalized primary education and
more decentralized provision of secondary education.
For example, in Kenya the central government has
established conditions to foster development.of com
munity-based (Uharambee") and fmance~ secondary
schools, but such schools will probably be nationalized
or managed and fmanced by the central government'
as the central government budget permits.

An important feature of the eclectic model is the
parallel existence of several types of schools. For
example, in Kenyan secondary education, one finds
central government schools (23 percent of the total),
community uharambee" schools (50 percent), and
subsidized community or private schools (21 percent)
(Ayot and Lillis, 1985). Another feature of this eclec
tic model is government subvention, usually in the
form of teachers salaries, of education provided by
private, usually religious, schools. In some cases, sub
ventions may cover almost the entire cost of teacher
compensation, yet management lies with the private
school For example, in Indonesian secondary educa
tion one fmds a combination of government schools
(56 percent of the total) and private schools (44 per
cent), with the private schools receiving significant
government subventions (20 percent of total compen
sation costs) in the form of payment of teacher
salaries. In addition, even students in Indonesian
government schools pay sizeable enrollment fees, con
stituting as much as ten percent of recurrent expendi
tures (Meesook, nd). :..

Another version of the eclectic model is, in prin
ciple, the educational system which has centralized
decisionmaking but which has many of the character
istics of decentralized systems: salary scales which
vary by location, local provision of some educational
services through contracts with the central govern
ment, and substantial community input to local school
fmance without commensurate local control In prac
tice, systems with centralized decisionmaking rarely
permit these characteristicS to exist.

Measures or Decentralization

A measure of decentralization would ideally meas
ure control or decisionmaking authority. One plau
sible measure of control over resource allocation is
the percent of expenditures bom directly by users and
local (or regional) government. Three problems exist
with this measure. The first and most serious is that
central government regulations and mandates on
subnational units of government may result in those
units having very little control over resource allocation
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or spending in spite of seemingly high direct· fmancial .
contributions to education. For example, if the central
ministry of education mandates class size and teacher
salary, which represents a high proportion of recur
rent expenditures, the subnational government may
have control over very few resources.

A second problem has to do with the treatment of
central government transfers to subnational govern
ments. Subnational units of government may receive
transfers in the form of block grants, categorical edu
cation grants, and earmarked tax revenues. If such
tra.Difers are relatively stable over time, they may be
de facto own-source revenues of the lower unit of
government; this is especially true if the transfers are
fungible such that the lower unit of government can in
fact use a special grant for general purposes. But if
the magnitude of, say, earmarked revenues varies with
political and educational conditions, such revenues
may be de facto central government revenues, in spite
of the fact that government accounts show them being
directly distributed to the lower units of government.

A third difficulty is that the degree of fIScal decen
tralization is determined not only by the proportion of
funding directly provided by lower units of govern
ment but, also, by the number of lower units of
government. Other things equal, the larger the num
ber of units of government, the more control local
citizens have over resource allocation decisions in
their local schools.

An alternative measure of decentralization would
more directly reflect the distribution of decisionmak
ing authority. This measure would reveal the degree
of central government control over majof" kinds of
educational decisions: curriculum, construction and
construction standards, teacher assignment and pay,
etc. Decisionmaking with respect to the various edu
cational functions is discussed in more detail later.

Regional versus Local Autonomy

Educational decisions can be made at several levels
-- national, regio~ locaI, the school or school dis
trict, and the family. Decentralization refers to the
decisionmaking authority or subnational units of gov
ernment, but quite clearly decisionmaking by regional
governments in India is quite different from decision
making by the community in the "harambee" schools
of Kenya. Furthermore, there may be conflict be
tween decentralization at the regional and the local
levels. In Chile, for example, municipalization of
education came at the expense of the regional direc
torates, which were established earlier (Magendzo
and Egana, 1985). In India, the 1950 constitution as
signed elementary and secondary education as are-

sponsibility of the state governments, and the local
government contribution to education has conse
quently declined over time (Tilak, 1984).

The rationale for decentralization may differ mark
edly depending on the level to which educational
decisionmaking responsibilities are assigned.. Decen
tralization to the regional level is mos!. frequently
undertaken for reasons of administrative convenience
(as in Latin America) or to appease subnational'
cultures (e.g., India and Papua New Guinea). Decen
tralization to the local level is more commonly under
taken as a means of democratization and increasing
citizen participation, especially of ethnic or disadvan
taged minorities, and as a means of stimulating larger
fmancial contributions by the community.

In most developing countries, local governments
have relatively little independence. Even among fed
eral countries, constitutions rarely specify the powers
of local governments (Brazil and Nigeria are excep
tions); most constitutions spell out only relations be
tween the regional and central governments and leave
the assignment of local government powers, to the
regional government. In fact, it's not clear that local
governments have any more power in federal than
unitary systems. Local governments are frequently
dependent on regional governments for some services,
the pass-through of some central government grants,
approval of tax increases, and appointment of chief
government officers.

Primary and secondary education may be the
responsibility of the central, regional, or local govern
ments in a federal system. And, when the responsibil
ity is assigned to local authorities, those authorities
may be elected by local citizens (as in Brazil and Sri
Lanka), appointed by regional authorities (as in
Malaysia and Korea), or some mix of the two (e.g.,
India where local councils are elected but the chief ad
ministrative officer is appointed by the state). Fur
thermore, education may be assigned to a general
purpose government (such as a municipality) or to a
special purpose government or special district; the
latter is uncommon among developing countries, al
though community schools fmanced by some combi
nation of contributions and compulsory fees resemble
the special district. Special districts are, however,
used in the provision of some urban services and could
conceivably also be used in education.

Decentralization or EducatioD Functions

In discussing centralization-decentralization in edu
cation, it is useful to disaggregate the provision or
educational services into its various components or
functions. For the purposes of this analysis, these



components are labeled: school organization; curricu
lum and teaching methods; examinations and supervi
sion; teacher recruitment and compensation; fmance
of recurrent expenditures; and school construction
and fmance. The degree of centralization of decision
making differs by component. For example, curricu
lum decisions may be highly centralized at the same
time that school construction and fmance is very de
centralized. It is the mix of decisionmaking powers
with respect to the various components which leads to
a summary description of an entire educational system

. as being centralized or -decentralized. Table 1 sug
gests the mixes most commonly found in educational
systems described as centralized, decentralized, and
mixed.

For any given country, the degree of centralization
with respect to each component can be determined
through the examination of educational plans and
operational guidelines of the ministry of education.
But there is often a discrepancy between what is writ
ten or reported and what is practiced. In particular,
the central government often sets guidelines for cur
riculum, teacher qualifications, school construction
standards, etc., which are unrealistically high given the
income and human resources of the country. The
result may be that what appears to be strict central
government regulations and mandates are not en
forced and are in fact largely ignored by the providers
of educational services.

School Organization

School organization refers to the establishment of
minimum schooling requirements, the structure of
elementary-secondary schooling, and the rights of chil
dren to education. Excepting a very few federalist
systems (e.g., the United States), decisions about
school organization are highly centralized. However,
in spite of a high degree of centralization, large differ
ences in compliance with organizational standards,
especially in providing educational opportunities to all
children, are found in all school systems, (e,~ ine
qualities in service provision between regions, income
groups, and urban/rural areas are found in all coun
tries; see Carron and Chau). '

The major difference between decentralized and
centralized school systems lies with which level of
government makes the resource allocation decisions
resulting in unequal opportunities. In the centralized
model unequal educational opportunities are the re
sult of resource allocation decisions made in the min
istry of education itself. In the decentralized model,
unequal educational opportunities are usually the re
sult of differences in wealth or tax base between the
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local or regional governments responsible for fmanc
ing elementary-secondary education; this is the case,
for example, in Brazil. In the mixed model where the
community often supplements central or regionally
provided education with its own contributions.. un
equal opportunities are the result of both fjictors -
variations in tax base or income among communities
and central government decisions to d1"stribute re
sources unequally; this is the case, for exampie, in the"
secondary schools of Kenya.

Cum'culum and Teaching Methods

As with school organization, curriculum standards
are usually regulated and teacher education usually
provided by the central government; in most coun
tries, public school curriculum standards are, also,
extended to private schools (e.g., Indonesia). Curricu
lum is typically viewed as being the domain of experts,
who mainly reside in teacher colleges or the ministry
of education. Teacher education is, also, typically
viewed as the responsibility of the central government,
or the regional government in large decentralized sys
tems. In-service training, however, is usually some
what more decentralized, with either a regional gov
ernment or the regional directorate of the central
ministry playing an important role in organization and
delivery.

Centralization of curricul,um de~isionmaking need
not imply a uniform curriculum. In Cameroon, the
cWTiculum follows the French model and is highly
specific and identical in all parts of the country. But
other centralized countries have attempted to differ
entiate the curriculum to meet the instructional needs
of different social groups. A tightly controlled peda
gogy can be one policy response to the problem of
poorly qualified teachers.

Centralization of curriculum decisionmaking also
need not imply centralized production and distribution
of textbooks. The ministry ofeducation (or, in some
federal systems, the regional secretariat of education)
can produce and distribute textbooks to schools or
school children. Or it can purchase and distribute
textbooks. Or it can simply require students to pur
chase their own textbooks from either the ministry or
local bookstores. In addition, the ministry can either
specify the precise textbooks to accomp,any the cur
riculum, or it can give schools the freedom to select
from an approved textbook list.

ExamilUltions and Supervision

Perhaps the most crucial question regarding educa
tional supervision is who selects the chief administra-

•
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Table 1

Centralization-DecentralizatJon Typology for Public Education

Curriculum and Examinations and
Schi>ol Organiuuion Ttaching Mtthods Supnvision

Minimum schooling Curriculum, tQching Examinations 5Ct and
requirements and materials, pre-service evaluated, as well as
school organization and in-service instruc- teaching performance

Centralized (preschool, primary, tion provided by the evaluated by central
Model 5Ccondary, YOCItional, central ministry of ministry of education;

higher education) 5Ct (',ducation. responsibility for direct
by the central supervision often lies
gOYernmenL with regional admini~

trative offices.

The central government Curriculum, teaching Examinations are set
determines organiza- materials. and in- centrally but usually
tion of the schooling 5Crv1ce instruction administered Ind eval-
system, but the local established Ind uated regionally; the

Mixed community help' provided by thc instruction, often
Model determine bow many yellS central govemment through regional or

of education Ire provided, or through its distrie:t offices.
oftcn through It least regional delegations.
least temporary 5Clf·finance
of years t>cyond those
funded or lutborized by
the central government.

Organization of schooling The basic contents o( the No national examination
is Ilmost always 5Ct by curriculum In: 5Ct cen- system exists; all exam-

Decentralized the central ministry of trally, but textbooks may inations Ire set and eval-
Model education; the local be 5Clected Ind purchased ualcd locally; the central

community decides how locally, Ind in-scrvice or regional governments
many years and levels of instruction may be provided usually provide limited
education will be provided. locally or regionally depend. lupervision of teachers

ing on the size of the locale. and schools.

tive officer of a school or group of schools and what
power that individual has over the various educational
functions., The chief administrator is typically ap
pointed by the ministry (or the regional education
secretariat) in a highly' centralized system and may
have relatively few powers other than sending person
nel evaluations to the ministry and monitoring the
education and examination system to assure compli
ance with ministry guidelines. On the other hand, in a
decentralized system the chief administrator may be
directly elected by the local community or may be

appointed by an elected mayor or council. Between
these two extremes is the administrator who is ap
pointed by the ministry and given considerable deci
sionmaking authority over resource allocation within
the schools. In many countries, transportation is suffi
ciently difficult and human resources sufficiently
scarce that, irrespective of how the administrator is
selected, there is very little actual supervision of the
schools. The fad that in many countries administra
tors are also responsible for supervising private
schools only exacerbates this resource problem.
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TtacMr R«TU~1U Financt 01 R«urrou School ConstnICtion
and Compmsation £xp<nditurtS and Financt

Central government All recurrent expendi- Central government
sets acaeditation t~lre.s fully funded by sets construe:tioft
5tandards, provides central government standards, whicb may
teacher education, excepting minor user be unifonn for the
sets teacher pay fees; nonteacher entire country, and
scales. and directly resources distributed covell aU construe-
pays the teachers; to schools. tion CO'ts, although
in some cases the local community
(Francophone Africa) may be required to
teacher rect\litment, provide labor and/or
pay, and promotion some construeton
may be under control rmterials.
o( the civil selVice
ministry rather than the
ministry of education.

Teache~ may be The central or regional Construction standards
selected by the local government provide most are set by the central
school authority, funding of local schools or regional sovernment
but the central or in the fonn of block and matchinC Cunds are
regional government grants or project grants, often provided for
typically prescribes but some portion of school construction; in
pay scales; ae:tTCdi- eduational expenditures some easea the match-
tation standards are are funded by local ing funds take the fonn •also set centrally. revenue sources, and the of a promise by the

local community has central government to
some innuence on total cover some portions of
expenditure levels. recurrent expenditures,

often teacher salaries.

Teache~ are selected Local government funds Land and materials for
and pay scales are set elementary and someti~ school construction are
by local government; secondary education from provided by the local
ac:aeditation standards IocaJ revenue sources; community, labor may be
are rypially set by the user fees or "voluntarY' voluntary, local construe-
central government but contributions to the tion ltIndarc1s used.
they may not be enforc:cd. parentrteachell UIOcia-

lions may be required;
block erants or project
pants may be provided
by the central goyemmenL

Examinations provide a standard for measuring and
evaluating learning. Variation in examination control
and procedures is perhaps more extreme than any
other educational function. In many former British
colonies (e.g., countries in the West Indies) exams are
set and graded in England. At the other extreme are
most countries in Lati:n America which have no stan
dardized national or other examinations; as a result,
the aiteria set for passing from one grade or one level
to the next are set at the school level and vary greatly.
In between these two extremes are countries which set

and grade exams nationally or regionally. Although a
system of national examinations is typically found in
the centralized model, Latin America demonstrates
that local control of examinations and promotion stan
dards can coexist in relatively centralized systems.

Teacher Reauitmenl and Compensation

Acaeditation standards for teachers are almost
always set centrally (a notable exception is the United
States where state governments license teachers), but •



the criteria set for accreditation are often ideal stan
dards which cannot be met in practice. The" local or
regional labor market for teachers determines de facto
local or regional accreditation standards, even in
highly centralized school systems.

Teacher recruitment and promotion practices vary
greatly between countries. In a highly centralized
country like Cameroon the ministry of education
doesn't even control recruitment and promotion. In
stead the ministry of public service recruits, appoints,
promotes, and moves teachers; nationally recruited

. teachers are also likely to enjoy civil service protec
tion.• In a decentralized country like Brazil, the com
munity may itself recruit teachers, and employment
and promotion may be in part politically determined
(patronage of the elected mayor). Teacher compensa
tion practices are highly correlated with recruitment
procedures. When recruitment and promotion are
centralize<L there typically is a national pay scale,
which does not vary with working conditions. When
recruitment is decentralized, teachers are usually paid
in accordance with local labor market conditions.
One may also fmd (e.g., in Latin America) national
pay scales and local recruitment of teachers. Further
more, even in centralized systems with national pay
scales, one may fmd local communities recruiting and
setting teacher pay for additional grades beyond those
provided by the central government.

Finance of Recu"ent Expenditures

In a highly centralized educational system, the gov
ernment both fmances and directly provides all inputs
with no local contribution (excepting minor matricula
tion fees). In a decentralized system, the local com
munity fmances and directly provides inputs, either
through local tax revenues (e.g., Brazil) or through
·'voluntary" fees (e.g., Kenya). A mixed system would
include central government finance and provision of

. some educational inputs (e.g., books, supervision) and
grants (block and/or project) to regional or local gov
ernment and some local community control over use
.of those funds (e.g., Colombia, India, Nigeria). An
example of the latter is the Indian midday meal pro
gram which is provided by the local community but
partly fmanced by central government grants. In gen
eral, the fmance of government services is more de
centralized in developing than industrialized countries.
In an unpublished monograph, Bah! and Linnes fmd
15 percent of total government expenditures are fi
nanced at the local level in developing societies, com
pared with 32 percent in industrialized countries. In

addition, they found the relative importance of local
government fmance is larger in federalist countries
and in large countries.

In addition to directly fmancing education, the
central government also often exerts other kinds of fi
nancial control. Frequently, it performs an auditing
function to assure voluntary or local contributions are
used in accordance with regulations. This auditing
and fmancial control often extends to private and
community-based schools, where central governments'
often regulate user fees or development fees (e.g.,
Kenya). .

School Construction and Finance

In the centralized modeL the central government
sets uniform construction standards and directly car
ries out all school construction. In the decentralized
modeL the local community fmances (often through
voluntary contributions) and constructs schools using
local materials and construction standards. In the
mixed modeL the central government may construct
schools using different regional standards, or the
community constructing its own school may be re
quired to follow government standards for the school
to be accredited and staffed.

In practice, school construction and fmance tends to
be more decentralized than the other components of
elementary-secondary ~ducation, especially in Africa
and Asia. In many countries the central government
offers an implicit matching grant, promising to staff
the school constructed by the local community (e.g.,
Eastern Nigeria, Kenya, Zimbabwe, India).

Conclusions

In assessing whether an educational system is cen
tralized or decentralize<L it is necessary to look at the
distribution of decisionmaking authority with respect
to various educational functions. In doing so, one
fmds some educational functions (e.g., curriculum)
tend to be controlled centrally, even in systems which
in other respects appear decentralized. And, some
educational functions (e.g., construction) tend to be
provided locally, even in systems which in other re
spects appear centralized.

It is the combination of decisionmaking authority
with respect to the various functions which determines
whether the system can be characterized as central
ized or decentralized. But the answers to three ques
tions best discriminate between centralized and
decentralized systems. Those questions are:



E Who selects the chief administrative offi
cers of local schools, and what control do
they have over resource allocation?

E Which level of government is responsible
for recruiting and promoting teachers? Is
there a national pay scale?

E What proportion of total expenditures is fi
nanced through local revenue sources,
both tax revenues and voluntary contribu
tions?

JJ
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III. The Principles of Decentralization

The desirable level of centralization in education is
that which maximizes social welfare. However, since
there are no direct measures of social welfare, the
question of the desired level of centralization must be
answered using a variety of proxy criteria. The prin
ciple criteria employed here are: social efficiency,
technical efficiency, and equity. But application of
these criteria is a mere academic exercise unless the
political and institutional contexts are considered as
well. In what follows, the political and institutional
constraints to either centralization or decentralization
are first discussed. The initial conditions of the politi
cal and institutional contexts and their relationship to
decentralization are summarized in Table 2.

As noted earlier, decentralization is an ambiguous
term which includes a variety of governmental ar-

Table 2

Initial Conditions for Decentralization

rangements for the fmance and prOVISion of public
services. As typically used in elementary-s(!condary
education, however, decentralization refe~ to devolu
tion of decisionmaking authority to a subnational.
leve~ regional or local, of government. The most
important constraints to devolution occur at the local
level. As a result, it is devolution to the community' or
local government which is the focus of the analysis
below.

Constraints on the Locus of Decisionmaking

Public Finance

Decentralization implies that the community or lo
cal government has decisionmaking authority with

Initial Conditions Arrayed on Scale of Largest to Smallest Difficulty
in Implementing Decentralization

Gowmmmt Financ~ Political Como: .Adm.inim~Saucrun Historical Conto:

Direct central govemment Decentralization policy Constitution assigns Tradition of depend-
provision of educational introduced by the central responsibility (or ence by local com-
inputs to Ioal schools. govemment, no consultation education to central munities on the ten-

with aerected pouplo. and goyemment; lack of tral govemment.
Conditional cash grants associated with a particular administrative capac-
ror specific projedS or politirian or political pany. ity at Ioal level
functions. Tradition or self-

Central CO"CmmeDt reliance by local
Deccntra1iz.ation advocated by administratM: tasks communities and

Unconditional educational the central ~mmcnt "';th already dcconcentrated spirit o( compet-
block grants or earmarked C'Q(UU Itation with affe1:tcd to the regional or local ition between
5haru or central goyezn. gl"OOp6 and with broad pol- leveL communities.
ment tax revenues. tial ,upport.

Some educational de-
cWonmaking pvcn to

Large. loal·govemment Pressure ror decentralization local authorities. and
own·source rcvcnuc£ rrom originates at the local level local authorities per·
taxes and voluntary cash and with affected groups. mined to raise some
and in-kind contributions. incIuding parenu. tc.ac:hcrs, educational revenucs.

and local govemment
oCf&ciaLc. Local authoritics given

signirlCant dccWonnmak-
inC responsibilities. result-

l in& in dcYdopment or !0-
J cal administrative capacity.



respect to both the level and distribution of educa
tional resources. These resources may be financed by
transfers from the central government, own-source tax
revenues, user fees, and voluntary association fees.

As noted earlier, the most common form of trans
fers from the central (or regional) government is
payment of teacher salaries. In addition, central gov
ernments frequently provide grants to local or re
gional government for specific educational plans or
projects. Both of these transfers are accompanied by
regulations and restrictions that greatly limit the re-

o source allocation authority of the local schools. Of
coUfse, to the extent such transfers are fungible,
meaning the local government would have purchased
the same inputs in the absence of the grants, they in
fad provide a new source of unencumbered funds
(albeit with administrative costs associated with pre
paring projects, disbursing funds, and monitoring and
auditing use of funds).

Central government transfers to local governments
can be construded to give local governments substan
tial resource allocation authority while still fulfl1ling
objectives of the central ministry of education. But in
reality the grantor (the ministry) typically mistrusts
the use of funds by local education authorities and,
thus, attaches a number of conditions (such as proj
ects) to the use of funds. The result can be, and
frequently is, centralized resource allocation in a
seemingly decentralized educational system.

Communities or local governments, of course, can
often raise their own revenues, which can be allocated
in accordance with local priorities. But the possibili
ties of raising substantial local revenues are often lim
ited and sometimes prohibited by the country's
constitution. The most common local government tax
is the property tax which suffers from two major de
fects: (i) low revenue elasticity, which makes it a poor
tax in a changing environment, and (n) requirements
for sophisticated tax administration, including cadas
tral surveys, objective assessmen~ and a professional,
skilled administrative corps. The requirements for
good property tax administration are typically unmet
in developing countries.

Another means of providing own-source tax reve
nues is through a national tax on personal income,
sales, employees, or some other measure of business
activity, with some portion of the proceeds earmarked
for automatic return to state or local governments. In
Brazil, for example, a portion. of a two percent payroll
tax is automatically returned to state governments in
proportion to revenues raised within the jurisdiction.
Such automatic transfers of earmarked revenues avoid
the administrative requirements of the property tax,
and the tax itself may be more revenue elastic. On the

other hand, centrally administered taxes tend to have
uniform tax rates, thereby limiting the revenue-raising
authority of local jurisdictions. While it would be
possible to devise centrally-administered taxes with
variable rates, this is rarely if ever done.

Fmally, communities can raise revenues for educa
tion through user fees, donated labor and materials,
and voluntary or involuntary association fees. Quite
clearly, some countries (e.g., Kenya, Ind"onesia) raise
substantial revenues through these- sources. But a
variety of problems limit the use of user fees and vol
untary association fees in most countries.

Often there are both legal and political constraints
on user fees. The level of user fees imposed by the
community or the local parent-teacher association
(PTA) is usually limited and regulated by the central
government due to the conflict such fees present with
notions of "free education and equal access". Simply
the reporting requirements for such fees may either
limit their use or provide an incentive for local juris
dictions to not report their use (e.g.; see Paul's discus
sion of Guyana). In other cases, schools are not
permitted to keep the full revenues from the fees,
thereby limiting incentives to impose fees. For ex
ample, in Indonesia schools can set fees, but all reve
nues accrue to the central government, which then
redistributes the proceeds (Meesook). .

If truly voluntary, association fees such as those for
the PTA suffer from the usual free rider problem. In
some African countries (e.g., Kenya, Anglophone
Cameroon) such fees raise significant amounts of
revenue only because they are in effect involuntary.
On the other hand, contributions can come from a
wide variety of sources and organizations, including
parents, alumni, and local businesses. The variety of
possible voluntary fees and other contributions are
discussed elsewhere (Bray, 1985).

In addition to fees, communities can provide labor
and materials for school construction, ~aintenance,

etc. These in-kind contributions appear to be most
successful when there is a defmite target (e.g., con
structing a school or competing with a neighboring
community) but are less useful as a means of fmancing
recurrent expenditures. A problem with relying on in
kind contributions of labor is that the opportunity cost
of labor rises as per capita income increases. Thus,
such contributions are less likely to be succeSsful in
urban areas than rural areas and are less likely to
generate significant revenues in middle-income' than
low-income countries.

In sum, there are serious constraints on the ability
of local governments or communities to raise revenues
to support local schools. In some countries these
constraints may pose an effective deterrent to the in-

•
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troduction of decentralization measures which require
local governments to raise revenues. However, for
most countries, aside from legal constraints, local gov
ernments could, with technical assistance in tax ad
ministration, community organizing, etc., raise some
revenues for local education.

Political Context

Both the political context and the administrative
structure of a country may also pose constraints to
decentralization. The political ideology and policy
positions of key actors and interest groups in-educa
tion play an important role in both the adoption and
implementation of decentralization measures. As dis
cussed later, lack of polidcal support, not a shortage
of technical expertise, most frequently is the cause of
failed decentralization plans. The leey political actors
on the decentralization stage include functionaries in
the ministry of education, teacher organizations, local
government officials, local school administrators, par
ents, and parent-teacher associations.

Decentralization entails the redistribution of politi
cal power between different groups in society. While
it may increase the power of local government at the
expense of the central government, decentralization
frequently strengthens the power of the central gov
ernment (Conyers, 1984). In Chile, devolution of pri
mary and secondary education to the municipalities
occured simultaneously with closer central govern
ment control over the municipalities with mayors ap
pointed by the president and previously-elected com
munity advisors beinK appointed by the mayor. In
Mexico, delegation of teacher negotiation authority to
representatives of the ministry of education in the
tlUry-one states appears to have had the underlying
political goal of weakening the bargaining power of
the union (McGinn and Street, 1986).

To be successful, decentralization plans must yield
enough influential winners to more than offset the
losers, and the plan must be constructed so as to pre
vent anyone group of losers from blocking the entire
plan. Since many interest groups tend to be risk
averse, the mere uncertainty associated with the out
comes of decentralization is an important deterrent to
change. The political constraint may not necessarily
argue against attempting any form of decentralization,
but it does prescribe care in attending to political con
cerns in assembling a decentralization plan. While the
literature on implementation suggests some of the
political problems which may arise, there is no posi
tive theory of implementation to guide policymakers.

. Government and Administrative Structure

Both the structure of government and administra
tive capacity can also serve as constraints to
decentralization. Structure of government refers to
constitutional and other legal constraints, including
the existence of sub-national units of government, and
whether chief administrative officers are appointed or
eleqed, while administrative capacity· refers to the.
ability to make and implement decisions; to collect
revenues, budget, and keep government accounts; apd
to monitor and audit expenditure's.

In most countries, the constitution determines the
institutions of government, including the existence and
powers of sub-national units of government. The
constitution, or other legislation, assigns taxing and
spending powers as well as governmental functions,
including education, to different levels of government.
If the constitution assigns most power to raise revenue
and most education decisionmalcing authority to the
central government, decentralization may be difficult
to legislate. The magnitude of the change required
suggests new legislation may be forthcoming only in
the case of national emergency or revolution (e.g.,
Chile).

The colonial administrative heritage of a country
influences the writing of the constitution, citizen ex
pectations, and administrative practice. Spanish colo
nial rule, for example, was hierarchical and central
ized, characterized by paternalistic legislation
regulating minutiae in the colonies. Regulations es
tablished ideal rules of conduct, even if those ideals
were unrealistic. Little or no attention was paid to
local conditions and regional differences in drafting
and. promulgating regulations.

The same pattern persists in most former Spanish
colonies today, well over a century after independ
ence. According to Hanson (1974), there tends to be
hierarchical leadership in the ministry of education,
and political allegiance is the principal criterion for
appointment to important educational positions. The
result is that educational decisions are largely made
on the basis of political not educational grounds. The
ministry still issues a comprehensive set of rules for
mulated for ideal conditions not found in the real
world, with the requirement that children and schools
conform to ideals, not generally allowing variation
depending on local conditions. The result is a high
degree of centralization, local officials visiting the
central ministry to obtain favors much as in colonial
times, and a local citizenry with no developed sense of
autonomy and local control. Decentralization, which



requires a sense of local autonomy and control and
reduced power at the ministry level, is difficult to
implement given this administrative history.

One fmds much the same administrative heritage in
former French colonies. The French administrative
system had very weak subnational units of government
and highly centralized control. This heritage makes it
difficult for ministries to give up contro~ and loc.a1
communities tend to lade the requisite skills for man
aging themselves (Nellis has described how the intent
to decentralize in Tunisia was frustrated by these

. factors). .
The British colonies were, also, highly centralized

as a means of exerting colonial control. But the
British also introduced a tradition of fee-based and
community-supported education, which was some
times affiliated with religious missions. Included in
this tradition was the important role of support groups
like the PTA and Old Students or Old Boys alumni
organizations. These support groups have tended to
persist, even after the nationalization of schools by
newly independent countries and even in socialist
countries (e.g., Zagefka discusses their role in
Burma). The tradition of user fees, voluntary associa
tions, and local control facilitates the successful im
plementation of decentralization policies.

Administrative capacity at each level of government
-- central, regional, local-- can also serve as an impor
tant constraint on decentralization. The capacities of
local governments to tax, spend, and keep government
accounts were discussed earlier with respect to public
fmance. Capacity at the local level is, also, required to
administer a. personnel system with some degree of
civil service protection. In addition, in a system in
which the central government transfers resources to
lower levels of governmen4 the central government
requires the capacity to audit the use of funds and to
prosecute corrupt practices, and auditing cannot occur
in the absence of standardized accounting practices by
-the governments receiving the funds.

The administrative capacity of governments is also
influenced by the education and training of decision
makers as well as the individuals who elect or appoint
those decisionmakers. If local citizens are largely il
literate, they may not be able to make informed, ra
tional choices in electing local leaders who advocate
particular education policies. If local government
administrators are poorly educated and have weak ad
ministrative skills, they may make poor educational
policy decisions and lack the ability to carry them out
or to appoint qualified administrators to do so.

In brief, the institutional struetW'c and history of
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government and the administrative capacity at various
levels of government can act as serious constraints to
decentralization. Effective decentralization may re
quire constitutional change, changes in values, and
training to improve administrative skills in some
countries.

Historical and Cultural Context

The historical and cultural context also strongly in-'
fluences the ability to decentralize. Some countries
(e.g., Kenya, Nigeria) have a tradition of loc.a1 commu
nity participation that extends -beyond the colonial
experience and facilitates attempts to decentralize
education. Other countries have regarded decentral
ized education (especially the mission schools) as a
colonial institution and have centralized and national
ized education upon independence. In still other
countries, religion introduces values which either fa
cilitate or deter decentralization. Islam, for exampIe,
values the diffusion of authority, which in countries
like Pakistan is conducive to attempts to decentralize.

Sodal Efficiency

There are a number of administrative, political, his
torica4 and cultural variables which influence how
educational services are fmanced and delivered.
These variables cannot' be ignored in attern pting to
answer the rather academic question, what is the de
sired degree of centralization in education. But un
derstanding that these variables can act as constraints
on decentralization, one can still ask, if these condi
tions permit choice as to the organization of govern
ment, what is the desirable level of centralization. Are
there economic grounds for advocating decentraliza
tion policies? Three economic criteria are used to
answer this question: social efficiency, technical effi
ciency, and equity. The defmition of these uiteria and
their implications for decentralization in education are
summarized in Table 3.

Social efficiency refers to the use of society's re
sources to maximize social welfare. As used here, it is
especially concerned with the match between the pref
erences of citizens regarding education and the educa
tional services they receive.

Public Choice

The match between consumer-citizcn preferences
and public service provision is often studied under the
rubric "public choice," which is the application of

•
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market principles to the provision of government serv
ices. This match is presumed to be closer or better if
the consumer-citizen in fact has choices. That is, if
the consumer-citizen has the ability to elect local edu
cation leaders, decide how much to pay in taxes in
order to receive a desired level of educational services,
and has the freedom to move to another jurisdiction
C'vote with the feet") offering a preferred combina
tion of tax and service levels, social welfare is pre
sumed to be higher. Public choice becomes private
choice when citizens choose to send children to pri
vate.schools, in which case they can directly select that
school which offers the desired combination of user
fees and educational services. Public choice is the
economic argument for citizen participation in educa
tional decisionmaking. In its pure form, this partici
pation takes the form of citizens directly selecting
educational leaders, educational taxes or fees, and
educational service levels.

The consumer-citizen may be frustrated in effec
tively expressing preferences by a number of factors.
First, citizens may be unable to either directly (voting)
or indirectly (voting for a local, general government
head who appoints the school chief) elect the local
school administrator. Second, citizens may be con
strained in their ability to raise local tax revenues, to
set user fees or to impose involuntary association dues
for the purposes of raising education revenues. If in a
decentralized system citizens are unable to express
preferences or intensity of preferences with respect to
educational leadership, revenues and expenditures,
the match between citizen tastes and educational serv
ices provided may not be any closer than that in some
centralized systems.

A third factor limiting the expression of preferences
is the inability of citizens to move from one jurisdic
tion to another to flOd the desired combination of
taxes and educational services. If jurisdictions are
large, citizens are less likely to be able to make such
moves than if jurisdictions are small. And if local ju
risdictions are not allowed by the central or regional
government to vary their tax rates and/or educational
expenditurCSy -Voting with the feet" is of little conse
quence.

A fourth factor which limits the expression of pref
erences is central government regulation. To the ex
tent the central government attaches conditions to
grants to the local government and to the extent it
mandates the level and use of educational resources,
the local consumer-citizen may be dissatisfied in the
resulting quality and quantity of educational services.

Of course, local public choice needs to be tempered
by other considerations, in particular externalities and
economies of scale with respect to some educational

functions. It may not be appropriate for local voters,
especially if poorly educated, to select the curriculum
and set accreditation standards, but it is appropriate
for them to exercise some choice over how their per
sonal income is allocated between government and
private goods and choice over how the government
budget is divided between education _. and other
services.

Externalities

Externalities refer to the division between who pays
for services and who receives the benefits. Elemen
tary-secondary education exhibits significant externali
ties in the form of benefits to society from having a
literate, skilled, well-socialized population. One can
conceive of a local community which all the children
leave, perhaps due to lack of employment opportuni
ties, when fully grown and educated. The parents of
children in the community will receive private benefits
as a result of their children being educated and the
economic returns which acaue to that education. But
others in the community may perceive themselves as
receiving very few private benefits. On the other
hand, all members of society, especially in the commu
cities to which the children move, receive societal
benefits resulting from the education of the children.
In other words, other members of society receive
benefits without having had to pay for them, i.e., an
externality.

In a decentralized system, interjurisdictional spill
overs of benefits such as those described above..consti
tute externalities which tend to reduce the amount of
educational services provided by the local community.
If taxing and educational spending decisions are made
by the local voters, they will ignore the externality and
thus spend too little on education. Two solutions to
the problem are possible. One is to nationalize edu
cation, such that all the externalities are internalized
in making decisions about educational spending; this,
of course, is not consistent with decentralization. An
other solution is for the central government to provide
matching grants to local jurisdictions to encourage
them to inaease their spending on elementary
secondary education to assure generation of the desir
able level of social benefits. Of course, social benefits
are not easily measured, and the desirable level of
social benefits is not easily determined. How society
values these external benefits can only be revealed
through the process used to select national (or re
gional) leaders and the budgetary priorities they as
sign to education.

In addition to interjurisdidional spillovers, there
are other external benefits associated with particular



Table 3

Economic Criteria ror the EvaluatJon or Decentralization

Soci4J Efficimcy

ImplicatioflS fix Cnuralizmionj
D«nuraJiz.aJion in Education
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Public Choice

Externalities

External Efficiency

T~hnkal Effidmcy

Internal Efficiency

Technological Clange

EquiJy

Horizonul Equity

Venical Equity

The match between
consumer-citizen preferences
and public KMce provision.

The discrepancy between
who pa)'5 for KMces and
who receives the benefits.

The balance between
labor skills provided by
the educational system
and labor market demand.

Maximization of educa
tional output for a
given educational cost.

An increase in the edu
cational output pouible
from a pen level of
inputs.

Individuals in like
cirrumsunces are
tlUted equally.

R.eLatiYe equality of
educational opportunity.

Local citizens should have an important voice in
choocing the combination of taxes/fees and edu
Cltional KMCCS in the community and should also,
have 'Ome influence on the nature of educational
Krvices provided. Central government regulations,
restrictions, and mandates may limit public choice,
as may the local tax base and impediments to the
citizen ~ing with his feet".

Interjurisdietional spillovers may result in insuffi
cient educational spending in a decentralized system.
The central government may need to institute a
system of matching grants to assure a socially
desired level of spending.

In a country with distinct urban/rural and regional
labor markets there should be wriation within the
country in terms of school organization, curriculum
and the quantity of schooling.

Internal efficiency is higher when prices of educa
tional inputs are allowed to vary with local (urban/
rural, regional) market conditions, and the educa
tional input mix is adjusted for local prices.
Economies of scale may argue for centralization of
some educational functions. Administrative costs,
including both administrative capacity and the time
required to make decisions, also affect unit costs
and, thus, internal efficiency.

Technological change and innovation in educational
organization and service delivery is likely to be
greater in I system which both permits and encour
1ges educational diversity and competition.

When some portion 0( school revenues Ire generated
(rom local tax sources, vamtions in wealth 0( the
local tax base may lead to horizontal inequity. The
central poemment can reduce the size of the
problem through grants in aid to local schools with
the size 0( the per pupil grant varying inversely with
the local tal base per capita.

Equality or educational opportunity may be measured
by access to and quality of education. In centraJized
systems, inequality is the result 0( central poernment
decisions reprding resource lilocation; in decentralized
systems inequality may result from variations in local
tal base Ind citizen willingnesa to pay for educatioa.
In either case the central poemment may usc: Iftnts
in..id to reduce spendinc disparities and impl'OYe
equality of opportunity.
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educational functions which may argue for either cen
tralized or decentralized decisionmaking. Standard
ized examinations and similar school organization and
curriculum standards across communities or regions
may, for example, facilitate inter-regional migration of
human capital both for the purposes of employment
and further schooling. The result may be better in
formed and more efficient labor markets.

External Efficiency

Qternal efficiency is the match of labor skills with
iabor market demand. Most countries or even regions .
are large enough to encompass rural areas where agri
cultural activities predominate, urban areas with heavy
concentrations of retail and office activities, and in
dustrial areas occupied by manufacturing fU'ms.
Somewhat different labor skills are demanded in each
of these geographic areas, which may argue for differ
ent education to better prepare students in the needed
skills and to maximize the social returns to public in
vestment in human capital. Different education may
entail variation in school organization, curriculum,
and the quantity of schooling provided.

External efficiency argues for variation with respect
to school organization, curriculum and the quantity of
schooling. Such variation could be provided through
the centralized ministry of education, or it could come
about as a result of decentralized decisionmaking.
Experience suggests that centralization tends to lead
to uniformity in school organization and curriculum
but not uniformity with respect to quantity of school
ing. Decentralized decisionmaking may be required
to yield the desired variation consistent with external
efficiency.

Technical Efficiency

In addition to social efficiency, the degree of cen
tralization may affect technical efficiency. Technical
efficiency is primarily concerned with efficient re
source allocation within the educational system, or
minimizing unit costs.

Internal Efficiency

The degree of centralization affects several aspects
of resource allocation, or internal efficiency. rU'st,
internal efficiency requires adjusting input combina
tions consistent with prices in the locality of the
school Under centralization, this is unlikely to occur
unless local representatives of the ministry are em
powered to determine what prices they are willing to
pay for services, materials and supplies. But in most

centralized systems, there are uniform, national pay
scales for teachers, and many school inputs (e.g., text
books, furniture, food for school meals) are purchased
centrally and distributed to local schools.

Second, internal efficiency is affected byadministra
tive costs and efficiency, including administrative over
head, management capability, and time reqUired for
decisionmaking. The argument is sometimes made
that decentralized administration leads to the duplica-'
tion of administrative functions in each of the local (or
regional) jurisdictions and, thus, leads to incre~ed

administrative costs.
The argument of duplicated costs essentially con

cerns economies of scale. Some administrative func
tions - teacher supervision, budget preparation, local
planning - are of necessity carried out in small scale
at the localleve~ irrespective of the degree of centrali
zation with respect to other educational functions.
But other administrative or educational functions may
exhibit sizeable economies of scale. These functions
include: curriculum development, development of in
structional materials, and setting and grading stan
dardized examinations. Thus, there may be a cost
argument for centralization of some educational
functions.

The scarcity of management skills in developing
countries can also argue for centralized admin
istration, wherein a few, skilled and educated adminis
trators make decisions for the entire school system. .
But, as noted above, it's difficult to avoid locating
some administrative functions at the local leve~ even
in a centralized school system; some decisionmaking

.:~. requires knowledge of the local sjtuation that a physi
cally removed administrator cannot know well. Still,
the lack of management skills argues for somewhat
greater centralization in, say, setting examinations and
supervising local schools. There is little evidence in
general, that decentralization has served .to improve
public management (Rondinelli, Nellis and Cheena).
Nor is there evidence to show that decentralization
has increased local participation, at least in Latin
America.

Centralization of decisionmaking has one unambi·
guous cost - the time required for decisions to be
made. Often even the most minor expenditure of
funds or personnel action requires filling a form, send
ing it to the ministry (perhaps via an intermediary
regional ministry representative), awaiting·a response,
perhaps sending another appeal prior to receiving the
response, and perhaps receiving a response requesting
more information or better justification for the re·
quest. Bureaucrats in the central ministry have incen
tives to be cautious in their actions but no incentives
to quickly respond to requests from the field. In the



meantime, the laclc of afflI1Dative response, to even
obvious requests, may have serious negative conse
quences for education. One possible response to this
situation is to improve response time in the ministry,
but the bureaucratic incentives are such that response
time will always be slower than that found in a decen
tralized system.

Technical efficiency is also affected by the use of
community resources. The community devotes re
sources, in both pecuniary and non-pecuniary forms,
directly to the production of educational services and,
also, to lobbying for additional education resources

. from funding sources. The argument is frequently
made that if the local community is given more re
sponsibility for funding education and selecting local
education leader~ it is likely to increase direct partici
pation in the schools. If this increased productive
participation is accompanied by decreased (socially)
nonproductive participation in lobbying for funds, the
net result is an increase in educational services with
no increase in cost. But if the increased participation
comes at the expense of citizen time spent in other
endeavors, including leisure, there is an opportunity
cost to the increase in educational services.

There is little evidence on either the social or tech
nical efficiency consequences of decentralization.
There are no studies to determine the extent to which
decentralization in fact alters the nature of education
services offered and the degree to which beneficiaries
of those services are more or less satisfied. With re
spect to technical efficiency, construction costs of
localIy-constructed schools tend to be lower than min
istry-built schools due to the use of lower cost materi
als and lower costs associated With contract admini
stration. On the other hand, there has been concern
in Nigeria that the growth in the number of local gov
ernment~ which are responsible for elementary edu
cation, may be increasing the costs of admjnjst.rative
overhead.

There is some evidence that locally-provided
schooling may be of lower quality. The -harambee"
schools of Kenya, for example, are of low quality, both
in terms of inputs (teacher quality) and outputs; only
13 percent of -harambee" schools exceed minimum
standards (grade 4 attainment levels) compared to 79
percent of central government schools. But evidence
from Brazil is mixed, at least with respect to quality of
inputs; expenditures per pupil are lower in municipal
than state schools in the Northeast, but the opposite is
true in some states in the South. In neither case
(Brazil and Kenya) Can low quality of education be
attributed to decentralization; rather, the cause of low
quality education appears to be the fact that locally
provided schooling appears to be most common in
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rural and poor areas where the central and regional
governments have Cailed to provide educational op
portunities equal to those in urban and richer areas.

Technological Change

A nationalized educational system is a monopoly
which, excepting a few private schools which usually
serve either the very rich or the very poor, permits
little or no competition. As noted earlier, even the'
competition from the private sector is often heavily
regulated, including tuition charges. The results' of
monopoly in other industries are well known -- little
incentive to innovate, excessively high costs, and insuf
ficient production. A plausible hypothesis is that
some of these same results are found in highly central
ized educational systems. Another plausible hypothe
sis is that, other things held equal, decentralization
may lead to greater competition between local school
systems and, consequently, greater innovation and
technological change, reflected in lower unit costs.

Equity

The principal objections to decentralization concern
the consequences for both horizontal and vertical
equity. A related equity concern, especially among
school teachers, is unequal pay for equal work; decen
tralization to the local level implies variation in
teacher pay scales, reflecting local labor market condi- .
tions. The only effective solution to this pay equity
concern is a national pay scale, which in turn implies a
high degree of centr~tion.

Horizontal Equity

The principle of horizontal equity refers to individu
als in like circumstances being treated equally. Edu
cation which is locally fmanced may l'iolate this
principle; individuals of given income and wealth lev
els are treated differently depending on the tax base of
the community in which they live. A community with
a high tax base per school child needs to set a lower
tax rate to yield a given amount of revenue per child
than does a community with a lower tax base. If the
tax base is property wealth, two individuals with the
same wealth pay different tax bills depending on
whether they live in the low or high tax base
community.

Horizontal inequity can have negative effects on
economic efficiency (Buchanan). All individuals have
an incentive to live in the high tax base, low tax rate
jurisdiction, but it is only those of high income who
can respond to the incentive. The result is communi-
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ties which tend to be segregated on the basis of in
come; either the rich or the poor live in a given com
munity. U the high income individuals also have skills
(e.g., medical) demanded by all members of society,
the result of geographic segregation may be an over
supply of such skills to the wealthy community and an
undersupply to the poor community.

Grants-in-aid can be used to solve or at least ame
liorate the horizontal equity problem. The central
government can distribute block grants, the per capita
size of which is inversely related to the l~ tax base,
and thereby effectively reduce any tax advantage to

. livinS in a wealthier community. Alternatively, the
central government could specifically reduce the hori
zontal inequity for education by distributing grants to
local schools, the per students size of which is in
versely related to the local tax base per pupil. The
foundation plan used in many states of the United
States sets a minimum (foundation) desired level of
educational spending and then eliminates any tax base
advantage for spending up to that foundation level.
Beyond the foundation leve~ communities may decide
to tax and spend whatever they wish. Of course, if the
foundation level is not set high enough, there are still
powerful incentives to individuals to locate in commu
nities with a high tax base.

Vertical Equity

Vertical equity in education refers to the relation
ship between educational expenditures and family,
community, or regional income or wealth. Ignoring
how education is fmanced, maximum vertical equity
would entail all children receiving the same value of
educational resources, measured either on a per year
basis or on a lifetime basis. Measured on the basis of
annual expenditures, large inequalities in educational
spending currently exist in developing countries be
tween urban and rural areas, between geographic
regions, and between income groups, irrespective or
the degree of centralization in decisionmalcing. Meas
ured on the basis of lifetime educational expenditures,

, these inequalities are much larger still.
A decentralized educational system in which com

munities (or regions) both raise revenues and make
educational expenditures is likely to yield significant
inequalities in educational spending if only due to
differences in tax base and income between communi
ties.

The empirical evidence on the effects of decentrali
zation, however, are ambiguous. In Chile, for ex
ample, municipa1ization was a~mpanied by altering
central grants from a system that redistributed in fa
vor of poorer regions to one which redistributes on a

per capita basis, thereby increasing inequities between
rich and poor regions. And in Eastern Nigeria,
wealthier communities were found to respond most
strongly to government incentives for the construction
of new schools. On the other hand, Knight and Sabot
(1986) compared Kenya, which permitted a large ex
pansion of secondary education via community sup
ported harambee schools, and Tanzania, which did not
permit such expansion by local communities and exer-.
cised strict quality controls. They concluded the Ken
yan system provides greater equality of oppoortunity
even though spending disparities are larger. ·

As noted above, the central government:: could
largely remedy the vertical equity problem while still
retaining the public choice advantages of the decen
tralized system. To reduce vertical inequity, the'
central government would need to either make uncon
ditional block grants to offset differentials in tax bases
of general local governments, or make per pupil edu
cation grants, the size of which is inversely related to
the tax base per pupil. In the latter case, the central
government would need to decide if it would offset tax
base advantages for any level of educational spending
or only offset tax base advantages up to some speci
fied (foundation) level of spending.

The central government can also use project or
other conditional grants for specific educational pur
poses to help offset tax base and spending differen
tials. But these gran'ts tend to be administratively
cumbersome, inefficient in accomplishing the educa
tional objectives of the central government, and come
accompanied by central government restrictions which
limit local public choice (see Winkler's analysis of in
tergovernmental education transfers in Brazil).

Central governments in decentralized systems have
sometimes attempted to ameliorate educational in
equities. In Brazil, the formula for distributing federal
elementary-secondary education monies to the states
is highly redistributive and not strongly inlluenced by
political considerations (World Bank, 1986). Both
Eastern Nigeria and Kenya took actions to redistrib
ute government grants in favor or lower income com
munity schools. On the other hand, both Chile and
Zimbabwe allocate government grants on a per capita
basis with no consideration of community flSCal capac
ity. And Tilak (1986) found no relationship between
federal education grants to provinces in India and
measures of income levels or educational needs and
concluded that grants are primarily allocated on politi
cal grounds and only serve to exacerbate spending
disparities. rmally, a study of OECD countries found
no relationship between forms of government (unitary
vs. federal) and governmental efforts to bring about
greater educational equality (Noah and Sherman).
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IV. Role of the Central Government
in a Decentralized System •

If political, institutional, and administrative conditions
permit a decentralized educational system to operate,
that system leads to both improvements and problems
in social efficiency, technical efficiency, and equity.
The net result depends very much on the circum
stances of the particular country, but government can
do much to reduce the magnitude. of the problems
resulting from decentralization without at the same
time eliminating its positive features. In particular,
government can respond to the problems of decen
tralization by (i) nationalizing and centralizing
elementary-secondary education, (ii) regulating decen
tralized education, or (iii) establishing incentives for
local (or regional) governments to act consistent with
central government objectives and social welfare. In
all cases, the ultimate decisionmaJcer is the central
government, yet there are significant differences be
tween these three options in terms of the amount of
decisionmaking authority given to regional or local
authorities.

Problems or Decentralized
Educational Systems

There are several reasons to argue for a strong
central government role in elementary-secondary edu
cation. FlfSt, education yields social benefits, which
will be underproduced in a completely decentralized
system. Second, communities and their leaders may
lack the information to select competent teachers and
design curriculum and organize schooling; a com
pletely decentralized system may result in inefficient
resource allocation. Third, employers and advanced
educational institutions may lack the information to
evaluate the educational attainment of elementary
secondary school graduates; a completely decentral
ized system may result in uncertainty regarding the
level and type of knowledge acquired by students and
may impose additional screening costs on employers.
Fourth, there may be horizontal and vertical inequity
in educational fmance and expenditure; in a decentral
ized system horizontal inequity may result in an inef
ficient distribution of specialized skills, and vertical
inequity may conflict with societal norms of economic
justice.

The question is not whether the central government
(or in some cases the regional government) should
exercise a strong role in elementary-secondary educa
tion but, rather, what should be the nature of that

role. Centralized control and provision of aU educa
tional functions may solve some of the problems noted
above but at a possibly large cost in social efficiency
(mismatch between citizen-consumer preferences and"
public educational services and a possible mismatch
between skills produced and local labor market
demand) and technical efficiency (excessively high unit
costs and lack of innovation or technological change).

The central government can correct the problems
of decentralized education without incurring the costs
of social and technical inefficiency associated with
centralized fmance and provision of all educational
functions. To do so requires a combination of regu
latory and incentive measures. The policy tools avail
able to government and their application to these
problems are summarized in Table 4.

Regulations and Incentives

The central government can improve information
available to local decisionmakers, some of whom may
be novices in education, by deflning minimum stan
dards of school organization, curriculum, teacher
qualifications, and achievement levels. For the pur
poses of informed decisionmaking, these standards
need only be defmed, not regulated and enforced.
The standards should be realistic, minimum standards,.
not ideal standards; the latter, if unattainable, may
provide little useful guidance in decisionmaking. In
addition, since parents selecting private schools face
the same informational problem as community deci
sionmakers, these same informational standards
should also apply to private schools.

The central government can also help inform the
employers of educated youngsters and advanced insti
tutions of learning regarding the level and extent of
knowledge. This information is most diredly provided
through a national or regional system of standardized
examinations or uniform criteria for grade promotion
or school graduation. Failing the adoption of an
examination system or uniform promotion criteria,
there is an economic argument for central government
regulation and enforcement of minimum standards of
school organization and curriculum, in private as well
as public schools.

The problem of interjurisdidional spillovers results
in local governments, in aggregate, spending inade
quate amoUDts on elementary-secondary education.
The central government can respond to this problem

•

•
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Table 4

Central Government Policies in a Decentralized System

Policy Tool

Infonnation and
Training

Financial
Incentives

Redistribution

Regulations and
Mandates

Nationalization

Policy Gools

Improve local administra
tive capacity and tech
nical experti.5e.

Increase educational
spending to compensate
(or benefit spillovers.

Reduce horizontal and
vertical inequities.

Rulize positive external
benefits (rom definition
of educational standards.

Realize economies o( $Cale
through centralization of
some educational functions.

Define minimum expected standards of school
organization. curriculum, teacher qualifications.
and knowtedgc required for promotion. Train local
administrators in personnel and fLSCII adminis
tration.

Provide a central government matching grant for
local educational spending up to some desired
level. beyond which marginal social benefits are
presumed to faU rapidly.

Provide central government per student grants to
loal 5Chools, the value of which varies inversely
with the local tu base per pupil (horizontal
equity) or inversely with the level of local educa
tional expenditures per pupil (venial Uluity).

Establish a regional or national system o( stand
ardized examinations (or grade promotion or school
graduation.

The central government assumes responsibility (or
developing the curriculum, teaclting materials, and
textbooks in some subjects; it might also develop a
rational system o( standardized examinations.

through either regulation or the establishment of
incentives to spend more. Regulation typically takes
the form of specifying and enforcing a minimum
expenditure per pupil or specifying (as in Brazil) that
local governments spend a given percentage of total
revenues on education. Matching grants from the
central government can be used to provide an incen
tive to the local government to inaease spending, at
least up to some minimum level of spending which
assures the provision of basic educational services.
Both regulation and incentive grants require local
governments to employ a standardized accounting
system and require the central government to under
take periodic audits of the use of funds.

Aside from the problem of underspending due to
spillovers of educational benefits, there may be a
general problem of underinvestment by a society in its
human capital. If this is perceived to be the case by
the central government, it may introduce either regu
lations or incentives to local governments to increase
spending. Regulations may include those mentioned
above, such as specifying minimum expenditure levels,
minimum tax rates, or minimum user fee levels. In-

centives may include rewards for better tax admini
stration and compliancet matching grants for revenues
collected through user fees. or other forms of match
ing grants. (An example of a disincentive to user fees
is found in Indonesia where all the revenue from sec
ondary education user fees is transferred to the cen
tral government; parents thus have no. incentive to
raise user fees in order to improve local education).

Solving the problem of horizontal inequity requires
reducing or eliminating the advantage associated with
a higher per pupil tax base. This can only be done by
the central government in effect redistributing tax
revenues from high to low tax base jurisdictions. This
redistribution can take several forms. The central
government can use its general tax revenues to fund
capitation grants for education, the amount of which
is inversely related to the per pupil tax base. Or, the
government can include per pupil tax base as a vari
able determining the magnitude of other kinds of cash
transfers. including project and matching grants.

AlternativelYt if local education tax revenues are
primarily derive~ from a single tax sourcet the central
government could establish a single schedule of tax



rates and revenue per pupil, administer that tax and
collect revenues. Of course, given the single schedule,
jurisdictions with a high tax base would in effect pay
more in taxes than they would receive in revenues,
while the opposite would be true for jurisdictions with
a low tax base. This solution would effectively elimi
nate horizontal inequity while preServing the ability of
local governments to decide which tax rate and corre
sponding educational expenditure level they prefer.

Reducing horizontal inequity also helps solve the
problem of vertical inequity, but there can simultane
ously be horizontal equity and large educational
spending differences. Hence, the central- government
may wish to directly reduce vertical inequity. Possible
solutions are to impose direct limits on expenditures
per pupil (this is done, for example, in California), to
limit tax rates for high tax base jurisdictions, to regu
late and limit user fees (possibly including limits on
fees and, thus, expenditures in private education), and
to provide cash transfers to assure that all jurisdictions
attain some minimum level of spending.

Efficiency versus Equity

Two basic problems confront central governments
with respect to the fmance and provision of elemen-
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tary-secondary education. The fltst is the appropriate •
tradeoff between efficiency and equity. The second is
what measures to use to attain the desired balance.

Social and technical efficiency require some degree
of public choice regarding spending, taxing and re
source allocation; stimulation of competition and
innovation; and possibly incentives to increase educa
tional taxes, user fees, and spending. Horizontal and
vertical equity require limiting the degree of public
choice and possibly limiting educational revenues and'
expenditures.

All countries use some combination of centraliZed
contro~ including direct fmance and provision, regula
tions, grants and other incentives to attain some de
sired combination of efficiency and equity. That
desired combination is a social and political decision.
The important question is not so much the selected
combination but whether or not a country could not
attain more of one without suffering less of the other.
In many countries large inequities in educational
spending exist in spite of a highly centralized educa
tional system adopted in the name of equity. In some
cases it may be possible to decentralize some educa
tional functions, improve efficiency, and not worsen
spending inequities.

•

•
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v. The Consequences of Decentralization

Controlling for other factors, a policy of eduC3.tional
decentralization is expected to result in improved
eduC3.tional efficiency and worsened equity. Unfortu
nately, the experience of countries to date provides
very little empirical evidence on the economic conse
quences of decentralization. And there is no predic
tive theory or model that enables us to make confident

. conclusions about the independent effects of
decentralization.

One problem' in assessing the effects of -decentrali
zation is defIning what constitutes a policy. At one
extreme, significant eduC3.tional reform can take place
in the absence of formally stated policies or compre
hensive plans (see the McGinn, Schiefelbein, and
Warwick analysis of major eduC3.tional policy changes
in the absence of plans in Chile and EI Salvador). At
the other extreme, grandiose policies are sometimes
suddenly announced and just as quickly dropped. And
between these extremes are the policies which are
carefully formulated but only half-heartedly imple
mented. Simply the difficulty in defining decentraliza
tion policy presents an important caveat to drawing
fl1'mconclusions from actual country experience.

Aside from the question of what constitutes policy
is the matter of the criteria to use to evaluate policy
success. Policies can be evaluated in terms of stated
government objectives, underlying political goals, or
more objective eduC3.tional and economic criteria. Of
these three, stated government objectives are the least
useful for evaluation purposes. Stated objectives are
often vague and general. For example, the stated
objectives for decentralization in Mexico are (accord
ing to Prawda):

E improve eduC3.tional development in the
states;

E make plans and solve problems where they
occur;

E improve the efficient and effective use of
resources; and

E increase the participation and responsibil
ity of the community in eduC3.tion.

NotwithstandUig the difficulties in defining policies
and stating precise educational objedives, there is a
large literature analyzing which factors appear to de-

termine success in implementing decentralization poli
cies. These studies do not, in general, consider the
edUC3.tional (including efficiency and equity) impacts
of decentralization. Rather, they consider which fac
tors appear to determine success in <:hanging the
organization and distribution of decisionmaking powet
in edUC3.tion. These factors are summarized here. In
addition, the question of imple~entationstrategic:s is
briefly discussed.

Factors InOuendng Implementation

A variety of factors affect public policy implementa
tion in developing countries, a number of which were
discussed earlier as possible constraints to the optimal
centralization or decentralization of eduC3.tion. These
factors include the system of public fmance, the politi
cal context, government and administrative structures,
and the historical and cultural context. (see Cheema
and Rondinelli, 1983, for an up-to-date survey of stud
ies on the implementation of decentralization in devel
oping nations).

Public Finance

A minimum requirement for deconcentration in
eduC3.tion is the transfer of resources and resource
allocation authority from the central ministry to its
regional or local directorates. For devolution and the
effective transfer of independent decisionmaking
power local or regional authorities must have their
own source of revenues. That source of revenues may
be earmarked central government laX revenues (as in
Brazil), user fees or involuntary contn'butions or own
source tax revenues. The regional eduC3.tion director
ates in the unsuccessful Peruvian deCentralization
effort had no source of local revenues, nor did they
have their own budgets. On the other hand, successful
attempts at promoting local education in Africa have
typically entailed communities making liberal use of
user fees and involuntary association cash and non
cash contributions.

Political Contal

Political and organizational support are critical deter
minants of policy implementation. Decentralization
alters the distribution of power and leads to natural
conflicts between edu~tors and parents and between



ministry and local officials. Three interest groups are
especially important: teachers, ministry officials, and
local officials.

Teachers playa aitical role in implementing any
decentralization plan, and a failure to include them in
policy formulation can doom efforts at decentraliza
tion. They were ignored in the Peruvian decentraliza
tion effort and subsequently used the newly created
community organizations to oppose the government
(McGinn and Street, 1986). Ministry officials have the
most to lose in decentralization, and active resistance
by factions within the ministry represent a major
threat to implementing decentralization. In construct
ing an implementation strategy, it is important that
key ministry officials have an incentive to see the pro
gram succeed.

In addition, to political support by important inter
est groups, political continuity at the national level is
required. Venezuela, for example, experienced sev
eral changes in political administration in the 1970s,
although there was consistent support for a policy of
deconcentration to regional and local diredorates.
Decentralization plans were announced with every
change in administration in 1969, 1974, 1971, and
1979. Support Cor decentralization was consistent and
rmancial resources were abundant, but every new
minister of education announced a revision of the
previous decentralization plan. As a result, decentrali
zation was never implemented (Hansen).

Political instability in Venezuela took the form of
frequent changes in ministers within a demoaatically
elected governm~nt. In other countries political insta- T."

bility takes the form of frequent changes from authori
tarian military regimes with a need for centralized
control to popular demoaacy and the mandate to re
turn power to the people.

Frequent political and policy changes often destroy
. fragile local government and community organiza
tions; it is in general far easier to centralize than to
decentralize. An exampIe of how policies change is
Pakistan, which gained independence in 1947 with ele
mentary education provided by private schools and
local schools run by distrid councils and municipal
governments. Education was centralized to the pro
vincial level in 1962, and in 1972 all private schools
were nationalized. In 1979, the government again
legalized private schools.

Govmunent and AdministTtZtive Structures

Successful implementation or decentralization re
quires precise and concise laws and regulations gov
erning the effo~ effective and frequent communica-
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tion between the center and the decentralized units
and incentives for administrators to implement th~
new policies.

Specificity of laws and regulations are important. If
the descriptions of new roles, activities and coordinat
ing activities under decentralization are unclear, there

. may be little effort to alter actions. Vagueness in
implementation plans and directives permit an organi- .
zation to claim existing activities meet those directives
(Montjoy and O'Toole, 1979). In the case of Peru, the
regional and local directorates created by the decen
tralization plan suffered from ambiguity as to their
role. The ministry of education used them as its
administrative arms. They were never given the op
portunity to fulfill decentralization objectives because
they were always responding to ministry requests for
more plans and data. Drawing from the experiences
of successful countries, Bray (1985) specifies the kinds
of details required for successful introduction of com
munity schools.

Historical and Cultural Context

Culture refers to the traditional role of communi
ties and citizens" attitudes towards authority. Accord
ing to observers, decentralization was relatively suc
cessful in Eastern Nigerja. in part due to a tradition of
community competition (Okoye, 1986). This native
tradition was further fostered by the colonial practice·
of communities constructing and paying the recurrent
costs of mission schools. Another positive feature is
that communities are small and blood-related, making
it easier to control the free-rider problem common to
the provision of colledive goods (Igwe). Success in
Eastern Nigeria can be contrasted to the failure of
Peruvian education decentralization. One of the fac
tors contributing to lack of success in Peru was a p0

litical culture highly deferential to al1thority and
center-based decisions (Stromquist, 1986).

Culture also has much to do with the origins of
decentralization policies in the rust place. In Kenya,
for example, the pressure for decentralization origi
nated with the community, not the central govern
ment. When decentralization policies come from the
bottom-up rather than the top-down there are higher
expectations for participation and stronger pressures
for implementation (Conyers, 1983).

Implementation Strategies

Implementation of decentralization policies re
quires a plan of action. Rondinelli (1986) notes at
least four important elements to a successful strategy:

•
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(i) concentrate initial efforts on small 'scale activities
for which there is popular support and recognized
need; (ii) gradually expand the scope of decentralized
activities as local managerial and fmancial capacity
increase; (ill) alter the mission of the central govern
ment ministry to support and facilitate the decentral
ized units, as opposed to direct provision and control;
and (iv) train both local and central government ad
ministrators and officials to change attitudes as well as
improve the skills required in a decentralized environ
ment.

The Uolted States' Experieoce

Elementary and secondary education in the United
States are usually viewed as being highly decentral
ized, with local government, usually special school dis
tricts, raising revenues and providing education. The
federal government plays only a very minor role in
elementary-secondary education, although state gov
ernments have assumed an increasingly active role in
regulating and fmancing education provided at the
local level.

Some urban school districts, however, are very large
with enrollments as large as some countries and en
compassing a large number of ethnic and income
groups. These large districts are effectively run by
professional staff and the teachers' union with little
opportunity for parental participation. (See Clark's
description of this situation.) Frustration was so high
that a movement arose to create independent commu
nity schoo~ not unlike the "harambee" schools of
Kenya. Largely in response to minority group pres-

sure, an attempt was made in several cities in the late
1960s and early 19705 to decentralize and give com
munity groups more say in operation of neighborhood
schools. One city - New York -- even permitted
neighborhoods to elect local school boards to formal
ize community participation.

The dynamics of decentralization e(forts in the
United States were not unlilce those in developing
nations today. Most announced efforts at decentrali
zation were attempts at administrative decentraliza
tion with no provision for parental participation {see
Fantini and Gitell, 1973). Major opposition to decen
tralization came from those groups most at risk in
losing power - school teachers and administrators. In
other words, much like decentralization efforts in
other countries, the United States experience relied
upon the opponents of decentralization to implement
it.

The effects of decentralization efforts in the Uoited
States were neither large nor permanent, in part a
result of insufficient funding. Creation of smaller de
cisionmaking units did not necessarily increase citizen
involvement in education, although different citizens
(community activists) did become involved (La Noue
and Smith, 1973). The reforms appeared to bring
about some minor curriculum changes, but no empiri
cal evidence exists on the impact on student achieve
ment.

In short, decentralization in United States cities
experienced many of the same implementation prob
lems as decentralization efforts in developing coun
tries. And the evidence as to the empirical effects of
decentralization efforts is no better for the U.S. than
the developing countries.
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VI. Research Agenda

In theory, decentralization has the potential to
improve both the fmance and efficiency of public
education, as well as the potential to worsen equity.
In reality, we know very little about the effects of de
centralization on efficiency and equity. A number of
case studies exist describing why decentralization
policies were formulated, how they were imple
mented, why implementation was successful or not,
and which interest groups appeared to win or lose as
a result. These studies permit some generalizations
about the politics of decentralization but permit al
most none about the educational or economic conse
quences. Given the lade of generalizable results and
the lack of a predictive model of the effects of decen
tralization, advocacy or opposition to decentralization
must be based on either theoretical or political
grounds.

As a policy, decentralization is faddish. It was
initially advocated in developing countries in the 19505
as a means of establishing and reforming local govern
ment. With the sudden popularity of national plan
ning in the 196Os, attention became focused on im
proving planning and administration at the center.
When it was discovered that national planning could
not in and of itself solve persistent educational prob
lems, attention in the 1980s once again became fo
cused on decentralization.

WhafWe Need to Know

Before decentralization can be endorsed (or op
posed) as good public policy, there is much that needs
to be learned from existing decentralized systems and
past attempts at decentralization. In addition, it may
be necessary to undertake small scale experiments in
decentralization in order to answer some of the more
important questions regarding effects. The most
important questions to which answers are needed are
given below.

1. What is the impact of decentralization on
social efficiency?

In theory, decentralization should lead to an im
proved match between consumer-citizen preferences
and the quality and quantity of educational services
provided. But the magnitude of this improvement is
unknown, as is how the magnitude may vary with the
type of decentralization undertaken.

2. How does decentralization affect technical effi
ciency and costs?

Decentralization should, in theory, afso result in
improved technical efficiency and lower unit costs for"
a given quality of education. But under which types
of decentralization and which types of institutional. ar
rangements does this in fact occur? Are total admin
istrative costs higher or lower in decentralized
systems? Are community resources more or less ef
fectively used in decentralized systems?

3. What is the relationship between decentral
ization, competition between communities,
and innovation?

Decentralization should, also, lead to greater com
petition between communities and greater innovation
in the delivery of educational services. To what extent
does this occur? How can competition and innovation
be fostered in a decentralized system? What is the
evidence from the decentralized systems that currently
exist?

4. Under which conditions does decentraliza
tion lead to increased community fmance
and increased per pupil educational spend
ing?

From the perspective of governments faced with
expenditures grov.ing more rapidly than revenues, the
prospect of shifting fmance of education to local
communities is attractive indeed. Which conditions
are required for communities to take th~ initiative in
raising educational revenues? How can the central
government facilitate such action by communities?
Does the shifting of fmancing responsibility from
central to regional or local governments lead to higher
or lower spending per pupil? None of these questions
have been answered, although careful study of decen
tralization experiments might yield some tentative
answers.

s. To what extent are intergovernmental
transfers consistent with decentralized de
cisionmaking?

Most countries decentralize educational finance
through the use of intergovernmental grants to re-
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gional and/or local governments. Most commonly,
these grants are conditional on required actions or
performance by the recipient of the grant, but this
conditionality itself limits decisionmaking independ
ence. How can grants be organized to transfer re
sources while maintaining decisionmalcing independ
ence by the grantee? Under what conditions would
such unconditional grants be politically acceptable?

6. How does decentralization affect horizon
tal and vertical equity?

Decentralization is predicted to increase horizontal
and vertical inequity. To what extent has this proven
true in decentralization programs? Are inequities
larger in decentralized or federalized developing
countries than in centralized or unitary governments?
What has been the impact of redistributive central
government grants on spending inequities between
regions or communities?

7. Can the virtues of decentralization be at
tained in a centralized system?

Decentralization in the form of devolution is pre
dided to have a number of positive effects on educa
tional efficiency, fmance, and management. To what
extent can these advantages be attained in a central
ized system? In other words, to what extent does de
centralization of decisionmaJcing have to occur in
order to realize significant efficiency gains? Which

educational functions should be centralized or decen
tralized in order to yield gains in efficiency and man
agement?

Research Design

At least four basic research designs could be de
vised to answer the above questions. The fU'st is to
simply monitor and evaluate ongoing or past decen-"
tralization efforts, focusing on the above questions.
Existing studies of decentralization cases have 'I1ot
focused on these -questions and rarely provide empiri
cal conclusions. The second is to undertake a system
atic comparative study of centralized and decentral
ized educational systems, again with an emphasis on
the collection of data aimed at answering the above
questions. The third is to monitor (and possibly fund
small scale) new decentralization efforts. Finally, the
centralization or decentralization of particular educa
tional functions could be studied. For example, a
study to examine the determinants of local community
fmancial support of education might be undertaken
either across communities within a particular country
or across countries demonstrating large variance in
fmancial support.

Specific research designs could be developed to
attempt to answer each of the questions posed above.
Clearly, the appropriate design would depend on the
country or countries being studied, their institutions,
and the type of decentralization undertaken.
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1. The objective of this module is to present issues
of implementing educational change in a
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2. The module presents a framework which can be
used as an heuristic planning model.

3. The module presents a f ramework for forma tive
or summative evaluation.



Unit D

Module 15

Objective:

1. The objective of this module is to present issues of
implementing educational change in a developing
country.

2. The module presents aframework which can be used as
an heuristic planning model.

3. The module presents a framework for formative or
summative evaluation.

Introduction

This module presents a framework to analyze the implementation of •
educational innovations, programs and policies. The framework can be used:
1) as a tool for planning when designing an innovation, 2) as a tool for
formative evaluation during implementation, or 3) as a basis for drawing
conclusions about past efforts at implementing educational change. A case
study of educational innovation in Pakistan is used to further illustrate salient
issues from an implementation effort.

The Transactional Framework

Implementation is a process by which laws, executive orders, plans,
proposed innovations, programs and policies are turned into action. Effective
implementation requires transactions among policy proponents, critics,
implementers, clients, and others whose support is necessary for action to
happen. These transactions are necessarywhile the program is being planned,
organized, carried out in the field, and changed in light of information about
ongoing performance.

The transactional framework includes twelve aspects which are related
to the implementation of educational innovations. An outline of those
aspects is provided in Appendix A.

1 •



Aspects of the transactional framework will be briefly summarized
here. A detailed presentation of the model can be found in the document,
The Implementation of Educational Innovations in Pakistan: Cases and
Concepts, by Warwick, Reimers and McGinn, available from the BRIDGES
publications office.

1. Orianizational Intelliience means the amount and quality of the
information available to design and monitor the implen1entation
of the innovation. Initial intelligence is needed during the
analysis and planning that - leads to the policy. Ongoing
intelligence focuses on progress and problems during
implementation.

2. Process refers to the participation of key figures in the design of
the innovation.

3. Tasks and Technolo~ies. Do implementors know what they are
supposed to do to carry out the innovation and are the necessary
technologies available? Ambiguity about what is to be done or a
scarcity of the tools for carrying out an innovation, such as
textbooks, can cripple field action.

4. Mana~ement and Orianization. Innovations are most likely to be
implemented if they can be integrated into the administrative
structures of the organizations involved, if one agency or level
has the responsibility and will to carry out the action, and if the
changes do not stir rivalries among organizations.

5. Culture. An innovation stands the best chance of
implementation when it seems to grow out of or be compatible
with a region's culture.

6. Politics. Implementation is most likely when politics drives an
innovation and does not breed inaction, hostilities, or
bureaucratic battles.

2
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7. Field Implementers. Do they have the knowledge necessary to
carry out the tasks? Are they motivated to act in the ways
desired? Does the innovation cause them personal, political, or
social difficulties?

8. Clients. Are they interested in the innovation and willing to
adopt it? The chances of implementation rise when clients see
concrete benefits and few or no risks in adopting the change.

9. Facilities that will support the innovation are present. In
educational innovations these include school buildings,
transportation, residences, and teaching aids.

10. Costs. Is the innovation cost-effective in the eyes of funders?
Are there enough financial resources to carry it out?

11. Quantity and Quality of Services. Does the innovation provide
enough services to meet client demand? Is the quality of the •
services high enough to meet client standards and those of
potential opponents?

12. Institutionalization of Chanie. Can the innovation be sustained
and integrated into regular routines and organizations once the
initial drive that launched the effort fades away?

The Implementation of the Teaching Kit

The information on which this case was written conles from 100
interviews with education officials at the Federal and Provincial level in
Pakistan and from a sample survey of 487 schools. It is also based on
interviews with over 900 teachers at those schools.

In 1974 the Ministry of Education of Pakistan, following a
recommendation from UNESCQ, decided to give each school a Teaching Kit.
The objective was to make it easier to learn abstract concepts from concrete
examples and move away from rote learning. The Teaching Kit is a box with
100 items such as charts, maps, chemicals, test tubes, beakers, a magnet,
posters of famous personalities in the history of Pakistan.

3 •



/

After some pilot testing of the items the project began in 1976 with
funding from UNICEF. The government asked the National Education
Equipment Center in Lahore to produce the 60,000 kits needed.

Most officials interviewed by BRIDGES gave this innovation mixed
reviews. They claimed the kits were being used in few classrooms and that
some school officials did not know what they were. The BRIDGES survey of
schools confirmed these perceptions (see Figure 1 below).

Survey findings show that only 60% of the schools had a Teaching Kit.
Distribution of the kits was a particular problem in the province of
Balochistan where travelling is difficult; in that province only 27% of the
schools had a Teaching Kit.

Of the 900 teachers in the sample, 64% were in schools with a Teaching
Kit. Of those with access to a kit, only 56% have used it. Hence, of all the
teachers in the sample, only 36% have access to a kit and have used it.

Among those who use a kit in teaching, the average number of lessons
per year in which it is actually applied is 8. There are many reasons for this
low frequency. These include the lack of training given to teachers on how to
use the kit, the clash between this technology and the emphasis on rote
memorization in the classroom, and the teachers' fears of having to use their
own money to replace broken parts (see Figure 2 below).

Before asking about the Teaching Kit, we asked teachers whether they
had materials, other than blackboard and chalk, to help them teach. Of the
teachers with access to a Teaching Kit, 43% replied "no" to this question.
Teachers apparently did not see the Teaching Kit as one of the standard aids
available to them in the classroom.

The survey of teachers suggests that there are problems in using the kit
in the schools. Of those who have access to a kit:

• 11% say that the kit is not in the school.

• 33% say the manuals are not in the kit.

• 22% say the kit has all of its parts.

• Only 11% say the government repairs or replaces broken parts.

4



NO TK (40.0%)

Figure 1

ACCESS OF SCHOOLS TO TEACHING KIT

ACCESS OF TEACHERS TO TEACHING KIT

HAVE A TK (60.0%)

DON'T HAVE (36.0%)

NOT USED IT (28.2%)
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USED IT (35.8%)



Figure 2

TEACHERS WITH TEACHING KIT

NO MENTION TK (43.0\)

MENTION TK AS AID (57.0~)

TEACHERS WITH TEACHING KIT
IN SCHOOL, WITH MANUALS AND TRAINING

NO MENTION TK (38.0~)

MENTION TK AS AID (62.0\)
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How can we explain the low use of the Teaching Kit? We examined the _
relationship between use of the kit and the: •

• number of classes taught by the teacher

• number of subjects taught

• whether the school was urban or rural

• gender of the school

• province

• number of years of schooling of the teacher

• professional certification of the teacher

We found that none of these conditions was related to using the kit.

The best predictor of use of the teaching kit was TRAINING (see
Figure 3 below). Of the teachers who had received training and had a kit
available, 84% used it. Of those who had NOT been trained but had access to
a kit, 48% used it.

However, in the total sample, only 23% of the teachers in schools that
had a Teaching Kit were trained to use the kit. These findings show a serious
neglect of the implementers who would ultimately affect whether or not this
innovation would be successful. Even among teachers who had a teaching kit
in their school and who had been trained to use it, 38% said they had no other
materials, aside from blackboard and chalk to help them teach.

These findings show that the Teaching Kit is physically present in about
half of Pakistan's schools, and rarely used in 36% of them. The Teaching Kit
is rarely cited as an innovation that has taken hold in the classroom.

How can these findings be interpreted through the transactional model
of implementation?

7 •
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EFFECT OF TRAINING ON USE OF THE KIT

TRAINING

TEACHERS TRAINED TO USE THE TK
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Orianizational Intelliieoce

There was little initial or ongoing intelligence in the design and
implementation of the Teaching Kit. A senior official who participated in the
commission designing the kit told us,

"The commission was so focused 00 the teaching kit that nobody
thought about the real problems: about the fact that more than
half the schools did not have buildings, that DEOs [District
Education Officers] are not good delivery mechanisms (I have
visited the offices of DEOs and seen where they have stocks of
furniture being eaten by termites, materials which are not
delivered), but the committee was sofocusedon the kit that these
issues were not considered."

Related to this was the limited participation in project design of those
who would use the innovation. Designers were specialists in the bureau of
curriculumfocusing on teaching technologies. These curricular specialists did
not consult those who would have to distribute and use the kits.

Distribution was indeed a problem as illustrated by the fact that overall
40% of the schools do not have one; and by the fact that in Balochistan, a
province where travelling is difficult, only 27% of the schools had a Teaching •
Kit.

There were problems in moving the boxes of items from NEEC to the
District Education Officers and from there to the schools. In July 1979, the
Director of the National Educational Equipment Center wrote to the
government of Punjab that 4337 kits for that province had not been claimed.
By June 1980, -only 5 of the 13 DEOs in Punjab had picked up their kits.
Similar problems arose in other provinces. And even when they reached the
District Offices, many kits stayed there for months or years. Items in the kits
were stolen or suffered damage from rust and insects. DEOs and their
assistants did not have the funds to take the kits to the schools and saw this
task as onerous. The assumption of Ministry staff that district officials would
follow orders to pick up and deliver the kits was often mistaken.

Implementation would have been helped by feedback about what was
.;happeningwith Teaching Kits in the classrooms. Through ongoing evaluation,
·the program's managers might have used feedback to make improvements in
areas such as the training of teachers.

9 •
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Process

The chances of implementation rise when those who use an innovation
feel some ownership in its development. That feeling was typically missing
among the teachers and school heads who were given the kits. The kit's
contents were developed by the central government with the help of UNICEF
rather than by, or with, the potential users.

Tasks and Technoloiies

Implementers will be most likely to use an innovation when they
understand it. With the Teaching Kits teachers needed a clear sense of what
tasks they should perform, and how the items in the kit were related to those
tasks. Training was particularly important with this innovation because the
Teaching Kits implied a departure from traditional methods of rote learning.
Yet, teachers often did not know what was to be done with the items in the kit.
We have seen that only 56% of the teachers with access to a Teaching Kit used
it. This dramatically illustrates the important effect of training (84% of those
trained used it), but only 23% of the teachers with access to a kit were trained
to use it.

A senior education official in the province of Balochistan told us:

"We got the 3300 teaching kits from UNICEF. We distributed
those, but the teachers were not oriented to the teaching kit; we
provided them boxes which were never opened ... There was no
supervision, no training provided on how to use the kits."

A senior official in Islamabad said:

"The teaching kits started in collaboration with UNICEF ... a
sham of training was arranged ... the training of teachers was not
good and it got diluted."

A District Education Officer said:

"Almost all the schools have kits ... the teachers are not properly
trained to use them. But then, neither are the supervisors, nor
the Sub-District Education Officers or the District Education
Officer trained! I visit the schools and have seen that the kits are
not being used."

10
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We have seen also that there was little supervision of the ongoing
process of implementation, and in many schools the Teaching Kit never
reached the teachers.

Field Implementers

Another category of the model which is especially relevant to explain
the implementation history of the Teaching Kit is the Field Implementers.
Given the way in which the Teaching Kits were developed, there was little
demand for them among field staff. It was not designed to satisfy their needs
but to promote concepts of educational change originating in UNICEF and
the Ministry of Education. We have seen that among teachers with access to
a Teaching Kit, 43% did not think of it immediately as a teaching aid.

Teachers also feared that if an item in the kit was lost, stolen or worn
out, they would have to replace it.

A provincial secretary of education told us:

"There are a number of reasons why the teaching kits didn't work
too well ... Teachers were afraid that if they damaged the kit or
lost an article they would be held responsible."

Another official said:

"Audit proves that when an item of the kit was missing the Head
of the School was penalized. This affected tIre head's salary so he

.or she locked it up." .

Supporting Facilities

:. Successful implementation requires also that the conditions in the
e:nvir()nl1H~ntare consistent with what must be done through the innovation.

'>One difficulty with the Teaching Kit was that many schools either had no
buildings or no space within the buildings for storing the material. A Ministry
of Education official said:

"Our education system is poverty stricken. We have 29,000
shelterless schools. Sixteen thousand schools have only one
room. Seventy percent of these impoverished schools have no
place to keep the kit. One cannot expect teachers to carry the box
back and forth from home to school every day. So if there is a
place to keep the kit within the school vicinity, only then you can
expect it to be used."

11
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School staff complained that the Teaching Kit could not be used when
classes were large. According to a Headmistress the kit does not work when
there are more than 45 children in a class. "By the time the teacher makes the
children bring out their books and the lesson is initiated it's time for the next
class." Another headmistress felt that the atmosphere of village schools works
against the use of Teaching Kits.

"There is no light, no fan. It is very depressing and dreary and
suffocating ... There is no toilet, no sweeper in any of the
schools. When they need a latrine, the girls have to go horne
during school hours, wasting a considerable amount of time."

Some teachers also found that the Teaching Kits did not fit their
teaching style, which emphasized lecturing and rote memory rather than
illustrations and experimentation. Others said they were so exhausted by
teaching that they had no time for anything new.

Conclusion

The Teaching Kitwas an innovation driven more by technology than by
the interest and the needs of teachers and school heads. Because it was
developed by the Ministry of Education with aid from an international donor,
it seemed to be a top-down experiment being force-fed into a system that was
not ready for it. Provincial officials found it burdensome to implement, while
teachers often did not know what itwas or how it should be used. Fears about
having to pay fQtjmissing parts, inadequate sto.rage space, large class sizes,
and difficult working conditions further dampened e~thus,iasm for the kit.
This innovation did enjoy some degree of institutionalization. The kits were
sent to the schools and are still found in about half of those studie,d. But if
institutionalization means not only the physical presence ofmate'riills, but the
ability and commitment of implementers to use them, the Te,aching Kits fall
far short of what the government and the internationa.I~don~~,.pad,orjginally
expected. In reality, teachers rarely use ·themand their net-impact. on the
QualitY of education seems sHiht.· .. I . •
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A 12-ELEMENTS IMPLEMENTATION MODEL

1. ORGANIZATION INTELLIGENCE
INITIAL INTELLIGENCE
ONGOING INTELLIGENCE

2. PROCESS
PARTICIPATION, OWNERSHIP BY KEY FIGURES
INNOVATION ADAPTED TO LOCAL SETTING

3. TASKS AND TECHNOLOGY
CLEAR DEFINITION OF TASKS
TECHNOLOGIES AVAILABLE
TECHNOLOGIES REACH IMPLEMENTORS

4. MANAGEMENT AND ORGANIZATION
INNOVATION INTEGRATED INTO NORMAL ORGANIZATION
ADEQUATE SUPERVISION
COMPATIBLE RELATIONS AMONG ORGANIZATIONS INVOLVED

5. CULTURE CONTEXT
INNOVATION COMPATIBLE WITH RELIGION, CULTURE

6. POLITICAL CONTEXT
INITIAL GOVERNMENT COMMITMENT TO IMPLEMENT
INNOVATION SEEN AS POLITICALLY CLEAN, ACCEPTABLE

7. FILED IMPLEMENTERS
UNDERSTAND INNOVATION
CAPABLE OF CARRYING OUT INNOVATION
MOTIVATION TO USE INNOVATION
PERFORMANCE OF REQUIRED TASKS

8. CLIENTS ,r; :.c. t: '\,
COOPERATION FROMP~~TS _
COOPERATION FROM STUDENTS

of .;. ~ ;. '.,

tnc<"'

r
,.... "': ~.

9. SUPPORTING FACILITIES
'PRESENCE OF ADEQUATE BUILDINGS r: ;
OTHER SUPPORTING CONDITIONS~; " '

10. COSTS
EFFICIENCY IN START-UP COSTS
FUNDS TO SUPPORT ONGOING ,ACTIVITIES
PERCEPTION THAT EXPENDITURES ARE WO:aTHWHILE, JUSTIFIED

11. QUANT·ITY AN'O QUALITY OF SERVICES
INCRE:AS'ED ENROLLMENT
QUALl:TY OF SERVICES

12. INSTITUTIONALIZATION OF CHANGE:[" [.

• l;.'.. ":

BEST AV/1IL/\[!LE COpy

John M
Rectangle

John M
Rectangle



APPENDIX A

A 12-Element Implementation Model

1. Organization Intelligence
Initial intelligence
Ongoing intelligence

2. Process
Participation, ownership by key figures
Innovation adapted to local settings

3. Tasks and Technology
Clear definition of tasks
Technologies available
Technologies reach implementers

4. Management and Organization
Innovation integrated into normal organization
Adequate supervision
Compatible relations among organizations involved

5.

6.

Cultural Context
Innovation compatible with religion, cultllre _

. . . '" ;,.," ;::- ....."

Political Context
Initial government conlnlitnlent to inlplement
Innovation seen as politically clean, ac~~~p-f~~l"e~::

7.

8.

9.

Filed Inlplenlenters~.:::.cr:-:;.~: ;.:>'\~1 Z"\~·.~~ T:l<q:. ' Tr;
Understand innovation .. :: ·,I'.. J.;:j.::, ~·.:(i'{~~;C:":. ::s.. ·.!f~···f"~-<~- ",':'::

Capable of carrying out innovation ~;;';~:::~ .;J;::((~: ~."'<=;. :.. ::;)::.~:.~:~.;:. ·.~::;~jl(·!

Motivation to use innovation
Perfornlance of required tasks

~.: .~. :~.,~. ~ .. _~.:- lT~ ~~,' :.'~,: C:~~-'~i~· .. ~~~.P'~'gS~]:~ :j;! (?~~:;~·i';'_~ i~

CHents - ~ .': :: - - . .:, _ :...: ;':;;J=,"::' . v;' "T>::' T/;~~'" .; .... 'I. r;:;··~·~j~>Fi·:=::
Cooperation from parents
Cooperation from students ~:. " '."7:~ c, :JC~! :'::' I,J {.~...;;: O):.A -" '.~1'I::T'~A:.~) .1.;'

r->::.;:~~_~~~ ] ~:.·~·.',-{~1~~ ~: ,:1' :::.-~ Y3.5J-~~~';~'~T.

Supporting Facilities :::-",I ',_:: ::12:':::-' :~·TI\_~:.hU·:'.

Presence of adequate building~T~;:O:-:::" ri ',> :j JI':·';·.S .'~ ..IA~!OITUTI~:-·(::t:::: . :::>'..L~
Other supporting conditions
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10. Costs
Efficiency in start-up costs
Funds to support ongoing activities
Perception that expenditures are worthwhile, justified

11. Quantity and Quality of Services
Increased enrollment
Quality of services

12. Institutionalization of Change
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