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Introduction

This report contains the five country case studies that formed the basis of the synthesis of findings
presented in Part 1 of the Comparative Review of Basic Education Reforms, carried out by Education
Data, Operational Research and Evaluation in Nigeria (EDOREN), in partnership with the Universal
Basic Education Commission (UBEC). The case studies – on Nigeria, Brazil, India, Indonesia and South
Africa – review the impact of major episodes of basic education reform in these countries that have
taken place at the federal level over the last 25 years. Within the context of these broad reform
episodes the case studies on the four comparator countries focus on those elements of the reforms
that were considered to be most relevant to Nigeria.
The case studies serve two broad purposes. First, the Nigeria case study (Section 2) takes stock of
the evidence base on education reforms in the country, focusing on the universal basic education
(UBE) reforms. It briefly charts the history of basic education reforms in the country, reviewing past
reform efforts and their outcomes. It then analyses Nigeria’s experience with the UBE reforms,
assessing available evidence on the parameters of the reforms, their content, the quality of
implementation, and their impact on educational outcomes. The analysis presented here is far from
complete, largely owing to gaps in the evidence base on UBE. A key contribution of the Nigeria case
is, therefore, to highlight what we do and do not know about the UBE reforms, and to identify some
of the main evidence gaps that need to be filled in order to refine Nigeria’s strategies for meeting its
education goals.
The comparator case studies provide the supporting material to meet the second and central
objective of the review. This is to compare Nigeria’s experience of basic education reforms to the
experiences of four other countries that are similar to it in several important ways – being large, low
to middle-income countries in which sub-national levels of government have substantial
responsibility for education policy and delivery – in order to identify useful ideas and lessons for the
Nigerian government. The case studies presented in Sections 3–6 review how the four comparator
countries have sought to pursue their education goals, the challenges that they have faced, the
impact of their reform efforts, and some implications for Nigeria. The analysis in the case studies
was informed by an accountability framework tailored to the education sector (described in the
previous report). The Annex to this report maps the impact of the reforms onto this accountability
framework for each of the case study countries.
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This case study provides a review of basic education reforms in Nigeria. Its main objective is to
provide a thorough analysis of the most recent episode of basic education reforms in Nigeria,
marked by the introduction of the UBE policy in 1999. The focus is to understand the changes that
were sparked by the UBE reforms, and how they worked their way through the education system.
The extent to which this has been possible has been restricted by the fairly limited evidence base on
the implementation and impact of the UBE reforms. However, the case study seeks to provide a
comprehensive picture of the evidence that is available, the lessons that this points to, and the key
gaps for future research on the UBE reforms. The case study also briefly discusses basic education
reforms in Nigeria prior to UBE, focusing on the universal primary education (UPE) programme,
which ran from the 1950s to the late 1990s. This historical record is expected to act as a signpost to
how policy recommendations are likely to be received by policy-makers and other stakeholders. The
legacy of decentralisation reforms, for instance, is likely to colour how stakeholders will perceive any
new reforms associated with decentralisation.
The rest of the case is structured as follows: Section 2.2 reviews Nigeria’s experience with the UPE
reforms; Section 2.3 discusses the parameters of the reforms; Section 2.4 looks at the content of the
reforms; Section 2.5 presents evidence on the results of the reforms to date; Section 2.6 examines
the extent to which the reforms were responsive to evidence; and Section 2.7 summarises the key
lessons that emerge from the case study.

2.2

Previous education reforms in Nigeria

2.2.1 The context
Nigeria became a single entity under British colonial administration in 1914, but regions – north, east
and west – were administered separately until the early 1970s. Regional autonomy in education
policy and administration post-independence widened the existing disparity in educational
attainment between various regions of the country. This educational imbalance is attributed to the
spread of western education in the south by the Christian missionaries, in contrast to the Northern
Region where Islamic education had been in place since the fourteenth century (Okobiah, 2002;
Federal Ministry of Education (FME), 2003; Obanya and Binns, 2009; Imam, 2012).
The colonial administration that followed after the Christian missionaries provided the early legal
framework and initial policies for education in Nigeria. These early policies laid the foundation for
regional and decentralised education administration (Okobiah, 2002; Obanya and Binns, 2009;
Garba, 2012). According to Garba (2012), the colonial system developed two different types of
education policies for Muslim and non-Muslim areas, geared towards preserving the existing Islamic
education.
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Table 1: Milestones of basic education development in Nigeria
Period

Nigeria basic education milestones

Contribution to basic education
development

1840s

Missionaries introduced Western education in
Nigeria

Spread of education in Nigeria and
disparity in educational development
between Northern and Southern regions

• Colonial grants-in-aid to education
1870s–
• Colonial Education Ordinance of 1882 marked the
1900
first government policy document on education

Laid foundation for government
education policy, funding and reform in
Nigeria

• Period of decentralisation of educational
administration along the lines of regional
1940s –
government
1960s
• Period of self-determination and expansion of
basic education

Introduction of UPE in Nigeria and
increase in school enrolment

1970s

• First attempt to universalise basic education
nationwide

Laid foundation for the current UBE in
Nigeria

1980–
1990s

• Attempts to decentralise primary education
management and funding to address deepening
crisis

Laid foundation for the current multi-tier
co-funding and co-management of basic
education

2.2.2 UPE
Five years prior to independence in 1960, the Western regional government introduced a
compulsory and free UPE policy based on the ruling party’s manifesto and development plan. The
introduction of UPE led to an enrolment increase from the 457,000 pupils that attended fee paying
schools in 1954, to 811,000 pupils accessing free education in 1955. Similarly, the number of
teachers increased from 17,000 in 1954 to 27,000 in 1955 (Labo-Popoola et al., 2009). Following the
school enrolment success in the West, the Lagos Colony and the Eastern region also introduced free
UPE schemes in 1957. The Eastern region’s UPE scheme lasted for just one year before it collapsed
due to poor planning and financing (Amaele, 2006). The Northern Region, which had almost free
education at that time, did not formally launch UPE but focused on the expansion of its literacy
programmes in rural areas (FME, 2003).
In early 1976 the Federal Government of Nigeria launched a nationwide UPE scheme, to provide free
primary education to children aged 6–12 years. The third national development plan, which
contained the UPE scheme, explained that the government sought to expand facilities, close the gap
in access to education through the provision of free primary education, reform the content of
education to reflect the country’s socio-economic needs and rationalise education financing
(Nwangwu, 2006). The scheme’s popularised objectives were to address various forms of imbalance
in education (including gender, rural–urban and regional) and improve school enrolment (Woolman,
2001). Many scholars view this scheme as having been overly ambitious (Oni, 2008; Obanya and
Binns, 2009; Duze, 2012; Iman, 2012). Oni (2008: 27) claims that the military government hurriedly
launched the programme in order to ‘take the credit of launching the biggest educational
programme in the whole of black Africa’. The persistence of regional and gender imbalances in basic
education over two decades later suggest that the core objectives of the reform were not achieved
(see FME, 2011; Humphreys and Crawfurd, 2014).
One of the main legacies of the UPE scheme was the increased centralisation in educational
administration, whereby the Federal Government took on the bulk of responsibility for establishing
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policy and standards, as well as education financing. The government also took over the
administration of schools previously run by voluntary agencies (particularly churches), on the
grounds that those agencies were foreign policy-oriented and irrelevant to Nigeria’s needs; and that
denominational schools encouraged unhealthy rivalry and ethnic and religious bigotry among
citizens. Some scholars argued that the state take-over of schools would allow the government to
use the education system as a vehicle for the delivery of some of its goals under the national
integrated plan for social and economic development (Olaniyan and Obadara, 2008; Nwangu, 2013).
The era of nationwide UPE (1976–1999) was associated with a significant decline in the quality of
education (Olaniyan and Obadara, 2008; Edho, 2009; Obanya and Binns, 2009). Increasing oil
revenues at the time appear to have influenced the government’s belief that it could successfully
run the programme. However, the decline in oil revenue in 1980 led to poor funding of education,
which resulted in the recruitment of unqualified teachers, irregular payment of salaries and a
shortfall in infrastructure supply (FME, 2003; Iman, 2012; Obanya, 2014). A recent report claims that
‘poor implementation of the universal primary education (UPE) programme introduced by the then
military regime of Murtala/Obasanjo is responsible for the current deplorable state of education’ in
Nigeria (Leadership, 2015).1

2.2.3 Assessment of the UPE scheme
Scholarly evaluation of the UPE scheme is conflicting. On the one hand, scholars agree that the
scheme initially contributed to a massive increase in primary school enrolment nationwide, while on
the other hand they argue that the UPE was very ambitious and was a failed project (Olaniyan and
Obadara, 2008; Oni, 2008; Duze, 2012; Obanya, 2014). According to the FME (2003), 6 million
children were enrolled in primary schools in 1976, and this doubled to 12 million in 1980. However,
with the exception of the Western region, this increased enrolment was not sustained. Observers
have attributed this to poor planning and forecasting of enrolment, which resulted in inadequate
provision of human resources and facilities to cater for the increased pupil numbers (FME, 1999,
2003; Aluede, 2006; Oni, 2008; Obanya and Binns, 2009).
Grassroots mobilisation also affected the success of the UPE. In the Western Region the UPE policy
was part of the ruling party’s manifesto, and thus the programme gained popularity, buy-in and
support among the electorate before it became a reality (Obanya and Binns, 2009; Obanya, 2014).
By contrast, reports indicate that the Federal Government’s version of the programme did not
adequately connect to the grassroots, and there was very low buy-in and implementation by state
and local governments. This has been particularly noted in the Northern parts of the country where
enrolment was comparatively low (Moja, 2000; Obanya and Binns, 2009; Nwangu, 2013).
Furthermore, corruption was prevalent in the scheme’s management, and monitoring systems were
weak (Obanya and Binns, 2009). An assessment of the Monitoring of Learning Achievement (MLA)
developed in 1994 found that the MLA did not produce valid measures of the quality of learning
(FME, 1999).
Dwindling oil revenues in the late 1970s reduced the government’s capacity to fund education. In
1979 the then civilian federal government transferred responsibility for funding primary education
to the lower tiers of government. This effectively marked the end of UPE in most states (FME, 2003;
UNESCO, 2006). State and local governments were unable to fulfil their fiscal responsibilities, and
immediately introduced fees and levies at all levels of education. Teacher strikes were also common
1

http://allafrica.com/stories/201501120612.html
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in many states, due to failure to pay salaries (Olaniyan and Obadara, 2008; Obanya and Binns, 2009;
Imam, 2012; Nwangu, 2013).
Under the new system, the National Primary Education Commission (NPEC) was set up in 1988 and
was given responsibility for managing the National Primary Education Fund. The fund was to be
sustained by contributions from various tiers of government. However, once again, the states and
local government areas (LGAs) could not fulfil their obligations, and the NPEC failed to solve the
problem of inadequate funding of primary education. The NPEC was abruptly abolished in 1991. It
was re-established in 1993 and remained in place until its structures were taken over by UBEC (FME,
2003; Nwangu, 2013; Domike and Odey, 2014).

2.3

UBE reforms: The parameters

2.3.1 Determinants of the reforms
Basic education reforms in Nigeria have been influenced by multiple factors, including development
needs, the need to correct existing imbalances in education, political factors, and the government’s
efforts to conform to global trends (Obanya, 2007; Olaniyan and Obadara, 2008). The launch of the
UBE reforms, in 1999, was necessitated by the failure of the defunct UPE reform to achieve its goals
(Nwogu and Esobhawan, 2014). In particular, the reforms were launched as a federal response to
declining access to, and quality of, education, and the need to lay the foundations for the country’s
socio-economic development (FME, 2013; Federal Republic of Nigeria (FRN), 2013; Ogunsanmi and
Ibimiluyi, 2014). The latter point was reiterated by the 2005 National Economic Empowerment and
Development Strategy (NEEDS),2 which identified basic education as a policy priority, underlying the
government’s recognition that high quality basic education is essential for socio-economic
development (National Planning Commission, 2005). The UBE programme was also ‘intended as
evidence of Nigeria’s commitment to the Education For All, at Jomtien (1990)’ (UBEC, 2005: 16).
Political dynamics have had some influence on basic education policy reforms. The initial attempts to
achieve UBE between 1955 and 1976 took place during a period of intense regional politics and
competition for resource control between the east, west and northern regions of the Federation
(Aluede, 2006; Obanya, 2014; Nwogu, 2013). Once the ruling party in the western region introduced
free compulsory primary education, the federal government and other regions quickly followed suit,
but without obtaining as much political support and community buy-in as their western
counterparts. Once oil revenues declined and federal funding was cut off, they were unable to
adequately cater to increasing pupil numbers and so enrolment was not sustained.
Frequent changes in administrations have also affected the nature, quality and frequency of
education reforms (Obanya, 2011; Dimkpa and Mbachu, 2014). Between 1991 and 1999 there were
five different regimes and eight federal ministers of education. Since the inauguration of the UBE
policy in 1999 (when the transition to democracy took place), there have been 11 different minsters
of education. At the state level, each newly appointed governor also appoints new commissioners of
education. Each governor and commissioner introduces different priorities and visions for education
development, causing discontinuity in policy-making and implementation (Obanya, 2011). Thus, the
goals and priorities of the government of the day are also likely to have shaped the reform agenda.
Finally, the literature also suggests that global trends have influenced the trend of basic education
reform in Nigeria. Under the military regimes, Nigeria faced sanctions from various international
2

National Planning Commission. (2005). NEEDS. Abuja. Central Bank of Nigeria.
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organisations, and expulsion from the Commonwealth. Consequently, recent civilian regimes have
sought to improve Nigeria’s international credibility and diplomatic ties through commitment to
international conventions and protocols, such as the Jomtien 1990 and Dakar 2000 declarations and
the Millennium Development Goals (Nwachuku, 2007; Obanya, 2007; Nwankwo, 2010; Ojo, 2013).

2.3.2 Process of basic education reforms
Obanya (2014) describes the pattern of education reforms in Nigeria and Africa as being marked by
unsustainable rules and directives, routine administrative interventions, changes that are merely
decreed into existence, face-saving changes, politically motivated shakeups and feebly implemented
ideas. Although it was in line with global demand for state actors to accelerate achievement of
education for all the establishment of the UBE policy did not conform to established democratic
processes of participatory policy-making by all constituent units. This was reflective of long years of
military rule, and a history of centralisation of the policy-making process.
Participatory policy-making ensures better governance, accountability and transparency in decisionmaking. It can also increase buy-in by the people most affected by the policy, and increase the
likelihood of successful implementation. Obanya and Binns (2009) argue that education policies in
Nigeria were mere proclamations, scarcely ever preceded by policy dialogue. Where stakeholder
consultations were held, before or after the policy proclamation, they took the form of instructions
to key stakeholders on aspects of the reforms.
In 1999 the new democratic government, led by the former military president Gen. Olusegun
Obasanjo, inaugurated UBE without necessary consultation with the other tiers of government and
the citizenry. Only after the launch of the policy was a national mini summit on UBE organised,
to enable stakeholders to provide inputs and critically examine its content and framework (FME,
1999; Obanya and Binns, 2009; Nakpodia, 2011). Furthermore, the initial UBE draft bill that was
submitted to the National Assembly for consideration in 2000 had to be withdrawn as a result of the
‘insistence of States and Local Governments to make their inputs’. It was at this point that feedback
from the various states and from the Association of Local Governments of Nigeria was received and
incorporated into the policy (UBE Act, 2004: 18).
The reform process has also been associated with poor planning and an absence of legal
frameworks. Obanya (2010) argues that the UBE reforms were introduced on the basis of a reverseorder policy model, without measurable targets or an effective implementation framework.
According to Obanya (2010: 17), ‘reverse-order planning involves taking a firm decision on an
educational initiative and insisting that “there is no going back”, before any form of planning’.
Furthermore, UBEC explains that ‘progress of the UBE reform was hampered by lack of an enabling
law to execute certain aspects of the programme’.3 The introduction of the required implementation
framework for the reforms, including the creation of new institutions associated with the
programme (UBEC; State Universal Basic Education Boards (SUBEBs); and Local Government
Education Authorities (LGEAs)) was completed by January 2000. However, it took another four years
for the enabling legislation to be passed by the National Assembly, in 2004. In then took a few more
years for each of the states to enact the UBE law; with some states passing this law as recently as
2007 (Aliyu, 2007; Obanya, 2011).

3

http://ubeconline.com/
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2.3.3 Goals of the UBE reforms
In the light of the failure of the existing systems for administering primary education, and the global
emphasis on the importance of UBE, the new democratic government launched the UBE reform
programme in 1999. The major objectives of the reforms are to:
i.

provide nine years of free and compulsory basic education (six years of primary and three
years of junior secondary school) to every child of school-going age;
ii. reduce the incidence of school drop-outs and improve the relevance, quality and efficiency
of education; and
iii. support the acquisition of literacy, numeracy, life skills and values for lifelong education and
useful living.

The key features of the UBE programme include:
a. free formal basic education;
b. compulsory, uninterrupted nine years of primary and junior secondary education;
c. emphasis on curriculum diversification and relevance, to effectively and adequately cover
individual and community needs and aspirations;
d. the separation of junior secondary schools (JSSs) from senior secondary schools;
e. the provision of basic computer literacy;
f. appropriate continuous teacher professional development; and
g. community participation in decision-making processes in schools.4

2.3.4 Legal and constitutional basis for the reforms
A number of laws and policies provide the framework for the UBE reforms in Nigeria. Section 18 of
the 1999 Constitution stipulates that there shall be equal and sufficient education chances for all
Nigerian citizens at every level, and that the government shall do away with illiteracy through the
provision of free and mandatory education at all levels, when practicable. Further to this, the
National Policy on Education (NPE) (NPE, 2004, 2008; 2013) provides that every Nigerian child shall
have a right to educational opportunities irrespective of any real or imagined disabilities (FRN, 2004).
The National Policy on Gender in Basic Education provides guidelines that promote equal access to
education for all school-age children, regardless of gender. Its provisions also seek to ensure better
retention, completion and performance for all pupils in a gender-responsive manner (FME, 2007).
The UBE Act (2004:12) defines basic education as involving ‘Early Childhood Care and Education,
nine years of formal schooling, adult literacy and non-formal education, skill acquisition programmes
and the education of special groups such as nomads and migrants, girl-child and women, almajiri,
street children and disabled groups’. The act changed the structure of the Nigerian education system
to a 1–6–3–3–4 structure (one year of early childhood care, development and education (ECCDE), six
years of primary education, three years of junior secondary education, three years of senior
secondary and four years of tertiary education). Parents and guardians were given responsibility to
ensure that children under their care attend and complete primary and junior secondary education.
Common entrance exams, previously required for the transition from primary to junior secondary
schools (JSS), were abolished and transition became automatic (UBE Act, 2004).
The act was passed by the National Assembly in 2004. It legitimised the UBE reforms, established the
UBEC, provided guidelines for the operation of UBE, and explained the responsibilities of various
4
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stakeholders. The act also provided for the establishment of SUBEBs in each state, and LGEAs in each
LGA. The SUBEBs and LGEAs were made responsible for implementing UBEC programmes at the
state and local levels.
Table 2: Recent milestones of basic education development in Nigeria
Period

Nigeria basic education milestone

Contribution to development of basic
education

1999

Introduction of UBE in Nigeria

Constitutes government’s main UBE
programme

2004

UBE Act approved by the government

Constitutes the key legislation for the
operation of UBE in Nigeria

2007

National policy on Gender in Basic Education
in Nigeria adopted

Seeks to ensure gender equity in basic
education in Nigeria

2006–2013

Recent assessments of UBE conducted

Revealed level of UBE progress in Nigeria

2007-2008

Development of nine-year Basic Education
Curriculum

BEC developed to reflect the current
basic education structure and country’s
needs

2012

Review of teacher education curriculum

Teacher education curriculum updated
and directed towards meeting UBE needs

2.3.5 Division of functions in basic education
Under the 1999 Constitution various functions relating to basic education are shared across different
tiers of government. The federal and state governments can both legislate on the planning,
organisation and management of education, while state and local governments are jointly
responsible for the provision of basic education (Santcross et al., 2009).
At the federal level, policy leadership and regulatory oversight are provided by the National Council
of Education and the FME. The National Council of Education is the highest policy-making body in
relation to education, whose members include the federal minister of education and all state
commissioners of education (the heads of State Ministries of Education (SMoEs). The National
Council of Education’s functions include approving basic education curricula, setting policies on all
aspects of education, and setting standards for quality assurance. Apart from shaping national
policies on education, the FME is responsible for making sure that state policies are aligned with
national ones. However, the FME has no authority to ensure that the states’ fiscal allocations are
aligned to national goals (Santcross et al., 2009). In addition to the National Council of Education and
FME, there are 21 parastatals at the federal level – including UBEC – that carry out different
functions related to education (Humphreys and Crawfurd, 2014).
Institutional arrangements at the state level largely mirror those at the federal level, with a similar
proliferation of parastatals. The two key bodies at this level are the SMoEs and the SUBEBs. The
SUBEBs have primary responsibility for the delivery and management of basic education, in
partnership with the SMoEs and LGEAs (Humphreys and Crawfurd, 2014). State governments have a
high degree of control over how much to spend on education and what to spend it on (Santcross et
al., 2009). At the local level, the LGEAs, which report to the SUBEBs, are officially responsible for
managing primary schools (although in practice, the degree of autonomy that they possess is
limited, see below). They also monitor and evaluate teaching and learning processes in their areas of
jurisdiction (FME, 2005; Williams, 2009; Humphreys and Crawfurd, 2014). In line with the high level
of autonomy at the state level, the precise arrangements for managing the sector vary across states.
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There is no comprehensive teacher policy document in Nigeria, and different policies vary in how
they allocate responsibilities across government bodies. In practice, all three tiers of government are
involved to some extent in teacher management, although state governments seem to play a
dominant role. Teacher recruitment takes place through four channels – selection by SUBEBs, by
LGEAs, by the centrally-administered Federal Teachers’ Scheme (FTS) and, in a small minority of
cases, by local communities (Thomas, 2011). Both SUBEBs and LGEAs are involved in deploying
teachers. In most states there is no systematic process for recruiting and deploying teachers, and
coordination between SUBEBs and LGEAs is poor. This contributes to highly uneven pupil–teacher
ratios (PTRs) across schools (Humphreys and Crawfurd, 2014). Salary payments for primary teachers
(and non-teaching staff) are the responsibility of the LGEAs, but are typically deducted directly by
the state governments from the Federal Government’s allocation to the LGAs (FRN, 2004;
Nwokeocha, 2013). State governments are responsible for paying junior secondary school teachers.
There is a federally-mandated salary structure for teachers, but this is not implemented evenly
across states (Humphreys and Crawfurd, 2014)
A key problem with the division of responsibilities for education is that it is characterised by
overlapping roles and responsibilities and a lack of clarity about who is responsible for what. For
instance, school supervision is carried out by multiple organisations across the three tiers of
government, but with no clarity regarding how their roles are supposed to complement one another,
and no shared vision for what the government is trying to achieve through this process. This lack of
clarity creates a situation in which each level of government and its organisations is doing something
in almost every functional area, but none is accountable for any such area. The various functional
areas suffer from a lack of leadership and direction, which reduces the chances of holding anyone
accountable for the success or failure of any function (Orbach, 2004:8)
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Table 3: Basic education management responsibilities of different levels of government
Sub-sector

Federal
Government

- Policy
Early childhood
care and
development

- Allocation of
resources
through UBEC

State government

Local government

- State governments contribute
counterpart funds to match the
federal grant; they also pay for
education delivery out of allocations
from the Federal Government
- Implementation
through SUBEBs

- Pays teachers’ salaries
through its allocations
from the Federal
Government

- SMoEs are responsible for policy
formulation and inspectorate services

Junior secondary

- Maintenance
of standards
(inspection and
monitoring)
(Federal
Inspectorate
Service)

Adult education

- Policy
- Coordination
- Monitoring

- Implementation

- Implementation

Special education

- Policy

- Implementation

- Implementation

Primary

-The allocation of other education
resources and responsibilities varies
across states (for instance, in Kano the
Sharia Commission is responsible for
registering Islamiyyah Schools and is
involved in developing their
curriculum.)

Management of
primary schools

Source: National Framework, FME, January (2007)

A second notable factor is that, while UBE is implemented through a decentralised administrative
and decision-making structure, its financing framework causes other tiers of government to depend
largely on the centre. This dependence is particularly pronounced for LGAs (Humphreys and
Crawfurd, 2014). Diarra (2003) explains that one of the major problems in Nigeria’s education
management framework is that it imposes responsibilities on various tiers of government in a
manner that does not reflect their financial capability. The result is that state and local governments
‘routinely refuse to implement national policies until they receive money from the federal
government, either from grants-in-aid or through the revenue allocation system, (LeVan, 2008: 6).
For states and local governments to effectively bear the burden of decentralised functions they
require adequate levels of resources, which could be either raised within their territories or
transferred from the Federal Government, as well as the authority to decide their respective
expenditures.5
The disconnect between access to funds and responsibility for implementation has also contributed
to discord between the different tiers of government about their responsibilities. For instance, after
a legal battle about which tier of government should pay teachers’ salaries, a Supreme Court
judgement in 2002 ruled that ‘primary education remains the responsibility of the State with Local
Governments participating’ (Nwokeocha, 2013: 300).

5

http://www1.worldbank.org/publicsector/decentralization/fiscal.htm.
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Main elements of the UBE reforms

The main elements of the UBE reform programme were the expansion of free and compulsory
education to include three years of junior secondary schooling; the transformation of the NPEC into
UBEC; some public provision of early childhood education; changes to the minimum qualifications
required for teachers; efforts to provide some secular education to children in Islamic schools; and
measures to increase community involvement in monitoring and supporting schools. Each of these
components (as well as a few others) are described in the sub-sections below. One key constraint
here is that there is limited information about the extent to which these reforms have been
implemented and about the quality of implementation, which restricts the scope of any discussion of
the reforms.

2.4.1 Education financing
The system of education financing in Nigeria is complicated, reflecting the nature of overarching
intergovernmental fiscal relations. At the federal level, the Ministry of Finance disburses funds to
state and local governments though the Federal Account Allocation Committee. These funds are not
earmarked for education, and can be used freely by the states. This federal allocation represents the
main source of public revenue in most states, from which allocations are made to primary and
secondary education. Following the launch of the UBE reforms, the federal government also directly
allocates resources to basic education through UBEC, which manages the UBE Intervention Fund
(UBE-IF). It is worth nothing that prior to the launch of UBE, NPEC was responsible for disbursing
primary education funds to states and local government (Taiwo and Omolade, 2011). According to
UBEC (2005), NPEC was never fully dismantled; instead it was transformed into UBEC, with some
changes in its leadership and restructuring of its departments.
The UBE-IF is financed by a statutory transfer of 2% of the Consolidated Revenue Fund (this consists
of all revenue raised by the federal government), as instructed by the UBE Act of 2004. The current
formula for allocating the UBE-IF6 is outlined in Table 4 below. Under the formula, 50% of the UBE-IF
is disbursed to states in the form of matching grants to be used for infrastructure. These funds are
distributed equally annually to all states that match funding (50/50) via SUBEBs, although states do
not always manage this (see below). The current formula, which has been in force since 2009, has
changed in a few ways, from its initial iteration. Funding for instructional materials and teacher
professional development was initially provided for as part of the matching grant, which accounted
for 75% of the UBE-IF under the original formula. These components are now provided for
separately, to ensure that states can access them even if they are not able to contribute matching
funds. The other main changes were the removal of a small allocation for school feeding
programmes,7 and the introduction of some funding for monitoring UBE.

6

This was approved in August 2008 by the Federal Executive Council (UBEC, 2013).
This accounted for 2% of the UBE-IF under the original formula, and 5% of the fund following a change to the formula in
2007.
7
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Table 4: Current formula for disbursing the UBE-IF
Component

Allocation

Matching grants to states

50%

Education imbalances grant

14%

Good performance grant

5%

Grant for provision of education to children with special needs

2%

Instructional materials

15%

Teacher professional development

10%

UBE-IF Implementation fund

2%

UBE monitoring fund

2%

Source: UBEC.

Section 11(2) of the UBE Act, 2004, states that, in order to access matching grants, every state and
the Federal Capital Territory (FCT) must provide an equal amount as counterpart funding. About
Nigerian Naira (NGN) 273 billion8 in matching grants were allocated to states between 2005 and
2014. However, states could only draw down about 79% of this (NGN 216 billion), leaving about NGN
56 billion unaccessed.9 Table 5 below shows that the number of states receiving matching grants has
fallen from almost universal coverage up to 2010, to only six states drawing down funds in 2014
(Gombe, Kano, Katsina, Sokoto and Taraba). States with the highest amount of unaccessed matching
grants to date include Ebonyi, Enugu and Benue.
In 2011, the Executive Secretary of UBEC, Dr Ahmed Modibbo Mohammed, noted that factors that
account for the inability of many states to access the UBE grant include ‘non-contribution of
counterpart funds, slow interference at the highest level of state administration, slow utilization of
the FGN-UBE intervention funds as well as low commitment on the part of some state governments
to funding basic education’.10 Other factors that impede the release of UBEC matching funds are
inadequacies in the quarterly action plans submitted by state governments and unsatisfactory
utilisation of previous UBEC funding by SUBEBs (Jones et al., 2014, Bennell et al., 2007).
State education spending is often influenced by the political economy interests of the state
managers, particularly the governor. This often affects the payment of counterpart funds by the
states and their ability to access UBEC funding. However even when there is strong political
commitment, delays in the approval of state budgets and limited cash availability at the beginning of
the fiscal year can prevent states from accessing UBEC funds within the fiscal year (Schiffer et al.,
2013; Humphreys and Crawfurd, 2014; Jones et al., 2014).

8

£870 million at the current exchange rate of NGN 315:£1.
http://ubeconline.com/financial_records.php.
10
The Nigerian Voice (2011).
9
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Table 5: Unaccessed UBEC matching grants (2005–2014)

Source: UBEC website.

There is a dearth of data on education expenditure at the state and LGA levels, which makes it
difficult to take stock of the extent to which the UBE reforms have contributed to an increase in
spending on education (Humphreys and Crawfurd, 2014). However, the information that is available
regarding the federal education budget and the release and utilisation of UBE funds suggests that
the level of spending on basic education is inadequate (World Bank, 2003; Bennell et al., 2007;
Anibueze and Okwo, 2013). There is also some evidence of funds being mismanaged. LeVan (2008)
notes this in the context of the Obasanjo regime’s (1999–2007) classroom construction programme.
Under the first two phases of construction, only 300 of the planned 3,096 classrooms had been
constructed, but by 2001, almost two-thirds of total budgeted funds had been released.
The UBE-IF imbalance fund
The system of education financing introduced in the wake of the UBE reforms has made some
attempts to redress education imbalances across regions and different groups of children. This has
been done through the medium of the UBE-IF, 14% of which is allocated to an imbalance fund. This
in turn is split across three areas: community-initiated self-help projects (70%); an All-Girls School
Initiative (10%); and the National Almajiri Education Programme (20%).
The first component of the imbalance fund (for community-initiated projects) seeks to involve
community members in school improvement. Funds are disbursed directly to disadvantaged
communities. Applications for funding are reviewed by SUBEBs and successful applicants receive
grants of NGN 1 million from the fund, contingent on the community contributing 10% of the value
of the proposed project. Data from UBEC for the period 2005–11 indicates that NGN 28.4 billion was
disbursed to communities through the fund over this period, the vast majority of which was used for
investments in school facilities and infrastructure (UBEC, 2012e).
The allocation of this component of the imbalance fund varies across states. States are grouped into
two categories on the basis of the relative degree of educational development, as indicated by the
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2005 Nationwide Personnel and School Audit. Group A,11 consists of 24 Educationally Disadvantaged
States while Group B12 consists of Educationally Advantaged States (those with better education
outcomes overall, although pockets of disadvantage still exist). Half of the fund for communityinitiated projects is distributed equally across Group A states. The remainder is distributed equally
across both Group A and Group B. This formula allocates a disproportionate share of funding to the
Group A states in an effort to redress imbalances across states (UBEC, 2012).
The second component of the imbalance fund (20%) is allocated to states13 that have large numbers
of almajiri, to help them expand access to secular education for these children. The remaining 10% is
allocated to the All-Girls School Initiative, which targets states14 that have significant challenges with
girl-child and street children (plans are underway to expand access to this component to states in
which a disproportionate share of boys are out of school).

2.4.2 Nine years of basic education
One fundamental aspect of the UBE reform was a change in the government’s stated commitment
on education, from the provision of six years of free primary education to that of nine years of free
and compulsory basic education (UBE Act, 2004; FME, 2013b). The UBE Act (2004) makes it an
offence to charge fees of any kind in public primary and junior secondary schools, punishable with
three months of imprisonment or a NGN 10,000 fine, or both. The Act also makes it a punishable
offence for a parent or guardian to fail to send their child or ward to school. In practice, however,
these laws are weakly enforced, as indicated by the fact that an estimated 10.5 million children are
out of school (FME, 2008). This has led one study to assert that ‘primary education in Nigeria, to date
has never been universal, free, compulsory or basic’ (Urevbu, 2006:2).
UBEC and a number of state governments have tried to remedy this state of affairs by giving various
incentives to pupils. Following the UBE reforms, UBEC has been distributing free textbooks on core
subjects to all children enrolled in primary or junior secondary school. However, it is not clear how
effectively this is being implemented, nor is it clear the extent to which textbooks actually reach
pupils. UBEC also set up a pilot school feeding programme, with the intention that this would be
replicated by the state governments. Information from UBEC indicates that school feeding
programmes are being run in Osun and Kano but, again, there is little further information on the
implementation of these schemes, and their impact on school participation. Some states, such as
Osun, also provide free school uniforms, although this is not directly linked to UBEC or the UBE
reforms. Overall, there is little information about the extent to which such schemes are being
implemented, the quality of implementation, or their impact on school attendance.

2.4.3 ECCDE
ECCDE is targeted at children aged 0–5 years and prepares them for entry into primary school. Prior
to the UBE reforms, this was largely left in the hands of the private sector and was predominantly an
urban and elitist affair (Woolman, 2001). Under the UBE Act, basic education was defined as
including one year of ECCDE and public primary schools were instructed to offer pre-primary
11

Group A: North East Zone – Adamawa, Bauchi, Borno, Gombe, Taraba and Yobe states; North West Zone – Jigawa,
Kaduna, Kano, Katsina, Kebbi, Sokoto and Zamfara states; North-Central Zone – Benue, Kogi, Kwara, Nassarawa, Niger,
Plateau states and FCT; South East Zone – Ebonyi State; South-South Zone – Akwa-Ibom, Bayelsa, Cross-River, and Rivers
states.
12
Group B: South East Zone – Abia, Anambra, Enugu and Imo states; South-South Zone – Delta and Edo states; South West
Zone – Ekiti, Lagos, Oyo, Osun, Ondo, and Ogun states.
13
Adamawa, Bauchi, Borno, Gombe, Jigawa, Kaduna, Kano, Katsina, Kebbi, Kwara, Kogi, Niger. Sokoto, Yobe and Zamfara.
14
Nassarawa, Adamawa, Yobe, Jigawa, Kaduna, Zamfara, Ebonyi, Akwa-Ibom, Cross-River, Bayelsa, Delta, Rivers, and Ekiti.
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schooling. However, unlike primary and junior secondary education, ECCDE was not made
compulsory.
The record regarding implementation of this component of UBE has been patchy. The 2015
Education for All report (UNESCO, 2015) notes that while the National Policy for Integrated Early
Childhood Development was approved in 2007, as at early 2015 implementation had not yet begun.
Implementation plans had been prepared but not costed, and funding for the initiative was yet to be
identified. Unsurprisingly, then, there are large shortages of qualified pre-primary school teachers
and ECCDE centres. The National Personnel Audit for 2010 found that only 12,064 (28%) of ECCDE
teachers have a specialised certificate in early childcare development. With respect to centres,
Onuka (2013) notes that Katsina State has only 345 ECCDE centres, compared to an estimated
requirement of 2,272 centres.
Evidence regarding the results of these policies is mixed, but largely reflects the poor
implementation record. A 2007 situation analysis by the National Population Commission (NPC) and
the UN Children’s Fund (UNICEF) found that the policy of integrating pre-primary schooling into
public schools made it more accessible to children from low-income families, accelerated the growth
of early childcare centres, and contributed to higher enrolment in primary schools (UNICEF, 2011).
However, data compiled by the World Bank indicates that the pre-primary enrolment rate has only
increased modestly over the post-reform period, from 8% in 2001 to 10% in 2010.15 Large
differences in ECCDE attendance have also been noted between the North and South, and between
the poorest and richest households (NPC and RTI International 2011; Humphreys and Crawfurd,
2014).

2.4.4 School-Based Management Committees
In 2006, the National Council of Education approved the establishment of School-Based
Management Committees (SBMCs) in all basic education schools in Nigeria. SBMCs consist of all key
community stakeholders, including the head teacher, members of the school’s parent–teachers
association (PTA), representatives of teachers and pupils, and traditional and religious leaders
(Akunga, 2008).
The objectives of establishing these committees are to improve the way schools are managed, to
ensure quality assurance in education, and to improve relations between schools, LGAs and host
communities. SBMCs are responsible for community sensitisation regarding the importance of
education; mobilisation of stakeholder support for school development; promoting accountability
and transparency in school management; as well as the creation of an enabling environment for the
education of children with disabilities16 (Akunga, 2008; UBEC, 2011b).
In 2007 UBEC and the SUBEBs were tasked with overseeing the establishment and operations of
SBMCs, based on the framework provided by the UBE reform. A report by Capacity for Universal
Basic Education (CUBE) (2008) found that the state governments’ involvement in this process had
been largely restricted to encouraging schools to set up SBMCs and recording how many SBMCs had
been formed. The report also noted that there was ‘no evidence of UBEC involvement in influencing
the way in which the Committees operate on the ground’ (CUBE, 2008: 12). The outcome was that,
while many states complied with the directive to set up SBMCs, very few SBMCs were actually
functional (UBEC, 2013c). In a similar vein, the FME Four-Year Strategic Plan for the Development of

15
16

http://data.worldbank.org/indicator/SE.PRE.ENRR.
This final objective is to be achieved through advocacy, school monitoring and resource mobilisation.

EDOREN – Education Data, Research and Evaluation in Nigeria

25

Comparative Review of Basic Education Reforms: Part 2 – Country case studies

January 2016

the Education Sector noted that ‘this initiative is devoid of any policy guideline. It is also not
functional in about 60% of Nigerian public primary schools’ (FME, 2012: 9).
More recently, there have been improvements in policy and practice as regards SBMCs, facilitated in
part by the UK Department for International Development (DFID)-funded Education Sector Support
Programme in Nigeria (ESSPIN). Recent initiatives have built on ESSPIN’s experience of supporting
SBMCs in the six states in which it is active.17 ESSPIN’s support to SBMCs largely involves the
provision of training and regular mentoring to SBMC members, delivered through civil society
organisations (CSOs). This is complemented by its work with LGEAs and states to encourage linkages
between the school development plans created by SBMCs, LGEA’s plans, state-level plans and
ultimately LGEA and state budgets.
A number of studies have found that when provided with such support SBMCs are effective in
mobilising community resources for investments in school infrastructure, and in encouraging parents
to send their children to school. The involvement of traditional and religious leaders has been vital
to the success of SBMCs on these fronts (Pinnock, 2012; Dunne et al., 2013). There is also some
evidence to suggest that SBMCs can play a role in exercising oversight of schools and in encouraging
teacher attendance (Pinnock, 2012); although this is somewhat at odds with the results of ESSPIN’s
Composite Survey 2014, which found that only 39% of SBMC chairs in ESSPIN-supported schools had
visited the school at least three times over the school year.
Even when provided with such support, some challenges remain. One notable constraint is that
SBMCs continue to struggle to get resources from the LGEA or state to fund activities in their school
development plans (Pinnock, 2012). In addition, increasing women and children’s participation has
proved challenging. The literature notes that SBMCs need to try harder to improve access for more
marginalised, hard-to-reach groups, such as nomads. It also finds that some SBMCs treat parents in a
derogatory and punitive fashion, telling them what to do and threatening them with fines for noncompliance, as well as demonstrating a lack of understanding as to why parents might not want to
enrol or keep their children in school (Humphreys and Crawfurd, 2014).
Building on its school-level experience, ESSPIN has worked with UBEC to bring about a shift to a
more pro-active approach to supporting SBMCs across the country. In 2012 UBEC adopted ESSPIN’s
SBMC development model. Since then it has provided NGN 10 million of funding per state for
training SBMCs. Funds for mentoring – which ESSPIN’s experience suggests is crucial – have yet to be
provided. Thirty-five states now have active SBMC policies and 7–10 CSOs in each of these states
have contracts with the government to train SBMCs. UBEC is also working on bringing permanent
funding for SBMCs into the UBE Act, which is being revised. The draft revised UBE Act also provides
for SBMCs to have formal status as organs of UBEC (along with SUBEBs and LGEAs), which could help
to ensure regular funding flows to them (ESSPIN, 2014). In addition, the FME is working with ESSPIN
to develop a policy on school-based management that would provide for the regular monitoring and
evaluation of SBMCs’ activities.

2.4.5 Teacher training
The UBE reforms sought to improve the quality of teaching by making some changes to the system
of teacher training and qualification. First, under the NPE the minimum qualification required to
teach at the basic education level was increased from the Grade II certificate to the National
Certificate in Education (NCE). It is unclear whether the decision to raise the minimum qualification
was based on an assessment of the problems associated with the previous system, or on any analysis
17

These are: Kwara, Kano, Enugu, Lagos, Kaduna and Jigawa.
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of how the switch to the NCE might address these issues (there is no evidence to suggest that it
was). The limited evidence on teachers’ knowledge and skills in Nigeria suggests that teachers who
have the NCE or a degree do perform slightly better than those who do not, but they are still
extremely unlikely to possess the minimum skills and knowledge required to teach effectively (see
Section 2.5). These findings suggest that the official emphasis on ensuring that all teachers have the
NCE is not going to solve the problem of poor quality teaching.
In their literature review on basic education in Nigeria, Humphreys and Crawfurd (2014) cite a wide
range of studies that identify a number of issues with the system of pre-service training in Nigeria.
These include:
•

an outdated curriculum and excessive emphasis on theory rather than the practical skills
required to teach (Umar, 2006; Adekola, 2007; Allsop and Howard, 2009; Thomas, 2011);

•

overcrowded lecture halls and a lack of textbooks (Adekola, 2007);

•

a dearth of essential facilities in state Colleges of Education (CoEs), especially for the sciences
(Akinbote, 2007; Thomas, 2011);

•

lecturers in teacher education institutions do not have sufficient professional and pedagogical
knowledge to teach effectively (Adelabu, 2005; Adekola, 2007; Allsop and Howard, 2009;
Thomas, 2011). Many do not have a teaching qualification (Thomas, 2011);

•

the calibre of teacher trainees is poor. This group often consists of students who have not been
able to gain admission to other courses, rather than those whose first preference is to become
teachers (Garuba, 2006; Akinbote, 2007; Allsop and Howard, 2009); and

•

students struggle to understand lectures in English (Allsop and Howard, 2009; Garuba, 2010).

The fact that teacher training institutions are under-performing has been recognised by the former
Executive Secretary of the National Commission for Colleges of Education (NCCE), Mohammed
Junaid, who noted in a 2012 interview that the NCCE has been monitoring the standards of all NCEawarding institutions since 2008.18 However, it is unclear whether enough is being done to tackle
these problems and to improve the quality of pre-service training.
A related issue is that many teachers still do not have the minimum qualifications required to teach
at the basic education level. A 2012 report by UBEC noted that this applied to 32% of pre-primary
teachers, 40% of primary school teachers, and 24% of JSS teachers (UBEC, 2012b). The implications
of this would be significant if teachers with the NCE did in fact perform much better than their less
qualified counterparts. However, as noted above, this does not seem to be the case, suggesting that
improving the quality of teacher training is at least as important as ensuring that all teachers have
the NCE.
A second plank of the UBE reforms that is related to teacher training is the allocation of funding for
in-service training through the UBE-IF. As noted above, this was initially provided as part of the
matching grant component of the UBE-IF, but was later separated out to ensure that all states had
access to it, regardless of their ability to provide counterpart funding. Humphreys and Crawfurd
(2014) note that the main focus of in-service training has been on upgrading teachers’ qualifications
to the NCE, rather than improving teaching. This occurs primarily through distance learning
programmes and vacation and ‘sandwich’ programmes, coordinated by the National Teachers’

18

http://www.punchng.com/education/why-we-embarked-on-evaluation-of-nti-study-centres-ncce-boss/.
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Institute (NTI).19 Many teachers receive the NCE through the NTI’s Pivotal Teacher Training
Programme (FME, 2008). Other forms of in-service training are coordinated by the Teachers’
Registration Council of Nigeria (TCRN),20 a parastatal of the FME. These include in-service training
organised and delivered by SUBEBs. In addition, some limited training is financed each year by the
Federal Millennium Development Goals fund (DFID, 2012).
As with pre-service training, research carried out in various states has pointed to a range of issues
with in-service training:
•

Training programmes organised by SUBEBs tend to be one-off, limited in scale and resources,
and focused on external, centrally-led workshops rather than in-school support (DFID, 2012).

•

Access to training is politicised and uneven (Adekola, 2007; Dunne et al., 2013). There is often a
lack of transparency related to why certain teachers are being selected for training, which
severely undermines teacher motivation (Ahmed et al., 2015).

•

Training organised by LGEAs or SUBEBs is typically not needs-based (Boulton et al., 2009, cited in
Humphreys and Crawfurd, 2014).

•

The quality of teacher trainers is not consistently high (Humphreys and Crawfurd, 2014).

Apart from government-led initiatives, several donor programmes are working with state
governments to deliver in-service training and mentoring to teachers. Notable amongst these is
ESSPIN, whose School Improvement Programme (SIP) includes training for teachers and head
teachers, supplemented with mentoring through school visits by LGA-level officials. The SIP was
piloted by ESSPIN in selected schools in the six states in which it works, and is now being rolled out
by state governments. In Kano it has been rolled out to all public primary schools. The DFID-funded
Teacher Development Programme (TDP) also works with selected state governments to provide inservice training. TDP’s model departs from the status quo in that it includes school-based training,
the use of audio-visual resources, and efforts to make continuous professional development an
integral part of the system. These programmes are supporting changes in the way that training is
delivered in certain states. Given the federal-level focus of this paper, these programmes are largely
beyond the scope of the present review. However, such state-level initiatives (donor supported or
otherwise) form a key area for further investigation in regard to the impact of the UBE reforms.
A third strand of the government’s efforts to improve teachers’ capacity has involved training
teachers in line with curriculum changes. Following the introduction of a new basic education
curriculum in 2008, the curriculum and minimum standards for teachers were revised in 2012 (NCCE,
2012), and provisions were made to re-train teachers on these new standards. A key aspect of these
changes was that, instead of specialising in just two subjects, teacher trainees are now required to
specialise in one of the following broad components of basic education: ECCDE, primary education,
JSS, special needs education, and adult and non-formal education. The curriculum changes also
sought to bring about a shift from traditional, lecture-based teaching to activity-based, learnercentred teaching. To support these changes, the NCCE has conducted zonal workshops for over 70
CoEs. The curriculum was revised again in 2014, following which the Nigerian Education Research
19

The NTI was established in 1976 to serve as a distant learning educational institution in order to provide teachers with the
opportunity to obtain advanced qualifications and further competence without resigning from their jobs, and to improve the
supply of qualified teachers.
20
The TRCN has the mandate to register teachers, provide standards for teacher competence at various levels and regulate
the teaching profession across all levels of education in Nigeria. It is also mandated to ensure that only registered and
professionally-qualified persons teach in Nigerian schools (although the data presented above highlights that it is not meeting
this goal). The TRCN has also produced a number of guidelines and benchmarks for the awarding of postgraduate degrees in
education as well as a code of conduct for teachers (TRCN, 2012).
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and Development Council began training teachers on the revisions.21 The efficacy of this training is
unclear, although Igbokwe (2015) notes that the materials required to teach the new curriculum are
either absent or inadequate in many schools. One of the goals of the recently-introduced TDP is to
support CoEs in implementing the new curriculum, which could give some impetus to this process.
In addition to these measures related to teacher training, the Federal Government has taken steps
to try and increase the share of NCE-trained teachers that are being recruited to public schools.
Under the FTS,22 launched in 2006, UBEC and the SUBEBs collaborate to employ recent NCE
graduates to teach in primary and junior secondary schools for two years (UBEC, 2014a). This marks
a departure from the standard system of education financing, under which local governments are
responsible for paying teachers’ salaries (although this is deducted at the state level and paid
directly to teachers by SUBEBs). Inadequate funds at the state and LGA levels are often a major
constraint on the recruitment of teachers. The FTS circumvents this by providing additional federal
funding for teacher recruitment. As a result, it helps to reduce shortages of qualified teachers and to
provide recently-qualified teachers with temporary jobs and teaching experience.
A major limitation of the FTS is that it represents a short-term solution at best, as following the twoyear period of employment funded by the programme teachers’ salaries need to be paid once again
by local governments. Indeed, the evidence indicates that budgetary constraints have presented a
major challenge to FTS teachers being absorbed into the permanent teaching workforce. The
underlying issue, which has yet to be addressed, is the need to expand the pool of funds available at
the state and local levels for hiring qualified teachers.
Other measures to improve the quality of teaching include mandatory registration of teachers with
the TCRN, compulsory mentoring of new teachers by experienced teachers, and annual national
state school teacher awards as an incentive (UBEC, 2010a). However, there is limited information on
the efficacy of these measures.

2.4.6 Medium of instruction
The 2004 and 2013 NPEs state that the language of instruction at ECCDE level should be the mother
tongue or the language of the immediate environment. In the first three years of primary school the
language of the immediate environment should be the medium of instruction in monolithic
communities, while English should be taught as a subject. From the fourth year, English is to be used
as the medium of instruction, while the language of the immediate environment, French and Arabic,
are to be taught as subjects. The policy is not clear on what medium of instruction applies in the first
three years of primary school in multilingual communities (FRN, 2013).
The planning and implementation of this policy has been subject to much criticism. There are over
400 indigenous languages in Nigeria, but only about 65 standardised orthographies (Jummai, 2012).
Many of these languages do not have a sufficient vocabulary to adequately name concepts in
science and mathematics, except to describe them, and any attempts to develop and promote one
language to represent a region would meet with strong opposition. Apart from the three major
languages (Hausa, Igbo and Yoruba) it is common for primary school teachers to be able to speak
their native languages but not know how to read or write in them. Thus in many cases English is the
default language of instruction at all levels of primary school, especially in private schools and in
urban areas (Fakeye, 2011; Ojetunde, 2012; Salami and Oyaremi, 2012). Although course books have
21

http://www.premiumtimesng.com/news/166030-nigeria-revises-basic-education-curriculum.html
The scheme is implemented under the Millennium Development Goals Project and financed through the Debt Relief
Grants.
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been developed for some indigenous languages, instructional materials are in short supply
(Gbenedio, 1990; Mohammed, 2010; Musa, 2011; Musa, 2012).

2.4.7 Almajiri education
Enrolment in Qur’anic schools is estimated to exceed 9.5 million, with more than 8.5 million students
at such schools in the northern part of the country (UBEC, 2010). Almajiri is the term commonly used
to refer to children who leave home to receive informal religious education from Islamic teachers,
and make their livelihood through agriculture in the rural areas, casual labour, street hawking or
begging in the streets of urban areas.
Islamic education is a long-standing practice in Northern Nigeria, one which pre-dated the colonial
government, and is considered to be critical to the survival of Islamic culture and the preservation of
a Muslim identity in the predominantly Muslim states in the north (Bano, 2009). In pre-colonial
times, almajiri schools were maintained by the state, communities, and parents; and in return
teachers and students provided the community with Islamic education, and Arabic and Hausa
literacy.23 After British colonisation, state funding for religious schools was abolished in favour of
Western education and many almajiris, especially in urban areas, resorted to supporting themselves
through begging (Hoechner, 2009).
To address this challenge, the UBE reforms included a component that seeks to integrate Qu’ranic
education into the UBE programme through the establishment of almajiri schools. The operational
guidelines for the implementation of the Almajiri Education Programme adopted three models of
intervention: the integration of traditional Tsangaya/ Qur’anic24 schools within their original
locations; the establishment of model almajiri schools (which integrate Qu’ranic education with
Western education); and the integration of basic education in the established religious Islamiyyah
and Ma’ahad schools. The first set of almajiri children were enrolled in 2013 (UBEC, 2014a). By May
2014, 125 almajiri model schools were being constructed under the National Almajiri Education
Programme, of which 103 had been completed and handed over to SUBEBs. UBEC had also
disbursed 50% of the total costs of school uniforms for children in almajiri schools, and produced
and distributed textbooks and teachers’ guides for almajiri schools (UBEC 2014a).
A number of bottlenecks have been identified with regard to the almajiri education programme,
including insufficient instructional supplies, poor supervision, poor communication and collaboration
between the government and the host community, low community enforcement of enrolment and
insensitivity to the almajiri cultural background.
A study by Usman (in Humphreys and Crawfurd, 2014), observed that:
The ‘free lunch’ incentive succeeded in encouraging partial attendance until just after the
meal, but the boys considered the food both ‘foreign’ and insufficient so left school to
beg for the next meal. A lack of instructional supervision meant the boys could easily slip
away. Free furniture and materials such as uniforms and textbooks was another
strategy. Yet they were considered ‘alien’ and, according to one government officer,
forced all but 50 children in one school to run away, which one teacher interpreted as a
reaction to the ‘westernisation’ of Qur’anic schools. Visits by interested boys from
23

http://www.gamji.com/article5000/NEWS5956.htm.
Qur’anic Tsangaya education is a school arrangement whereby children from the age of three upward learn to
memorise, understand and recite the holy Qur’an. Many of these schools operate in the mornings, evenings and in the
night, and in some places some children attend the Tsangaya school either before or after their primary school hours. See
http://dailytrust.com.ng/daily/education/2684-bauchi-revolutionising-tsangaya-education.
24
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Qur’anic schools to mainstream government schools – another strategy –were hampered
by bullying and negative attitudes from peers from other ethnic groups on account of
their ‘unkempt appearance, skin diseases and general lack of hygiene’ (Humphreys and
Crawfurd, 2014: 95–96).

2.4.8 Special education initiatives
Under the UBE programme 2% of the UBE-IF is allocated to special needs education, in the form of a
non-conditional grant to expand access and provide instructional materials to support the education
of children with special needs (UBEC, 2013d). Up to 30% of the special needs fund is used to support
private providers who are nominated by SUBEBs or who apply directly to UBEC, while the remainder
is allocated equally to states via the SUBEBs (UBEC, 2012e).
In 2012, the Executive Secretary of UBEC, Dr Ahmed Modibbo Mohammed, noted that around NGN
2.8 billion was disbursed to SUBEBs, while NGN 1.6 billion was disbursed to private providers
between 2005 and 2011. This support is used to provide buildings, machines and accessories,
hearing aids, wheelchairs, learning materials and equipment, and teacher training focused on
children with special needs (UBEC, 2012e). Furthermore, in 2014, NGN 317 million was disbursed to
129 private providers in 32 states and the FCT (UBEC, 2014).

2.4.9 Gender initiatives in basic education
Throughout the 1990s there was a gender imbalance in primary school enrolment, in favour of boys
(FME, 1999). According to Adeyemi and Akpotu (2004) female enrolment in primary schools
between 1990 and 1998 ranged between 43.2% and 44.5% of total enrolment. At secondary school
level, female enrolment for the same period ranged between 42.7% and 47% of total enrolment. A
key goal of the UBE reforms was to redress these imbalances and promote equal opportunities for
boys and girls.
Education programmes for girls
Evidence suggests that the main factors that hinder girls’ education in Nigeria include poverty, early
marriage, the poor state of the school environment and facilities, gender violence, some traditional
practices, and socio-cultural power relations (Moja, 2000; Erulkar and Bello, 2007; Oghuvb, 2007;
Akunga, 2008; Amzat, 2010; Kazeem et al., 2010; Unterhalter and Heslop, 2011; Smith et al., 2012).
In 2007 the Gender in Basic Education Policy was developed as part of the implementation of the
DFID-funded Girls Education Project (GEP)25 in Northern Nigeria (FME, 2007). The policy provides a
framework for the implementation of education programmes for girls. It requires the enactment of
state policies and laws against early marriage, as provided in the Child Rights Act of 2003, and the
provision of girls’ scholarship programmes for JSSs. It also proposes a series of other measures,
although states are not compelled to introduce these. The proposed measures include introducing a
second chance education programme for girls who have dropped out of school; establishing model
JSSs for girls; setting up girls’ encouragement clubs; training and supplying female teachers to
schools in rural areas; providing special incentives to encourage female teachers to remain in rural
25

GEP is a partnership between FME, DFID and UNICEF in support of girls’ education, launched in December 2004, with a
£26 million funding commitment from DFID. The project aims to eliminate gender disparity in education and to improve
the quality of life of girls in Nigeria through a collaborative approach to girls’ education. The project is currently being
implemented in six northern states of Nigeria (Borno, Jigawa, Bauchi, Katsina, Sokoto and Niger), covering 720 schools in a
region where gender gaps are the highest in the country. http://www.ungei.org/infobycountry/index_1764.html.
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areas; and supporting advocacy, sensitisation and mobilisation activities to encourage girls’
participation in schooling (FME, 2007).
The current teacher education curriculum also seeks to ensure that teachers give serious attention
to gender sensitivity and gender equality, and includes ‘evidence of progress towards implementing
policies and good practice relating to gender sensitivity’ as quality indicators for teacher education in
Nigeria (NCCE, 2012: 9).
There are various examples of government-led initiatives to promote education for girls. In 2013
UBEC awarded contracts for the construction of 30 all-girls model schools spread across the country,
of which five have been constructed and handed over to state governments (UBEC, 2014). A number
of states have introduced schemes to provide scholarships, conditional cash transfers, uniforms or
textbooks to girls (Humphreys and Crawfurd, 2014). Investments have been made in school facilities,
funded by grants from LGAs, donors, or funds raised by SBMCs. These have helped to increase girls’
enrolment (UNICEF, 2012).
In addition, a number of donor-led projects have sought to improve girls’ education outcomes,
typically in partnership with government. These include GEP; Action Aid’s Education for Girls in
Nigeria and Tanzania; and UNICEF’s Strategy for the Acceleration of Girls’ Education in Nigeria. GEP,
for instance, is seeking to address a number of the barriers identified above, such as affordability;
poor classroom facilities; inadequate sanitation; and the low quality of teaching. The project also
supports advocacy and sensitisation at the state level, which is partly carried out through state-level
advocacy groups known as High-Level Women’s Advocates (HiLWAs). HiLWA members engage with
decision-makers to promote women’s and girls’ participation in education, and form linkages with
community-based groups such as mothers’ associations to improve education outcomes for girls.
Education programmes for boys
The national framework for the integration of out-of-school children (2013) is targeted at boys in the
south-eastern and south-southern regions who drop out of school to pursue business ventures.
Ezegwu (2012) observes that boys drop out of school in the southeast in order to go into
apprenticeship and business to acquire wealth, support their households and achieve social status
through trading. The boy-child education programme, under the UBE ‘Back to School campaign’,26
was expected to construct 14 vocational centres in some states in the South South geo-political
zone. This sought to create opportunities for reabsorbing out-of-school children and equipping them
with vocational skills (Leadership, 2012; Vanguard, 2012; Onocha, 2013). These centres were to be
built within a year of inauguration of the programme, but by mid-2013, almost one year after the
programme was launched, there were no indications that the initiative would commence soon
(Leadership, 2013).27 Reports from UBEC (2013) indicate that the delivery of the out-of-school boys
education programme is being hampered by low interest and the limited ability of boys to access the
education opportunities provided (although the reports do not explain why boys are unable to
access these opportunities). The programme, therefore, appears to suffer from both poor
implementation (indicated by the delays in setting up training centres) and design failures (reflected
in the low uptake of vocational training, the reasons for which are unclear).

26
27

http://allafrica.com/stories/201305201316.html.
http://allafrica.com/stories/201305201316.html.
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2.4.10 Private schools
Private providers form an important part of Nigeria’s education landscape, with around 25% of
primary school pupils enrolled in private schools, some of which are religious (NPC and RTI
International 2011). Private schools fall outside of UBEC’s mandate – the ‘no-fee’ policy is restricted
to public schools, as is access to UBEC funds (with the exception of some privately-managed special
needs schools). NPE 2004 encourages private individuals, voluntary agencies and communities to set
up schools at the basic education level (NPE, 2004). However, the UBE Act (2004) says nothing about
private provision. Private providers have been keen to be included in the UBE programme; in 2009,
the National Association of Proprietors of Private Schools called for a review of the UBE Act,
suggesting that it should include approved private schools (Adefeso-Olateju, 2012). However, for the
moment, the government’s role in the private school sector is largely restricted to that of a
regulator. Under the NPE, this regulatory role is the responsibility of the state governments,28 and so
it falls outside the scope of this review.

2.5

Changes in education outcomes since the start of the UBE reforms

The evidence base regarding the results of the UBE reforms is very limited. There have been no
systematic reviews of the reforms or rigorous evaluations of any of its components. In addition,
there are limited reliable data on basic education indicators29 and there are no systems in place to
regularly measure learning outcomes at this level. The data that are available points to persisting
weaknesses in education outcomes, as discussed below.

2.5.1 Access to basic education
Trends in enrolment
While there have been no rigorous evaluations of the UBE reforms that seek to disentangle their
contribution to education outcomes, tentative inferences regarding their impact can be made based
on the trends in these outcomes since the start of the reforms. Administrative data from the Annual
School Census (ASC) indicates that enrolment in public primary schools declined between 2006/07
and 2009/10 (see Table 6). The only region where it increased was the North West, where the
gender gap also narrowed. This may partly reflect the fact that a number of states in the North West
have benefitted from large donor-funded projects, such as GEP and ESSPIN. Interpreting these data
is difficult for at least two reasons. First, there are questions about the data’s reliability (Humphreys
and Crawfurd, 2014). In addition, data are missing in the outer years for a few states in the South
South and North Central zones. Second, the decline in enrolment in public schools in the southern
and central states may have been partly driven by an increase in the number of students choosing to
attend low-fee private schools (Humphreys and Crawfurd, 2014; FME, 2011b). However, in the

28

In Lagos State, for example, guidelines and criteria for private schools as regards obtaining approved school status exist.
However, for schools in poor or rural areas, these criteria have proved difficult to meet, leading to the existence of a large
number of unregistered schools. Across the different states the regulation of private schools usually focuses on the quality
of the learning environment, tax payments, school facilities, and the presence of functional school records (see Ahmed,
2013). Besides the stated policy provisions, available information indicates that state governments’ attitudes to private
providers tend to be ambivalent and suspicious. Adefeso-Olateju (2012: 64) notes that state governments are often
mistrustful of private school providers, whom they consider to be solely motivated by profit.
29
International donors in education, such as ESSPIN, EDOREN and RTI International have increased support to enhance local
capacity to plan and execute Annual School Census (ASC) and other systematic education data collection, storage and
retrieval systems at various levels.
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absence of sound data on private enrolment, it is difficult to comment on overall trends in
enrolment.
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Table 6: Enrolment in public primary schools, 2006–2007 to 2009–1010 (millions)
2006–07
Zone
North West

2007–08

2008–09

2009–10

F
1.91

M
2.91

Total
4.83

F
2

M
2.94

Total
4.94

F
2.23

M
3.1

Total
5.33

F
2.67

M
3.47

Total
6.14

1.41

1.94

3.35

1.29

1.69

2.97

1.35

1.9

3.25

1.41

1.79

3.2

1.78

2.01

3.8

1.7

1.93

3.63

1.46

1.6

3.06

1.47

1.69

3.16

1.71

1.67

3.38

1.49

1.45

2.94

1.32

1.28

2.6

1.41

1.38

2.79

1.54

1.52

3.06

1.22

2.12

3.34

1.24

1.2

2.44

1.04

1.03

2.07

South East

1.02

1.04

2.06

1.12

1.14

2.26

1.06

1.08

2.14

0.83

0.86

1.69

Total

9.38

11.09

20.47

8.81

15.22

20.08

8.67

10.16

18.82

8.83

10.22

19.04

North East
North Central
South West
South South

2

1

Source: Nigeria Digest of Education Statistics 2006–2010 (cited in Humphreys and Crawfurd, 2014)
1
2
Notes: . Numbers missing from North Central for Benue, Nasarawa and Plateau states for 2008/09 and Plateau State for 2009/10. . Numbers missing from the South South for 2008/09
from Bayalesa and Edo states.
Numbers may not add up perfectly due to rounding.

At the junior secondary level, ASC data points to a substantial increase in enrolment, from 3 million pupils in 2006/07 to just over 4 million in 2009/10
(Table 7). This is consistent with data from the Nigeria Education Data Survey (NEDS). Successive rounds of the survey found that drop-out rates at P6 (the
final year of primary school) had fallen from 17% in 2004 to 10% in 2010 (NPC and RTI International, 2011). One driver of this may have been an increase in
public provision of JSS, with the number of schools increasing from 8,200 in 2005/06 to almost 12,700 in 2008/09 according to ASC data. Another factor
may be that children are returning to the public sector for JSS after completing their primary schooling at a private school (Humphreys and Crawfurd, 2014).
This may partly explain the divergent trends in primary and JSS enrolment in the south, particularly in the South South zone. Enrolment trends in regard to
JSS may also partly reflect the policy of automatic promotion introduced as part of UBE, which states that children cannot be held back during the first nine
years of schooling, regardless of learning outcomes.
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Table 7: Enrolment in public JSSs, 2006–2007 to 2009–1010 (thousands)
2006–07
Zone

2007–08

2008–09

2009–10

F

M

Total

F

M

Total

F

M

Total

F

M

Total

197.4

443. 5

640.9

227.1

443.2

670.3

249.1

508.9

758.0

309.8

580.7

890.5

148.4

211.5

359.9

153.4

243.0

396.4

180.6

310.9

491.5

167.1

280.1

447.2

219.1

306.3

525.4

180.8

249.9

430.7

172.3

243.4

415.7

262.9

352.5

615.4

377.3

380.7

758.0

483.5

487.6

971.1

522.0

528.8

1050.8

526.4

511.1

1037.5

175.0

170.4

345.4

219.1

216.1

435.2

–

–

–

290.6

279.6

570.2

South East

178.6

161.8

340.4

287.2

259.2

546.4

315.7

277.3

593.0

307.8

276.5

584.3

Total

1296

1674

2969

1551

1899

3451

1599

2023

3,309

1864

2280

4165

North West
North East
North Central
South West
South South

2

1

Source: Nigeria Digest of Education Statistics 2006–2010 (cited in Humphreys and Crawfurd, 2014)
1
2
Notes: . Numbers missing from North Central for Plateau State for 2008/09 and 2009/10. . Data unusable for South South for 2008/09 because of input errors for Rivers State.
Numbers may not add up perfectly due to rounding.

Given the questions about the reliability of administrative data and the fact that they exclude private schools, it is worth also considering the findings of
household surveys. An added benefit of survey data is that they can provide an idea of enrolment rates, which is not possible using ASC data because of the
lack of reliable, age-specific population data in Nigeria. The main limitation of survey data concerns the precision of estimates for education. Most
nationally representative household surveys in Nigeria (such as the Demographic and Health Surveys (DHS) and Multiple Indicator Cluster Survey (MICS) do
not focus specifically on education. Given that education indicators look at subsets of the population (6–11 year olds, 12–17 year olds), the effective sample
size for these indicators is smaller than the total sample size (i.e. all household members). As a result, sample sizes that yield fairly precise estimates for
other indicators may not do so for education (Mezger, 2014a). This issue is compounded when disaggregating data, say by gender, zone or state. As
discussed below, this limits the extent to which inferences can be drawn from household survey data.
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Comparable data on primary net attendance ratios (NARs) spanning much of the post-reform period
are available from the DHSs for 2003 and 2013. The data point to an improvement in the NAR for
girls in the North West, from 34% in 2003 to 44% in 2013 (Table 8). Conversely, the NAR appears to
have fallen for both boys and girls in the South West and South South. The survey does not find
substantial changes in NAR for the other sub-groups. The gender parity index (the ratio of the NAR
for girls to that for boys) improved in the North West and North East, although it remains slightly
lower than that for the other regions. For the country as a whole, the DHS findings suggest that
neither primary NARs nor gender parity in attendance changed much between 2003 and 2013. As
mentioned above, these figures need to be interpreted with some caution because of issues related
to their precision. The DHS reports do not publish confidence intervals associated with their
estimates, but calculations by Mezger (2014a) indicate that for DHS 2003 NARs disaggregated by
gender and zone have 95% confidence intervals of 8–19 percentage points (i.e. there is a 95%
probably that the actual NAR is within an 8–19 percentage point range around the point estimates
mentioned below). This fairly wide range suggests that the numbers below should be interpreted
with some caution.
Table 8: NAR at the primary level, DHS
DHS 2003

DHS 2013

F

M

Total

GPI

F

M

Total

GPI

North West
North East
North Central

34.2
39.1
68.9

49
49.5
71.4

41.7
44.4
70.2

0.70
0.79
0.96

43.8
41.5
66.2

50.7
46.7
69.6

47.2
44.1
68

0.86
0.89
0.95

South West
South South
South East
Nigeria

84.6
81.1
78.3
56.5

81.2
83.2
82.4

82.8
82.2
80.2

1.04
0.97
0.95

69.5
73.4
80.3

70.5
76.4
82.3

70
74.9
81.4

63.7

60.1

0.89

56.7

61.6

59.1

0.99
0.96
0.98
0.92

Source: DHS 2003 and 2013.
Note: GPI – Gender Parity Index: The ratio of the NAR for girls to that for boys.

Most surveys do not publish data on the NAR at the JSS level, but rather provide estimates of
secondary school NAR (both junior and senior). Mezger (2014a) looks at trends in secondary school
NARs using data from five surveys carried out between 2003 and 2011. After applying harmonised
indicator definitions and calculating confidence intervals Mezger (2014a) finds evidence of a
statistically significant improvement in secondary NARs of around 30 percentage points. This is in
contrast to findings at the primary level, where no statistically significant improvement is observed,
which is in line with the ASC data presented above.
Figure 1: Estimates of national NARs from household survey data, with 95% confidence intervals
Primary – both sexes

Secondary – both sexes

Source: Mezger (2014a). Note: error bars on microdata estimates indicate 95% confidence intervals.
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Overall, administrative and survey data suggest that enrolment at the junior secondary level has
improved since the start of the UBE reforms. However, trends at the primary level are inconclusive,
with some evidence of a decline in public primary enrolment, and a stagnation in overall primary
enrolment. Trends vary by region, with the North West performing particularly well. Across the
country, enrolment rates remain far from universal, particularly so in the North West and the North
East.
Interpreting trends in enrolment
The trends outlined above raise the question of why enrolment has remained low despite the
provision of free and compulsory education, and additional funding for basic education through the
UBE-IF. Data from NEDS 2010 indicate that the costs associated with schooling are a key constraint
on access. Although public schools cannot charge tuition fees, there are other school-related costs –
such as the cost of books, transport, uniforms, PTA levies – that households must bear. The
opportunity cost of schooling is also a significant factor. NEDS 2010 asked parents or guardians of
children who had never attended school why their child was not in school. Apart from the distance
of the nearest school (cited by parents of 32% of children who had never attended school), the most
commonly-cited factors were the cost of schooling (25%) and the fact that the child’s labour was
required by the household (32%). When parents of children who had dropped out of school were
asked why this was the case, the most commonly-cited reason was cost (33%). This was irrespective
of socio-economic group. The two other most commonly-mentioned factors were that the child was
not interested in schooling (27%) and that the child needed to work (17%). These findings are
consistent with those of the 2011 MICS national survey, which found that 16.5% of children were
engaged in child labour, such as agriculture, petty trading or hawking (National Bureau of Statistics
(NBS), 2013). The opportunity cost of schooling also has a bearing on attendance. Studies in
Adamawa and Edo show that seasonal absences for farming and fishing in agricultural communities
were a major reason for student absenteeism (Dunne et al., UBEC, 2012a).
School participation also seems to be restricted to some degree by scepticism about its economic
benefits. NEDS 2010 asked parents if there are any benefits to a child having completed primary
school. An overwhelming majority (98%) said that there are such benefits. The most commonly-cited
one was literacy (just under 50%), followed by the chance to go to secondary school (27%) and the
acquisition of morals and values (20%). However, the share of parents who mentioned that primary
schooling would help their child find a better job was small (14% for boys, 13% for girls). This varied
slightly across regions, with the lowest figures for the North East (9% for boys, 8% for girls) and the
highest for the South East (25% and 24%). In a similar vein, the literature notes that in the South East
many boys leave school to pursue business, which is seen as a more certain way to acquire wealth
(Aluede and Ikechukwu, 2002; Nzekwe, 2007; Ezegwu, 2012); and that in the North households
question the economic benefits of primary schooling owing to the challenges that school leavers
face in finding well-paid jobs after having abandoned subsistence farming to go to school.
In NEDS 2010 poor school quality was identified as a reason for non-attendance by 17% of parents of
children who had never attended school. It was cited by a much smaller share of parents of children
who had dropped out of school (6%), which is somewhat surprising given the evidence on learning
outcomes (see the next sub-section). NEDS also sheds some light on parental satisfaction with
different aspects of school quality. This information is only available for parents whose children are
in school (it is possible that school quality is perceived as a bigger problem by those whose children
are not in school). On all five dimensions, parental satisfaction was higher for private schools than
for public schools. As Table 9 shows, the most problematic areas, as perceived by parents of children
in public schools, are classroom overcrowding and school facilities. Satisfaction with teachers
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appears to be high, although this is at odds with the evidence on teachers’ knowledge and skills
(discussed below).
Table 9: Distribution of public school pupils by parents’/guardians’ perceptions of problems with
different dimensions of school quality (%)
Big problem

Small problem

No problem

School buildings and facilities
Classroom overcrowding
Pupil safety
Head teacher performance

26
30
11
12

23
21
15
16

50
48
73
71

Teachers' performance

13

18

68

Don’t
know/missing
2
2
1
2
2

Source: NEDS 2010.
Note: Numbers may not add to 100 because of rounding.

Cultural norms also play some role in undermining access. In some communities, hawking is seen as
a legitimate way for young girls to meet potential suitors (Robson, 2004; Usman, 2010). In many
parts of the North, formal education is viewed as being secular and inconsistent with traditional and
religious values (Bennell et al., 2007). However, there is some debate about the significance of this
factor, as compared to concerns about school quality. Several studies have found that when parents
enrol their children in Islamic schools this may not be driven entirely by religious considerations, but
by the view that these schools offer better quality education, greater community involvement, and
more committed teachers (Abd-El-Khalik et al., 2006, Antoninis, 2012; cited in Humphreys and
Crawfurd, 2014). NEDS 2010 seems to substantiate this, as religion was only cited by 1% of
parents/guardians as the most important driver of school choice.
In the North East, which has one of the lowest records of school access and quality, insecurity and
violent conflict have limited the ability of government to implement UBE reforms. According to a
report by the Global Coalition to Protect Education from Attack (2014:165), at least 256 schools
were destroyed in 2013 in Borno, resulting in the closure of all public schools in March 2014. Reports
also indicate that more than 1,000 teachers have fled the north since 2012, and over 3 million
people have been displaced by the conflict (Amnesty International, 2013; International Displacement
Monitoring Centre, 2014). While most severe in the North East, conflict and insecurity have also
affected other parts of the North. For instance in Kano the number of recorded incidents of political
violence and conflict increased from to seven in 2011 to 27 in 2014. The number of fatalities
associated with these incidents increased from 19 in 2011 to 359 in 2014. This has had an adverse
impact on education, particularly on teacher and pupil attendance (Cameron and Ruddle, 2015).
There are a series of factors that have a disproportionate impact on girls’ access to schooling.
Notable amongst these are social attitudes and norms. Okojie (2008) finds that parents may be
reluctant to send their daughters to school because of concerns that educated girls are more likely
to marry outside the community, marry late or remain childless. The 2012 Afrobarometer survey
found that if affordability is a constraint, parents are more likely to educate their sons, as they are
seen as future income earners. Across Nigeria 29% of respondents said they would prioritise their
sons’ education in this scenario. Girls are also more likely to be kept at home in order to care for
younger siblings or a sick relative, or to do housework. Early marriage is likely to contribute to girls
dropping out of school. MICS 2011 found that one-in-five girls aged 15–19 was married or living with
a partner, with higher figures for poorer, rural households, particularly in the North East and North
West (NBS, 2013). This is despite the federally-mandated requirement mentioned above that states
pass laws to ban child marriage. School facilities are also a constraint on access, notably the absence
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of clean, gender-segregated toilets in many schools (Humphreys and Crawfurd, 2014). Finally, a
number of studies have pointed to the issue of gender violence, which appears to be a significant
issue, although one that is not fully appreciated because it is heavily under-reported (Humphreys
and Crawfurd, 2014). While a number of states are working in partnership with donor-funded
programmes to address these issues, a full review of the efficacy of these initiatives is beyond the
scope of this study.
The discussion above points to a few key policy implications. First, the elimination of tuition fees has
not made education accessible to all. Some states have introduced complementary measures, such
as cash transfers and the provision of free school uniforms. A useful follow-up exercise to this study
would be to explore the efficacy of these state-level initiatives. Data on enrolment suggest that such
initiatives are not going far enough. Second, concerns about school quality and, more significantly,
the economic value of schooling seem to be a constraint on demand. This highlights the need to
ensure that schooling delivers learning and improves employability. Third, the role of cultural norms
suggests that the government’s policy of integrating secular education into Islamic schools is broadly
on the right track, although there is some lack of consensus regarding whether the preference for
Islamic schooling is in fact driven by religious considerations. Fourth, insecurity in the North will
need to be tackled if access is to be improved. Fifth, there are various issues related to girls’
education that the UBE reforms have not directly sought to address and that merit further attention.
Apart from the matter of insecurity, for each of these issues there are questions about the extent to
which they should be tackled through federal-level initiatives or left to the state governments (the
current scenario). Recent enrolment trends suggest that perhaps there is a need for greater federal
involvement or support to address some of these issues.
Evidence on learning outcomes
A fundamental goal of any education system is to deliver grade-level learning outcomes to pupils. In
line with this, one way to gauge the quality of education is to assess the extent to which such
outcomes are being delivered. In Nigeria there is no institutionalised national system for the regular
measurement of learning outcomes (ESSPIN, 2009a), and national school examinations are not taken
until the end of senior secondary school. However, some information on learning outcomes is
available from the national MLA studies, assessments carried out by UBEC, household survey data,
and evaluations of donor-supported programmes. These information sources consistently point to
very low levels of learning.
The 2010 NEDS survey tested whether children could read all or part of a sentence in English or any
other national language. It also tested basic numeracy skills by asking children to carry out simple
addition, involving adding two single-digit numbers that sum to less than 10. The survey results
indicated that only 32% of children in primary school could read a whole sentence and 46% could
not read at all. A study by the World Bank analysed the microdata by grade and found that only half
of children who had completed P4 and 56% of those who had completed P6 could read a sentence
(Humphreys and Crawfurd, 2014). The NEDS test did not assess the child’s level of understanding of
the sentence, and it is likely that learning outcomes would have been ever lower if comprehension
had been evaluated. Children performed slightly better on the numeracy test but even so 29% of
children in primary school were unable to carry out simple addition.
Assessments carried out by the government also point to poor learning outcomes, although they are
somewhat harder to interpret as it is unclear what the raw test scores translate into in terms of
grade-level competencies. The 2006 National Assessment of Universal Basic Education Programme
(NAUBEP) and the 2011 National Assessment of Learning Achievements in Basic Education (NALABE)
indicate that while mean scores in English and mathematics are low, there has been some
EDOREN – Education Data, Research and Evaluation in Nigeria
40

Comparative Review of Basic Education Reforms: Part 2 – Country case studies REVISED REPORT

July 2015

improvement in recent years (see Table 10). The nationwide MLA studies carried out in 1996, 2001,
2004, 2006 and 2011 found some improvement in P4 average test scores on English between 1996
and 2006 (from 25% to 32%), but a commensurate decline in test scores on mathematics (from 32%
to 25%; FME, 2010). In 2011 scores on these tests improved to 54% for English and 51% for
mathematics, although it is unclear if these results were entirely comparable with those of previous
rounds of the MLA.
Table 10: NAUBEB and NALABE tests: mean scores in English and mathematics
2006

2011

P. 6

JS1

JS2

JS3
42.26

P. 4
54.04

P.5
60.38

English language

48.80

40.45

39.75

Mathematics

42.87

37.68

32.42

P.6
60.02

JS1
47.66

33.61

51.03

50.36

52.94

41.08

Note: Only grades P6 and JS1 were covered by both rounds of the assessment.

ESSPIN’s Composite Surveys (CS) offer a slightly more useful indicator of learning outcomes, by
calculating the share of pupils in P2 and P4 who are attaining grade-level literacy and numeracy skills
in the six ESSPIN states. In the first round of the CS, carried out in 2012, only 3% of P4 pupils and 4%
of P2 pupils were found to have acquired grade-level skills. The equivalent figures for mathematics
were 6% of P4 pupils and 12% of P2 pupils. The second round of the CS, carried out in 2014, found
no significant change in most of these outcomes, except as regards the fact that the share of P4
pupils with grade-level numeracy skills fell to 2% (Cameron, 2015). As the CS1 report notes, the
results highlight that as children progress through school an increasing share fall below grade-level
standards of numeracy and literacy (ESSPIN, 2013).
The findings of the TDP baseline survey point to similarly poor outcomes, but add an extra layer of
detail by looking at whether the sample of P3 pupils who were tested had achieved skills expected at
the end of P2, the end of P1 or the end of pre-school (De and Pettersson, 2015). The survey tested
2,700 pupils in three states – Jigawa, Katsina and Zamfara. It found that only 3% of pupils in P3 had
the English literacy skills expected at the end of P2. A further 36% had the emergent literacy skills
expected at the end of P1. Three out of five students had fallen behind by at least two full grades,
and had not demonstrated progress beyond the level expected of pre-school children. In numeracy,
6% of P3 pupils had the skills expected at the end of P2; 15% had the skills expected at the end of P1;
and the remaining 80% had fallen behind by at least two full grades. Performance on scientific
literacy tests was slightly better but still poor – 15% of P3 pupils had the skills expected at the end of
P1 and 67% had the skills expected at the end of the P2, while the remaining 18% had neither.
Similarly poor outcomes have been observed when pupils have been tested in Hausa. In November
2014 the Nigeria Reading and Access Research Activity collected baseline data on learning outcomes
amongst P2 pupils in Bauchi and Sokoto to inform the evaluation of a pilot approach to improving
reading skills in Hausa. The results of an Early Grade Reading Assessment in Hausa revealed that the
majority of P2 pupils had not acquired the skills required to read fluently and with comprehension in
Hausa, which is the primary language of instruction from P1 to P3. The survey also provided some
insights into the potential reasons for this. About half of teachers interviewed had not received any
pre-service or in-service training in Hausa instruction, and teachers’ knowledge of reading pedagogy
was low. While over 90% of P2 children had a Hausa language book, teachers said that, more
broadly, there were not enough materials for teaching and learning in Hausa (USAID, 2011, 2015).
This links to the points made in Section 2.4 about the problems with the implementation of the
medium of instruction policies introduced under the NPE.
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Overall, a comprehensive picture of trends in learning outcomes is not available because of the
absence of regular, nationally representative assessments that are comparable over time and that
assess whether children are attaining grade-level skills. A number of surveys have provided
information on the extent to which grade-level skills are being attained, but these are limited in
scale and usually not representative, even of specific states. Nevertheless, the information that is
available strongly indicates that schools are failing to impart grade-level learning outcomes to the
majority of their pupils.30
Returns to Education
The benefits of attending school can also be assessed by relating education to labour market
outcomes, and examining the returns to education in terms of earnings. OPM (2014) reviews the
evidence base on the returns to education in Nigeria. It cites six studies that estimate these returns
using data from the mid to late 1990s and early 2000s - Aromolaran (2002), Okuwa (2004) and four
studies by Uwaifo (2007a, b, 2008, 2010). Besides Okuwa (2004), which uses data from the 1995
Nigerian Labour Force Survey, all of the studies make use of data from various years of the General
Household Survey (GHS). Despite using different econometric approaches, the studies consistently
find evidence of low returns to primary and secondary education, and slightly higher returns to post
secondary education. Estimates of the average rate of return to one year of education range from 23% at the primary level, 2-5% at the secondary level, and 10-16% at the tertiary level (varying across
years and subgroups). Uwaifo (2005) shows that the average returns to education have increased
slightly from the pre-democracy (pre-1999) to the post-democracy period (using data for 2005) from 2% to 3% at primary level; 1% to 2% at secondary level; and 10% to 16% at tertiary level.
However, these remain low compared to estimates from other Sub-Saharan African countries.
Evidence from more recent data is mixed. An analysis of the GHS 2010/11 by the World Bank (2013)
found substantially higher returns to an additional year of education of 15.2% at the primary level,
8.8% at the secondary level, and 28.9% at the tertiary level. However, these findings are summarised
without any supporting tables or description of the methodology, making it difficult to discern
possible reasons for the suggested increase. In contrast, Aminu (2010) finds that, after controlling
for whether individuals are in wage employment, the average returns to education fell between
1998/99 and 2007/08. These estimates are, however, difficult to compare to other studies as they
give returns to ‘levels’ rather than additional years of education, and the strength of the findings are
restricted by a small sample size. Overall, evidence on the recent returns to education is limited and
inconclusive.
Evidence on key education inputs
Teachers
To contribute to efforts to understand why learning outcomes are so low, this section reviews the
evidence on some key school inputs, looking at how they have changed over the course of the
reform period. The 2014 Education for All Global Monitoring Report highlights the importance of
having sufficient human resources for education, both in terms of quantity and quality. In terms of
boosting teacher numbers, the main change at the federal level has been some support to teacher

30

In some contexts inferences about education quality can also be drawn from repetition rates. This is not the case in Nigeria,
given the official policy of automatic promotion at the primary and junior secondary levels. For this reason data on repetition
rates are not discussed here. Data from NEDS 2010 indicate that in the primary years repetition rates range from 1.1% in P5
to 2.8% in P6, which is strikingly low given the other evidence of low learning outcomes, and reinforces the point that
inferences about quality cannot be drawn from repetition rates.
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recruitment through the FTS. In addition, the NPE 2004 recommended PTRs (PTRs) of 35:1 at the
primary level and 40:1 at the secondary level, but these were not legally binding.
There is little published data on the evolution of PTRs over time, so it is difficult to say whether these
have improved over the post-UBE reform period. There is some evidence to suggest that PTRs are in
line with policy norms – Bennell et al. (2007) found that average PTRs in public primary schools were
lower than 35 in seven out of nine states reviewed. However, there are two major caveats to this.
First, state-level averages often mask significant variation across LGAs. For instance, data from the
ASC indicate that in 2011/12 Kaduna State had an average PTR of 29, but this varied from 13 to 50
across LGAs. Similarly, Jigawa had an average PTR of 45, but this ranged from 30 to 81 at the LGA
level. Second, official statistics need to be treated with caution as a number of primary research
studies suggest that they substantially understate actual PTRs. For instance, classroom observation
in a sample of schools in Kaduna, Kwara and Kano revealed PTRs of 100:1 and as high as 200 in some
schools (Boulton et al., 2009; cited in Humphreys and Crawfurd, 2014).
With regard to the quality of teaching, the main measures introduced as part of the UBE reforms
were the increase in minimum qualifications for teachers and funding for in-service training. Despite
efforts to upgrade the qualifications of teachers who do not have the NCE, administrative data
collected in 2010 indicated that one-third of public primary school teachers did not have this
qualification. The share of under-qualified teachers is higher in rural areas and in the north. It is also
worse in public schools than in private schools (see Table 11).
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Table 11: Primary school teachers by gender, qualification and school type in 2010
PUBLIC

PRIVATE

Zone

Total teachers

%FT

%MT

%QT

%QFT

%QMT

Total teachers

%FT

%MT

%QT

%QFT

%QMT

NW

147,390

26.5

73.5

46.1

25.8

53.5

1,922

45.0

55.0

80.4

74.9

83.2

NE

48, 893

24.7

75.3

42.8

55.5

38.6

8,210

36.5

63.5

72.8

75.2

71.4

NC

105,619

35.5

64.5

75.7

98.1

63.5

19,078

44.1

55.9

83.0

78.1

86.7

SW

87,539

73.3

26.7

98.5

99.2

96.8

16,375

65.0

35.0

93.5

92.9

94.5

SE

49,283

76.7

23.3

77.4

82.2

61.7

9,137

74.0

26.0

74.6

72.7

80.0

SS

81,070

68.0

32.0

55.4

58.5

48.5

21,177

66.0

34.0

73.7

72.6

75.9

TOTAL

519,794

47.3

52.7

65.1

73.5

57.5

75,899

57.6

42.4

80.5

78.8

82.7

%FT: The share of teachers that are female. %MT: The share of teachers that are male. %QT: The share of teachers that are qualified. %QFT: The share of female teachers that are qualified.
%QMT: The share of male teachers that are qualified.
Source: Humphreys and Crawfurd (2014).

A more worrying finding, from recent teacher assessments carried out as part of donor-funded projects, is that many teachers who have the NCE (and so
are officially ‘qualified’) lack the minimum skills required to do their jobs effectively. A study in Kwara State assessed a sample of 19,125 teachers, based on
tests of their basic numeracy knowledge, basic literacy in English, reading comprehension skills, and teachers’ ability to apply basic numeracy skills to
analyse children’s learning outcomes. Teachers were considered to have the minimum skills and knowledge required to teach at the primary level if they
scored above 80% on each of the four tests. The study found that only 0.03% of teachers met this criterion. A further 3.1% scored above 60% on all four
tests, so can be considered to have nearly sufficient skills.31 These results are particularly striking given that most teachers in Kwara are qualified – 51% of
the teachers tested had the NCE and 14% had a university degree. The study’s findings indicate that teachers with the NCE performed at roughly the same
level as the group average (0.03% scored above 80% on all four tests; 3.4% scored above 60%); and those with a degree did only marginally better (0.04%
scored above 80%, 5.1% scored above 60% on all tests; Johnson, 2008a).

31

When looking at average scores across the four tests, 0.4% of teachers scored above 80%, and a further 20% scored above 60%.
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Similar assessments conducted in the five GEP states also found very low competency levels among
teachers (Johnson and Hsieh, 2014). A key caveat here is that the schools that were sampled were
not representative of all schools in the five GEP states. However, they are nevertheless instructive in
that they highlight the large share of qualified teachers who lack sufficient professional knowledge
and skills. In Katsina, of the 2,281 teachers who were assessed only five (0.2%) were found to have
sufficient professional knowledge and skills, while a further 4.1% had near sufficient knowledge and
skills. This is despite the fact that 66% of assessed teachers had the NCE and a further 8% had a
degree. While there was some correlation between qualifications and test scores (teachers with the
NCE do better than those with the Grade II or a diploma) it remains the case that many qualified
teachers lack the minimum skills required to do their jobs effectively.
Similar results were observed in the other GEP states. In Sokoto, Niger and Zamfara none of the
teachers assessed had sufficient skills, while only 0.3-0.7% had nearly sufficient skills. Outcomes in
Bauchi were slightly better, but even there only 17% of teachers had sufficient or nearly sufficient
knowledge and skills. This was despite the fact that in Sokoto, Zamfara and Bauchi most teachers
had the NCE or a degree (65%, 61% and 85%, respectively; these data are not available for Niger). On
the basis of these types of test results, Humphreys and Crawfurd (2014: 121) state that ‘it is
reasonable to conclude that teachers’ qualifications bear little relationship to teachers’ professional
working knowledge’.
Some information about teachers’ knowledge and skills is also available from the TDP baseline
survey, although again these findings are not representative of the three states in which the survey
was carried out (De and Pettersson, 2015). Using a similar scale to that used in the GEP assessments
the survey found that the overwhelming majority of teachers did not have sufficient professional
knowledge and skills (see Table 12). In the case of English, 53% of teachers had limited professional
knowledge of their subject, indicating that they are unlikely to be effective in the classroom without
extensive training and support. Results for science and technology were even worse (63% of
teachers fell into the lowest category). Those for mathematics were better, but nevertheless most
teachers were found to lack sufficient or nearly sufficient knowledge and skills to teach mathematics
effectively. The survey also found that the average teacher was unable to correct errors in pupils’
work and provide relevant feedback, or identify pupils’ learning needs and monitor their academic
progress over time. Over 80% of teachers demonstrated only limited ability in this area. This is
despite the fact that 67% of teachers covered by the survey had the NCE.
Table 12: TDP baseline survey: distribution of teachers by degree of professional knowledge and
skills
Sufficient

Nearly sufficient

Emerging

Limited

0.1%
8%

4%
33%

42%
43%

53%
17%

0%

4%

33%

63%

English
Mathematics
Science and
technology
Source: De and Pettersson (2015).

In sum, while a comprehensive picture of teachers’ skills and abilities is not available, the data that
are available provide a series of snapshots that strongly suggest that many teachers who are
officially ‘qualified’ do not have the skills to perform their role effectively. This points to serious
deficiencies in the quality of pre-service training, which do not seem to have been a key focus of the
UBE reforms (although some efforts are now underway to raise standards at the CoEs.
Another factor that may partly explain these dismal findings regarding teachers’ subject knowledge
is that teachers are not always teaching those subjects that they have specialised in. Ahmed et al.
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(2015) find evidence of this in their qualitative study on teacher management in Katsina and Kaduna.
They note that in the early years of primary school, the core subjects of English, mathematics and
science are supposed to be taught by a single teacher who has received training in each of these
areas. However, the share of teachers – both new and experienced – who have this type of broad
training is extremely small. This scarcity of teachers with the required breadth of training is
exacerbated by flaws in the teacher deployment process, which does not involve a systematic
process of assessing schools’ staffing needs and posting teachers on the basis of this. The outcome is
that head teachers are faced with a mismatch between the skill sets of their teachers and the
subjects that need to be taught. Ahmed et al. (2015) cite the case of one urban school in Kaduna
that had 20 Islamic Religious Knowledge teachers but not enough trained mathematics teachers,
forcing the head teacher to recruit a volunteer mathematics teacher after official requests for
appropriately trained staff were not met.
In addition to pre-service training and teacher deployment, there are a few other critical constraints
on teachers’ performance that have not received much attention as part of the UBE reforms. A
common thread that runs across these issues is that they all relate to the way teachers are managed
and the framework within which they operate, which shapes their morale and performance and also
influences the calibre of people that can be attracted into the teaching profession. With respect to
the accountability framework outlined in Section 2 of the synthesis report (Part 1 of this review),
these issues relate to arrow 6: the resources and support that schools and teachers receive from
government, and the way that they are managed. As recognised in the framework, teachers cannot
be held accountable for delivering learning outcomes if the government does not fulfil its
responsibilities in terms of giving them the resources or support that they need to do their jobs.
A major weakness related to the system within which teachers operate is the quality of school
supervision. Multiple agencies at each of the three levels of government are involved in performing
this function, but their efforts are poorly coordinated. There is no shared vision regarding what is
trying to be achieved through school supervision and how different government agencies can
complement one another to achieve this (Orbach, 2004). The result is that some schools receive
regular school visits while others can go for years without seeing a supervisor. It also means that
teachers do not receive a consistent and high standard of pedagogical support from school
inspectors (Humphreys and Crawfurd, 2014). The outcome is that norms and standards are not
comprehensively enforced, and that a key potential source of professional development and
mentoring for teachers is often absent.
Weaknesses in the system of school supervision are compounded by problems with the
implementation of in-service training. A number of these were outlined in Section 2.4. Apart from
the quality of training, which appears to vary, there are three key issues on this front. First, in-service
training is not part of a broader system of teacher professional development that is needs-based and
that includes high quality mentoring and support, for instance through school supervision. Related
to this, the system for selecting teachers to participate in training programmes is not transparent
and is not linked to broader professional development plans. There are also no norms or standards
to ensure that different teachers receive similar levels of training. Third, if teachers want to upgrade
their qualifications, they often need to fund this themselves (Ahmed et al., 2015). In their literature
review on basic education Humphreys and Crawfurd (2014) note that teachers involved in
professional development programmes report higher levels of job satisfaction and self-confidence
than those who are not involved. These links to teacher motivation provide added weight to the case
for a well-functioning system of professional development for teachers that includes needs-based
training, school-based mentoring and support, and opportunities for teachers to upgrade their
qualifications.
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A separate issue is that many teachers face difficult working conditions, marked, for instance, by
classroom overcrowding or insufficient teaching materials. In addition, poor deployment practices
can set teachers up for failure by requiring them to teach subjects that they have not specialised in.
The longer term solution would be to provide schools with appropriate levels of resources and to
improve the system of deployment. In the meantime, the training and supervision system could help
to mitigate the impact of these issues by giving teachers the tools to deal with common challenges.
Another key constraint is that the system of career progression and pay for teachers is not linked to
performance. At present, promotions and pay are entirely related to tenure (Ahmed et al., 2015).
This is likely to be a source of frustration for better-performing teachers, and a constraint in relation
to attracting and retaining high-calibre individuals in the teaching profession. A number of studies
have suggested that this should be changed (Humphreys and Crawfurd, 2014). There are challenges
associated with ‘measuring’ teachers’ performance, given that this is just one of a number of factors
that influence learning outcomes. Nevertheless, this is an issue that warrants further attention if
accountability in the education system is to be improved.
There are a number of points of dissatisfaction related to pay that are undermining teachers’ morale
– low salaries (below those received by civil servants), irregular payments in some states, variations
in salary structures across states and sometimes within the same school, and non-payment of
incentives for rural postings (Humphreys and Crawfurd, 2014). Again, these are not conducive to
attracting or retaining talent in the teaching profession. In some states the use of electronic
transfers seems to have largely resolved the problem of irregular salary payments (Ahmed et al.,
2015). With respect to salary structure, the federal government has tried to introduce a
standardised scale, but this has not been evenly implemented across states (Humphreys and
Crawfurd, 2014). With respect to the level of pay, it is worth noting that dissatisfaction with this is
partly linked to teachers’ unhappiness with the low social status of their profession, which has been
widely cited as a source of the low level of motivation on the part of some teachers (Humphreys and
Crawfurd, 2014). For instance, Ahmed et al. (2015) note that teachers see their low salary as an
indication of the value that society places on their work. This link between extrinsic (e.g. financial)
and intrinsic (e.g. the respect that society gives teachers) sources of motivation highlights the fact
that raising pay is by no means the only or the most crucial way to raise morale, and that a more
nuanced approach to understanding teachers’ aspirations is required in order to boost motivation
and performance.
School infrastructure
The UBE reforms included a few provisions to support improvements in school infrastructure and
facilities. First, they provided for additional resources to be channelled to states for investments in
infrastructure, through the matching grant component of the UBE-IF. Second, they sought to
promote the mobilisation of community resources for basic education, through the establishment of
SBMCs. As noted above, the record of implementation with regard to these reforms has been mixed,
with many states failing to access the full amount of UBEC funding, and a high incidence of nonfunctioning SBMCs.
There is little data on changes in the quality of school infrastructure over the post-reform period.
The ASC includes questions on school facilities but, as noted above, there are issues with regard to
the reliability and availability of these data. In addition, school supervision is not carried out
regularly (Johnson, 2008b; Adefeso, 2012) and the findings of school inspections are not collated and
analysed so as to identify trends in the quality of school infrastructure.
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The evidence that is available suggests that there are persisting weaknesses in the quality of school
infrastructure. The NALABE report noted that in 2006 more than half of primary schools were in
need of urgent repairs, while none of the JSSs surveyed had enough furniture (UBEC, 2009, 2011).
Many schools lack toilets and are in need of essential facilities, including libraries, lockable storage
space, and information and communication technology equipment (Humphreys and Crawfurd,
2014). Classroom overcrowding is prevalent – in NEDS 2010 30% of parents/guardians of children in
public schools said this was a big problem and a further 21% said it was a small problem. Studies in
Ogun, Cross River and the North Central states have reported the poor state of infrastructure –
including dilapidated buildings and overcrowded classrooms (Ajayi and Adeyemi, 2011; Olaleye and
Olufunke, 2013; Domike and Odey, 2014). In addition, the number of primary schools seems to have
declined in the South (Table 13), although this may have been partly precipitated by children shifting
to private schools.
Table 13: Supply and distribution of public primary schools by geo-political zone 2006–2007 to
2009–2010
Zone

2006–2007

2007–2008

2008–2009*

North West
North East
North Central
South West

17,288
9,757
14,279
10,924

19,092
10,170
14,731
10,751

N/A
N/A
N/A
N/A

South South
South East
TOTAL

6,800
6,683
65,731

6,821
7,150
68,715

N/A
N/A

2009–2010
18,337
10,420
15, 415**
9,611
6,661
6,535
66,979

Source: Humphreys and Crawfurd, 2014
Note: * Data unavailable ** Data missing for Plateau State

The findings of NEDS 2010 indicate that there is a clear correlation between households’ economic
status and the extent to which classroom overcrowding and the quality of school facilities are seen
as big problems. For instance, for children in the lowest quintile, 42% of parents said that classroom
overcrowding was a big problem. The equivalent figure for children in the highest quintile was just
8% (see Table 14). These issues are also more likely to be seen as problematic in rural areas than in
urban areas, and in the North rather than the South. The numbers reported here are for children in
both public and private schools (the NEDS does not disaggregate its findings on this front by types of
schooling and other variables). As a result, and given that these issues are seen as bigger problems in
the public sector than in the private sector, it is likely that the numbers below partly reflect the fact
that private schooling is more accessible to richer households, and is more prevalent in urban areas
and in the South.
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Table 14: Distribution of pupils by parents’/guardians’ perceptions of problems with school
facilities and classroom overcrowding (%)
School buildings and facilities
Economic status: quintile
Lowest
Second
Middle
Fourth
Highest
Location
Urban
Rural

Classroom overcrowding

Big problem

No problem

Big problem

No problem

40.1

38.6

42.2

38.0

33.6
21.9
12.3
5.3

44.6
55.8
64.9
76.5

35.4
23.6
15.9
8.4

43.9
55.5
64.3
75.9

8.4
27.2

70.8
51.2

14.2
27.9

67.6
52.2

Source: NEDS 2010.

2.5.2 Equity
This section reviews the evidence on changes in the equity of educational outcomes over the postreform period. A number of studies have analysed the determinants of school attendance using
household survey data from the 1990s and the beginning of the 2000s (Kazeem et al., 2010;
Olaniyan, 2011; Lincove, 2009; Lewin and Sabates, 2011). These studies consistently found that
household wealth, the child’s gender, mother’s education, religion, distance to school, and the
region that the child was from were important determinants of access to schooling. Lewin and
Sabates (2011) used household data to analyse changes in equity over the course of the 1990s. They
found that wealth was a major determinant of attendance and that its importance had increased
over time. In particular, the probability of attending school (at the appropriate age) had declined for
children in the bottom 40% of the wealth distribution between 1990 and 2003. The study also found
that there was no improvement in the gender gap over this period, when controlling for other
factors.
A key question is whether this pattern has persisted or changed over the post-reform period.
Mezger (2014b) investigates this by applying the approach used by Lewin and Sabates (2011) to data
from three rounds of the Nigeria DHS – 2003, 2008 and 2018. Multivariate analysis is used to identify
the relationship between school attendance and three variables – wealth, gender and region –
controlling for other factors that have been found to affect school attendance (parents’ education,
household composition, area of residence (rural/urban) and the sex of the household head). The
benefit of this approach – as opposed to a simple comparison of attendance rates across regions,
genders or wealth quintiles – is that it helps to isolate the impact of the variable of interest on the
probability of school attendance. Mezger’s study finds that, after controlling for other factors,
wealth inequalities widened at the national level between 2003 and 2013. While children from the
middle and upper wealth quintiles were less likely to be out of school than 10 years ago, children
from the poorest 20% of households were more likely to be out of school. This trend was largely
driven by changes in the North Central and Southern regions. In the North East and North West the
probability that a child from the poorest quintile would be out of school stagnated, but remained
high. These findings are consistent with the point made in Section 2.5.1 that the provision of free
education does not guarantee that schooling is affordable for the poorest households because of
indirect costs (such as books and uniforms) and the opportunity cost of schooling. As Mezger
(2014b) notes, these findings indicate that there is a strong case for enhanced pro-poor targeting, to
ensure that the poorest households can access schooling.
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Figure 2: Average predicted probability of being out of school by wealth quintile (2003, 2008,
2013)

Wealth quintiles
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Source: Mezger (2014b). Base population: children aged 6–15 with valid information on school attendance status.

Trends with regard to gender and regional imbalances have been slightly more positive. Mezger
(2014b) finds that while gender gaps have persisted, they have narrowed over the past decade,
driven by trends in the North West and the North East, where these gaps were largest to start with.
Regional imbalances have also been slightly reduced. After controlling for other factors, the
probability of being out of school was found to have declined in the North East and North West
(which suffer from the weakest education outcomes). It increased in the North Central zone and
remained largely unchanged in the South.
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Figure 3: Average predicted probability of being out of school by sex and region (2003, 2008, 2013)
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Source: Mezger (2014b). Base population: children aged 6–15 with valid information on school attendance status.

Similar evidence regarding trends in learning outcomes at the national level is not available.
However, data from the NEDS 2010 highlight that there are persisting imbalances between different
regions, with learning outcomes in the North East and North West falling well below those in the
rest of the country (see Figure 4). The data presented below are for all children, regardless of
schooling status. As a result, the disparities highlighted in the figure reflect a combination of regional
imbalances in access (lower school participation in the North) and quality.
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Figure 4: Share of children aged 5–16 able to read a sentence in any language, 2010

Source: Adapted from NEDS 2010 (NPC and RTI, 2011)

One other aspect of equity is the extent to which the education system is able to provide quality
education to children with special needs. Some funding for this has been provided following the UBE
reforms – since 2005, 2% of the UBE-IF has been provided as grants to states to support the
education of children with special needs. Evidence regarding the current state of special needs
education is limited, but the literature does point to a number of weaknesses in its delivery. These
include a lack of effective legislation, administrative barriers, poor funding, the high cost of special
educational materials and equipment, negative attitudes of teachers, and scarcity of specialists and
para-professionals in the sub-sector (Fakolande et al., 2009; Abolarin, 2014; Adebisi et al., 2014).

2.6

Responsiveness of education reform to evidence

There is limited information about the extent to which the formulation and implementation of basic
education reforms has been informed by evidence. Key policy documents on the UBE do not provide
information on this. Furthermore, as noted in the discussion on teachers’ qualifications, the choice
of reforms does not seem to have been based on a systematic diagnosis of the problems in the
education sector.
There are a number of factors that appear to restrict the use of evidence in policy design and
implementation. A key factor is the dearth of accurate data on education outcomes at the national
and state levels. The ASC was assessed by Findlay (2013) to be poorly implemented in many states.
Estimates of enrolment from household surveys are not always comparable and are not sufficiently
precise so as to give a clear indication of trends, particularly at the sub-national level (Mezger
2014a). Population censuses have caused hysteria in the political sphere, so access to school-age
population data is limited. There is no systematic collection of data on learning outcomes and, as a
result, there is little nationally representative information on the extent to which students are
attaining grade-level outcomes.
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There are similar gaps in the availability of data on school inputs. Again, a key issue is that ASC data
are not reliable in many states. In most states there is also a lack of regular, comprehensive data on
the size and composition of education spending (FME, 2011). With respect to teachers, SUBEBs do
collect data on the number of teachers and their qualifications, although these do not cover
teachers in private schools.
The lack of high quality data on education inputs and outcomes is in large part an endogenous issue,
reflecting a lack of sufficient investment by government in the skills and capabilities needed to
collect these data. Drawing on research in 13 states and the FCT, Orbach (2004) notes that there is
little capacity in the areas of planning, research and statistics within SMoEs. Staff in these
departments do not have the skills, experience, training or resources to do their jobs. Orbach found
that where donor funding was provided, staff involvement was often limited to support for data
collection.
The underlying driver of this lack of capacity is that demand for evidence within government appears
to be limited. EDOREN (2014c) notes the role of political factors in influencing decision-making. For
instance, there appears to be a large appetite for school infrastructure projects and the
procurement of equipment and materials, which are associated with large contracts (EDOREN,
2014c). There are also significant differences in policy priorities and decision-making processes
across states.
In addition to these internal constraints, there are limitations in terms of the availability of high
quality, policy-relevant research produced externally, by academics and think tanks. There has been
an increase in the number of academic publications on education, but many of these lack
methodological depth. This is partly due to a lack of funding for primary data collection, and nonavailability of basic data on education. In addition, the main motivation for academic research is
career advancement, and there is little incentive to focus on policy-relevant issues or to
communicate these issues to government. Research is often not published online, and there are few
requests for commissioned research from government. Collaborations between government and
academic or research organisations are limited (Yusuf, 2012; EDOREN, 2014c).
Despite all of these constraints there are some recent instances of evidence-informed policy design.
One example is the change in the sharing formula for the UBE-IF, approved in 2009. Following
evidence that states were struggling to access matching grants, the size of the matching grant
component was reduced from 75% to 70%, and then to 50%, and separate grants were provided to
fund teacher training and instructional materials. Another recent example is UBEC’s collaboration
with ESSPIN to roll out its approach to providing training and support to SBMCs, following evidence
that this has had a substantial impact on SBMC functionality. The first case highlights that complex
data collection exercises are not always required in order to make policy responsive to evidence. The
second suggests that evidence can influence policy if it is accompanied by effective political
engagement. There is much potential to build on these cases, despite the various constraints
identified above.

2.7

Lessons learnt

Nigeria’s experience with basic education reform points to a number of lessons for policy-makers.
The provision of ‘free and compulsory’ education as part of the UBE reforms has not led to universal
access at the primary and junior secondary levels. Affordability remains a major barrier, especially
for the poorest households, owing to the indirect and opportunity costs of schooling. Indeed, survey
data indicate that the probability of being in school for children from the poorest quintile has
worsened over the last decade (Mezger, 2014b). This points to the need for experimentation with

EDOREN – Education Data, Research and Evaluation in Nigeria

52

Comparative Review of Basic Education Reforms: Part 2 – Country case studies REVISED REPORT

July 2015

various forms of pro-poor targeting (such as cash transfers) or policies to offset the opportunity
costs of schooling (such as free school meals). Scepticism about the economic benefits of schooling is
also restricting attendance, according to NEDS 2010. Concern about school quality is a key constraint
in the North East and North West. Other significant barriers to access are insecurity in the north,
gender violence, and attitudes towards girls’ schooling. Survey data indicate that the relative weight
of each of these factors varies across different parts of the country. In line with this, there is a need
for diagnostic work at the state level or below to understand the relative importance of these
barriers and to devise appropriate solutions.
The evidence points to major deficiencies in the quality of teaching. It indicates that the recruitment
of ‘qualified’ teachers is not a sufficient way to generate improved learning outcomes, or even to
ensure that teachers have basic skills and knowledge. This raises questions about the government’s
emphasis on ensuring that all teachers have the NCE. Instead, a more holistic strategy is required,
starting with measures to improve the quality of candidates at CoEs, and extending to every aspect
of teacher management. The latter, in particular, has emerged as a vital but neglected issue in the
recent history of federal-level reforms. This may be partly explained by the fact that many aspects of
teacher management are the primary responsibility of the state governments. However, this
explanation is not completely satisfactory, as the federal government could still play an important
role in setting standards on these issues.
A number of the drivers of poor teaching quality are fairly clear from the evidence, but for the most
part further work is required to devise appropriate solutions to these problems. For example, with
respect to the quality of candidates at CoEs, there are questions about the stringency of the
selection process and whether this places sufficient emphasis on the candidate’s interest in, and
aptitude for, teaching. More importantly, there is a need to find ways to attract better candidates to
apply to CoEs. This may involve introducing generous scholarship schemes or organising public
campaigns on the importance of teachers in society. Similarly, it is clear that the process of teacher
deployment needs to be improved in order to avoid skills mismatches. One aspect of this is fairly
straightforward – schools’ staffing needs must be assessed before making deployment decisions.
However, there are various other challenges on this front that need to be explored further. For
instance, it remains difficult to attract teachers to remote locations, or away from their home
villages, especially in the case of women. Policy ideas that might be tested could include recruiting
teachers at the school-level rather than the state-level; recruiting local teachers with lower formal
qualification requirements and higher performance requirements; giving head teachers more
flexibility to hire and dismiss teachers (although with norms set by the government); paying bonuses
to those who work in remote areas; and supporting non-state educational institutions in remote
areas. With respect to pedagogies, there is a need for experimentation with different approaches
(e.g. phonics-based learning instead of whole-word memorisation), as is already being done in a
number of states. On the issue of career progression, there is a clear case for linking teachers’
promotions and pay to performance, but credible and transparent approaches to ‘measuring’
teachers’ performance need to be identified. With regard to pre-service training, diagnostic work is
required to understand why the NCE is failing to equip many teachers with the basic knowledge and
skills required to do their jobs, and what can be done about this.
There are various weaknesses in the current system of education financing. The quality of planning
and budgeting needs to be improved to ensure that the sector receives adequate funding, and
systems need to be put in place to prevent the misappropriation of funds. There is also a need to
rethink whether the current system of disbursing UBEC funds to the states through matching grants
is meeting its goals, and what can be done to strengthen it. For instance, is this system incentivising
states to spend more on basic education? Or is it exacerbating imbalances across states by providing
more funds to states that are better managed and where political commitment to education is
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greater (two key factors associated with states’ ability to provide matching funds)? One alternative
may be to link matching fund payments to improvements in certain building blocks (such as PTRs), or
to state governments’ performance of certain key tasks, such as the timely publication of reliable
education management information system (EMIS) data, as verified by an independent third party.
A related issue concerns how states spend these funds. There is a need for much greater
transparency regarding resource flows to the states, their spending decisions, and changes in statelevel educational outcomes. This type of information is vital if states are to be held to account for
their progress in meeting educational goals, and if they are to effectively lobby the central
government for more funding.
With respect to the division of responsibilities across different tiers of government, a key
constraint is the pervasiveness of overlapping responsibilities and a lack of clarity about who is
responsible for what (for instance, school supervision is carried out by at least four different bodies –
the Federal Inspectorate Service, UBEC’s monitoring and evaluation department, the SMoEs, and the
State Primary Education Boards). This leads to inefficiency and also makes it very difficult to hold
different government bodies to account. It is crucial that this be addressed as a first step towards
improving accountability in the education system (although it is unclear which institution would be
best placed to take charge of this). This would then need to be followed by the introduction of
regular oversight and monitoring of government agencies, and the introduction of mechanisms to
ensure accountability (for instance, by linking the pay and promotion prospects of senior civil
servants to organisational performance).
Another related issue is the extent to which the Federal Government provides support to the other
tiers of government and influences their decisions on basic education. With respect to financing, this
relationship is largely governed by the disbursement of UBEC funds. UBEC lacks the power to
sanction under-performing states and LGAs; the only means at its disposal in this regard is to
withhold the release of UBEC funds to states. In terms of legal requirements and norms, there are a
few things that states are required to do, like provide free basic education, but many more in regard
to which states have complete autonomy. There is a clear rationale for high levels of sub-national
autonomy in a country as large and diverse as Nigeria, but there may be a case for greater federal
involvement in certain policy areas.
A recurring issue is the lack of reliable data and evidence regarding the implementation of
education policies and their outcomes. This makes it very difficult to assess the impact of the UBE
reforms or to hold different tiers of government to account for educational outcomes. It also means
that there is limited scope for the government to revise its education policies and strategies in line
with evidence about what works and what does not. Although the states have made varying degrees
of progress in institutionalising school data collection through the ASC, this process needs to be
strengthened further. Equally important, from the perspective of accountability, the data need to be
made available to the public in an accessible format (for instance, they should be published online
and should be accessible through mobile phones). In recent years various donor initiatives have
supported the generation of education statistics through national-level surveys, the ASC and
programme monitoring and evaluation;32 this has helped to spur improvements on this front, which
now need to be built on. A critical part of the challenge is to bring about change within government,
32

ESSPIN and GEP both support the ASC in the states in which they are working. USAID is supporting the Nigeria Education
Data Survey Project (2013–14). In 2014 a data harmonisation workshop was organised by EDOREN and the PARIS 21
32
Accelerated Data Program, which included representatives of the NBS, other government bodies and donors. Rigorous
primary data collection has been carried out in several states as part of evaluations of various donor funded projects. The
results of the recent USAID–Northern Education Initiative evaluation has already been published, and results of several
impact evaluations of DFID-funded programmes (ESSPIN, TDP and Developing Effective Private Education Nigeria (DEEPEN))
conducted in 2014 will be made available to the public.
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so that data and evidence are seen as useful and necessary inputs into the process of policy design
and planning.
These and other key lessons from the case study are summarised in the table below.
Table 15: Summary of key lessons from Nigeria’s experience of reforms
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Reform component
Access to basic
education

Key lessons
§

§

§

The quality of teaching

§

§

§

Education financing

July 2015

§

§

Cost remains a major barrier to access, especially for poor households.
Different approaches to offsetting these costs (such as cash transfers or free
school meals) need to be piloted to identify how best to address this.
Diagnostic work is required at the state level or below to better understand
the relative importance of different barriers to education in specific
contexts.
Teacher assessments suggest that many teachers who have the NCE do not
possess the minimum skills and competencies required to do their jobs. This
raises questions about the current emphasis on ensuring that all teachers
have the NCE and highlights the urgent need to improve the system of preservice training.
Teacher management needs to be strengthened. This includes ensuring that
teacher deployment is based on schools’ staffing needs; ensuring that all
teachers have access to a holistic professional development programme that
includes needs-based training and school-based mentoring and support;
linking pay and promotions to performance; and ensuring that all teacher
management policies are transparent and are applied fairly.
The financing of education has been undermined by a lack of effective
planning and budgeting. One underlying constraint is the limited availability
of reliable and timely information on key education indicators.
There is little information on the amount and composition of education
spending at the state level. This gap needs to be filled if states are to be held
accountable for education outcomes.
There is a need to review the model of UBEC matching funds, to consider
whether it is strengthening incentives for states to improve education
outcomes, or if it is exacerbating disparities across states. Modifications to
the system could involve linking payments to the state’s performance of key
functions or improvements in the building blocks of educational outcomes.
An effective tracking system needs to be put in place to prevent the
misappropriation of funds for education.

§

Recent improvements in the implementation of the SBMC policy need to be
built on further by ensuring that SBMCs are mentored regularly and that the
issues identified by SBMCs in their school development plans are addressed.
The latter requires some combination of direct funding for SBMCs, stronger
links between planning processes at different levels of the education system,
and greater responsiveness to the concerns raised by SBMCs at higher levels
of government.

§

There is a need for much greater clarity about the roles and responsibilities
of each level of government, and of the different institutions at each level.
The current situation of overlapping functions and unclear roles has led to
some tasks being duplicated and others being poorly performed, and to a
severe lack of accountability across the system.
Responsibilities assigned to various tiers of government should take into
account their resource capability.

Community
participation

Decentralisation
§
§

Evidence, monitoring
and evaluation
§

The dearth of data on most educational indicators makes it very difficult to
assess the impact of the UBE reforms. Regular monitoring assessments,
improved data collection and evaluation of reform programmes are needed,
in order to generate robust evidence for decision-making and boost
accountability in the sector.
The timeliness and quality of the ASC process and EMIS need to be
improved, in order to generate basic data for education planning and
management. Public access to these data also needs to be improved.
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§

Participatory policy-making and dialogue (involving all tiers of government,
and key players) increases buy-in and raises the chance of successful
implementation; as noted above, the initial UBE bill had to be withdrawn
from the National Assembly following agitation by states and local
government over their non-involvement in its development.

§

Education outcomes could be improved via greater efforts to share lessons
from the experiences of different states and donor-support programmes.

The policy-making
process

Sharing lessons

July 2015

2.7.1 Key gaps in the evidence base
The discussion above points to some clear policy implications but also to a number of areas where
further work is required to identify effective solutions to the problems in basic education. Some of
the key gaps in this evidence base, and associated ideas for future research or data collection, are
listed below. For a number of these, there are interesting and relevant findings from the comparator
case studies that could feed into the proposed research and data collection
1.

Systematic monitoring of basic education outcomes: One fundamental gap in the evidence
base is that there is insufficient data to say whether the UBE reforms have led to improvements
in access, school quality and learning, and to what extent they have done so. There is an urgent
need for systems to be put in place to start collecting this information so that policies and
strategies can be adjusted in response to evidence, and in order to boost accountability in the
sector. Some of the relevant data could come from the ASC, but for certain aspects, like
learning outcomes, new systems would need to be introduced.

2.

Access: There is a need for diagnostic work at the state level or below to better understand the
relative importance and magnitude of different constraints to access. This information could
then be used to design pilot programmes (e.g. different types of cash transfers, or a scheme to
provide information to households on the economic returns to schooling) that would then be
rigorously evaluated in order to identify policies that would be worth scaling up. This would
then need to be built on with analysis at the national level to assess the funding needs
associated with these initiatives and to identify how they could be met.

3.

Teaching quality: Evidence about teachers’ knowledge and the quality of teaching is limited and
comes largely from a few donor-supported projects. There is a need for more systematic
measurement of teachers’ knowledge and skills, as this seems to be a key factor that is
undermining learning outcomes. A second related area of work would be to investigate why
many teachers who have the NCE lack the minimum skills and knowledge required to do their
jobs (for instance: is this because selection criteria for entering CoEs are too low? Are there
major problems with the course structure or curriculum? Is it because of the way the NCE is
being taught? Are there certain CoEs whose delivery of the NCE does equip teachers with core
skills? If so, what lessons can be learnt from them?).
On the vital issue of teacher management, some of the main flaws in the system are evident, as
discussed above. However, further work is needed to understand how precisely some of these
issues could be addressed. For instance, work is required to explore how teachers’ promotions
and pay could be linked to performance. A starting point would be to assess whether and how
teachers’ performance could be ‘measured’ in a credible way that is not prone to political
interference. Another example on this front is school supervision. There is a case for a
comprehensive study on this, that starts with a clear picture of what school supervision should
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achieve, then looks at what the current system does achieve (perhaps in one or two states), and
how the gap between the two could be bridged.
4.

SBMCs: There is some good evidence, largely from ESSPIN’s work, on how the functionality of
SBMCs can be improved. There is a need for research to understand what functional SBMCs can
achieve in terms of improved educational outcomes. Specific research questions might include:
can SBMCs play an effective oversight role despite having no power to sanction or reward
teachers or head teachers? Even if they are able to do this, how much impact can this have in
contexts where there is a fundamental problem of very low levels of teacher knowledge? Is the
school development planning process an effective tool for identifying schools’ needs, and is it
possible to strengthen linkages between school-level plans and plans formulated at higher
levels of the education system?

5.

Education financing: The biggest gap in the evidence base on this front is the amount and
composition of spending on education at the state and LGA levels. There are also a number of
questions related to the UBE-IF. As noted above, many states have failed to access their full
allocation of funds from UBEC. There is a need for research to understand why this has proved
to be so problematic and what can be done to support the states in regard to accessing these
funds. There is also scope for interesting work on the UBE-IF imbalance fund – the impact that
this has had, and whether funding modalities could be changed to further increase its impact.

6.

SUBEBs and LGEAs: There is limited information on the extent to which SUBEBs and LGEAs are
fulfilling their responsibilities, the main gaps in their performance, and what factors drive these
gaps (for instance, the need for more support from the centre, unsuitable staffing patterns, and
a lack of accountability).

7.

UBEC’s relationship with the SUBEBs: A related issue is that of UBEC’s relationship with the
SUBEBs. The starting point here would be to explore how this relationship works in practice.
Other goals would be to explore whether there is a need for UBEC to provide greater support to
the SUBEBs, or for stronger checks on SUBEBs by the centre. Research on this front could also
explore the scope for introducing a system of regular reporting by the SUBEBs to UBEC on
educational outcomes (although careful thought would be required in order to design a system
that is meaningful and does not descend into a token bureaucratic exercise).

8.

State-level education reforms: This review has focused primarily on reforms at the federal
level. An important area for future research would be to review reform experiences at the state
level in order to identify successes at this level. Such a review could feed into the strategies
adopted by other states and even at the centre.

This case study has pointed to some modest improvements in education outcomes in Nigeria over
the UBE era. However, major gaps remain in terms of access, quality and the equity of education
outcomes. Furthermore, there is a dearth of evidence regarding the extent to which the UBE
interventions have been implemented, the quality of their implementation, and their results. While
some of the broad changes required to improve education outcomes are fairly clear from the
information that is available, a number of evidence gaps will need to be filled in order to refine the
government’s approach to improving basic education outcomes across the country.
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Case study 2: Education reforms in Brazil

The objective of this case study is to present a review of the experience of basic education reforms
in Brazil over the last 20 years. The case study provides relevant information to compare the
Brazilian experience to Nigeria´s current situation. We also provide some policy lessons for Nigeria.
The analysis focuses on how the Brazilian reforms have been conceived, designed, and
implemented, and which aspects were effective, as well as some of the obstacles and difficulties.
The case study proceeds as follows. The first section provides an overview of Brazil’s education
system and how the principal educational indicators have been evaluated since the 1980s. Section
3.2 presents Fernando Henrique Cardoso’s (FHC’s) reform episode, which was developed during the
two terms of his administration. Section 3.3 describes the reform episode implemented over the two
terms of Ignacio Lula da Silva´s administration. The last section presents conclusions and a set of
lessons for Nigeria.

3.1

Context

At the beginning of the 1980s Brazil was a poor nation with a low quality education system. Brazil´s
GDP per capita was less than $6,000 and almost one-third of citizens lived in extreme poverty. In
1980, 25% of adults over 15 years old were illiterate and the average years of schooling for the
population was less than four years. Only 80% of the population between 7 and 14 years old
attended primary school, the drop-out and retention rate was 40%, and less than one-in-four
students were enrolled in the appropriate grade for their age (Castro and Carnoy, 1997;
UNESCO/Organisation for Economic Co-operation and Development (OECD), 2000; Silva and
Halsenberg, 2000).
School quality was also dismal. Brazil invested less than $100 per student per year and public
spending on education made up only 2% of GDP. The result was sub-standard conditions in most
schools. Many rural schools had no electricity or water, most schools lacked textbooks and
materials, and most teachers did not have any formal training (less than 20% had a university or
vocational higher education degree). Schools and teachers lacked performance incentives as well.
Brazil did not have national student assessments in the 1980s and the centralised education
monitoring system in place was inefficient (Reis and Barros, 1991).
Since the mid-1990s Brazil has introduced a number of aggressive school reforms that have made a
vital contribution to recent improvements in education outcomes in the country. The illiteracy rate
for the population over 15 years of age declined from 25% in 1980 to 8.5% in 2012, the average
years of schooling increased from four years in 1980 to 7.5 years in 2012, and primary school
enrolment reached almost universal coverage. The combined drop-out and retention rate declined
from 40% in 1980 to 15% in 2012, and the number of students enrolled in the appropriate grade for
their age more than doubled in 2012 compared to 1980 (Castro, 1999).
National assessments also show that achievement levels have risen at a rapid rate. Over the last 16
years, mathematics scores for 5th graders have improved by 40% of a standard deviation. Hanushek,
Peterson, and Woessman (2012) estimate the learning gains between 1995 and 2009 for 49
countries: Brazil ranked third among nations that had significantly improved their educational
standing. Student achievement in Brazil increased at an annual rate of 4% of a standard deviation,
which translates over the 14-year study period into learning gains of greater than two years,
compared to less than one additional year’s worth of learning among American students over the
same time span.
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The Constitution of 1988 established a new federalism in Brazil and this had profound implications
for education. First, the municipalities formally became independent from the state governments.
Second, the 1988 Constitution assigned a significantly more important role to the municipal
governments than had previously been the case. In general, in terms of rights and responsibilities,
municipalities were given the same status as state governments.
The 1988 Constitution singles out education as a right of all citizens and, for the first time, it
established responsibilities for each of the three tiers of government. Another important law was
the National Education Law (LDB), which clearly defined the roles and division of responsibilities of
the federal, state, and municipal governments. Prior to the LDB, there was significant overlap and a
lack of coordination and often competition between the three tiers of government. Under the LDB,
the federal government coordinates the education reform agenda, provides technical and financial
assistance to the states and municipalities, develops systems of monitoring and evaluation, and
publishes education indicators. The LDB also establishes that municipalities should prioritise preschool and primary education, while the states should prioritise primary and secondary education.
Following its introduction, there was a large shift in enrolment from schools run by the states to
those run by the municipalities, particularly in the early grades of primary education.
Figure 5 shows the Brazilian educational system and the division of responsibilities for federal, state
and municipal governments.
Figure 5: The Brazilian education system
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Following the introduction of the 1988 Constitution and the LDB, states and municipalities began to
have significant political and management autonomy over their schools. This includes control over
student assessments, standards, the curriculum, and teacher labour codes and career paths,
including setting teacher salaries and labour contracts.
The 1988 Constitution also regulated the financial responsibilities of the federal, state, and municipal
governments. While the federal government was required to spend at least 18% of its fiscal budget
on education, state and municipal governments were required to spend 25% of their budgets on this
sector. Moreover, the Constitution established that the federal government would guarantee a more
equitable distribution of resources by supplementing funding for poor states and municipalities.
After the establishment of the 1988 Brazilian Constitution the challenge was to design and
implement decentralised educational policies in a country with 27 geographically and culturally
diverse states and 5,700 heterogeneous and highly unequal municipalities in a system characterised
by intergovernmental tensions. In general, the Constitution proposed a highly decentralised
education system. There was also a great deal of variation in the supply of education between states
and municipalities, which, as a consequence, exacerbated inequality in Brazil. The Constitution
attempted to mitigate the educational inequalities across the three tiers of government by
establishing that the federal, state, and municipal governments were required to share
responsibilities regarding the provision and quality of basic education in a ‘collaborative regime’.
However, the chapter on education contained in the 1988 Constitution is broad and does not
regulate or establish any formal mechanisms or incentives to foster coordination.
Box 1: The collaborative federal education regime in Brazil
Article 211 of the 1988 Constitution states that the Federal government, the states, the Federal District and
the municipalities must organise their educational systems in a collaborative fashion.
The objective of this article is to set out the three tiers of government involved in educational activities, the
responsibilities they have in common and the subsidiary actions of the federal government. For this
collaboration to work, it was crucial to achieve cooperation between the different tiers of governments in
order to avoid overlap and uncoordinated actions that could reduce the quality of education.
This constitutional setting had consequences for the behaviour of the different political actors. One of the
implications of this loose definition of collaboration was that if there was no political will to collaborate
between the states and municipalities, there was usually very little collaboration. In practice, this meant that
state governments no longer had political power to interfere in municipal government affairs. For example,
there is also often a lack of coordination in respect of the curriculum between the states and municipalities,
which often leads to mismatches between the pedagogical projects of municipal schools and the nearest
state schools (Castro, 2014). This is quite problematic given that municipal primary school students will
usually enrol in state secondary schools. In contrast, the federal government continued to exert significant
influence over the lower two tiers of government through funding and programmes (Castro, 2014). While
there are some successful examples of collaboration, and these will be presented below, overall there has
been little coordination between the three ties of government.

Despite the 1988 constitutional goal of decentralising education, the federal government maintained
a significant role, creating a system that is decentralised in its implementation but monitored and
controlled at the federal level. Thus, despite geographic distances, the federal government has often
been closer to many municipal governments and schools than the state government. This often
leads the federal government to saturate the municipalities and schools with programmes that are
not always aligned to their own goals.
The articulation of educational policies between state and municipal governments varies
significantly across the country. In some states (e.g. Ceara), municipalities provide the first five years
of primary school education and the states provide middle school and secondary school education.
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In other states (e.g. São Paulo), state and municipal governments establish partnerships for the
provision of some services (e.g. transportation, school meals). However, there are very few states
that have collaborated to support pedagogical and school management programmes, technical
assistance or student assessments (Ceara and Minas Gerais are two rare exceptions, see Castro,
2014).
Box 2: The collaborative regime in Ceara
The state of Ceara is a successful example of collaboration in the delivery of education across the three tiers
of government. The state of Ceara, which is among the poorest in Brazil, has shown significant improvement
in quality. Some have suggested two factors that explain these results: continuity of policies since the mid1990s and the growing collaboration between the state government and its municipalities. All primary
education was placed under the management of the municipalities, and the state government created a
system of economic incentives linked to student performance, together with support for school materials,
student assessments, and teacher training. In Ceara, the percentage of students reaching full literacy by the
end of second grade school increased from 40% in 2007 to 82% in 2013.

In the 1990s Brazil achieved monetary stability and inflation control and this allowed the federal
government to focus more efforts on social and education policy. The Fiscal Responsibility Act (LRF)
was a mechanism introduced by FHC to guarantee fiscal control and transparency. LRF regulated the
spending and the debts of federal, state, and municipal governments in order to protect future
governments from insolvency. The basic principles of the LRF were to guarantee the payment of
debt commitments, to institute spending caps in election years, and to establish budget limits to pay
public employees (54% for municipalities, 49% for states, and 38% for the federal government). The
LRF regulated spending and established sanctions for public managers that did not comply with the
rules.33 The federal government had an important coordinating role as intermediary in the National
Social and Development Bank (BNDES) and advised local governments, disseminated the basic
notions of the LRF throughout the country, and provided incentives to modernise local government
administrative capacities.
The 1988 Constitution was the legal framework for initiating the necessary changes to improve the
quality of education. However, after the Constitution was enacted, Brazil entered a period of over six
years during which schooling was not at the top of the nation´s agenda. Educational policy only
became a priority after the election of FHC in 1995.
In this case study, we highlight two school reform episodes over the last 20 years that drastically
changed the Brazilian education landscape: the reforms introduced by FHC (1995–2003), followed by
the education reforms implemented during the Luiz Inácio Lula da Silva (2003–2010) administration.

3.2

Reform episode 1: FHC (1995–2003)

The FHC administration´s education reforms established new funding and management instruments,
as well as data monitoring systems and student assessments in basic education. Education policies
continued to follow a decentralised model, by strengthening the role of the states and municipalities
in the provision of basic education. The changes introduced in education were decisive for the
construction of new relations between the different tiers of government, especially between the
federal government and the municipalities. Arretche (1999) maintains that FHC was able to
33

There were two types of sanctions. Fiscal penalties impeded the government from receiving voluntary transfers (e.g.
international agreements) and contracting credit operations. The criminal penalties, which directly affected the public
official involved, often entailed paying a fine from personal resources (up to 30% a year), being removed from the current
position, being disqualified from serving as an elected official for a period of five years, or serving time in prison.
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successfully implement his reform agenda because the political conditions were favourable: he had a
majority in Congress and only one minister of education, Paulo Renato de Souza, over the course of
his two presidential terms.
The FHC administration began by enacting the National Education Law (Lei de Diretrizes e Base da
Educação (LDB)), which was subject to congressional review for eight years prior to FHC´s first term.
The LDB regulates all aspects of Brazil´s schooling system. According to the LDB, the federal
government coordinates the national education reform agenda. This tier of government has three
main responsibilities in basic education: (1) to provide technical and financial assistance to the states
and municipalities to assist them in the development of their education systems; (2) to develop a
national system of primary and secondary student assessment in order to provide evidence to
design and implement policies and monitor progress; and (3) to collect, analyse and disseminate
information about schools and the schooling system.
Following the LDB, the municipalities were responsible for authorising and monitoring public and
private primary schools. The municipal education secretaries were also responsible for developing
the municipal schooling system and the municipal education plan, and for forming the municipal
education council. The municipalities were also required to develop teacher career development
plans, facilitate access to teacher tertiary level education, offer on-the-job training and professional
development, and establish career paths.
According to the Constitution and the LDB, two autonomous public school systems co-exist and
provide basic education. Both are allowed to provide primary education, but the LDB states that the
municipal system should prioritise primary education. Despite some variation across states and
municipalities, the overall trend has been that municipalities offer the first cycle of primary school
education (grades 1 to 4) and the states offer the second cycle of primary school education (grades 5
to 8) and secondary school education (Castro, 2014). Thus, in a typical Brazilian city, a child enters
the school system at six years of age, in a school administered by the municipality. In the 6th grade of
primary education, the student will often need to transfer to a school administered by the state in
the same city, sometimes in the same neighbourhood. Other relevant aspects of the LDB were the
granting of more autonomy to individual schools, more flexibility in the curricular contents for states
and municipalities, and incentives to increase the quality of teachers.
In general, the legal framework assigns responsibilities for different educational dimensions. This
was considered a breakthrough because it reduces the possibility that the state will fail to provide
educational services. However, because of the great political autonomy of states and municipalities,
there are coordination problems in relation to the political actions, especially in cities where there is
an overlap in the provision of primary education. One example is the possible difference in wages of
primary school teachers who work for the state or for the municipality. The consequences of this
decentralised and autonomous governance structure in Brazil are overlapping activities and
increases in inequality in the provision and quality of education among Brazilian regions.
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Table 16: Responsibilities of government levels in some educational dimensions
Dimension

Level of government that is responsible

Teacher compensation

The national teacher minimum wage is negotiated by state and municipal
governments.

Teacher recruitment

State and municipal governments.

Principal recruitment

State and municipal governments.
The Constitution establishes that the federal government is required to
spend at least 18% of its budget on education. States and municipalities are
required to spend 25% of their budgets.

Regional school finance
Local school finance
Allocation of budget
School construction

State and municipal governments and some federal programmes that
allocate resources directly to schools.
Schools have limited authorisation to define the allocation of their budgets.
However, there are some programmes (at the federal, state or municipal
level) to increase school autonomy in the allocation of resources.
State and municipal governments and some federal funding, mainly for poor
regions.

Within this legal framework, the FHC administration introduced a school reform agenda with a
specific focus on education finance, and student assessment and monitoring.

3.2.1 Education finance
In Brazil the structure of education finance is mixed and complex, with the majority of resources
coming from the federal government. As mentioned above, in 1988, the government established a
constitutional commitment to allocate 25% of the state and municipal budgets to education and 18%
of the federal budget. This spending requirement was designed to generate structural changes and
the necessary inputs for the expansion of education in Brazil, and improvement in its quality. The
funding requirements established in the 1988 Constitution did not include regulatory mechanisms
that guaranteed effective spending. Traditionally, governors and mayors used the budget for
education in areas not related to education, such as the construction of gymnasiums and paving the
roads located close to the schools, in order to abide by the legal requirement regarding spending on
education. Moreover, this policy did not reduce educational inequalities between municipalities
since the formula for allocating federal funds across states and municipalities was based solely on
their population density. The wealthiest and most densely populated states and municipalities
received the most resources to invest in education, while rural and disadvantaged states and
municipalities received significantly fewer resources.
The FHC administration introduced the Fund for Primary Education Administration and Development
and for the Enhancement of Teacher Status (Fundo de Manutenção e Desenvolvimento do Ensino
Fundamental e de Valorização do Magistério (FUNDEF)). FUNDEF focused on primary education
(grades 1 to 8) and set the rules for the use of federal education resources by states and
municipalities as fixed percentages of their budgets, as intended by the Constitution, and provided
education funding for a 10 year period. This also meant that states and municipalities were required
to spend 60% of their resources for education (that is, 15% of taxes and transfers) exclusively on
primary education.
FUNDEF also emphasised inter-state equity and ensured a more equitable distribution of public
funds for education. FUNDEF distributed its resources to states and across municipalities within each
state. It only permitted transfers between municipalities within a state, and not between states. The
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creation of FUNDEF modified the previous funding formula and resources were allocated based on
the number of students that were enrolled in primary schools in each municipality and state.
Another characteristic of FUNDEF was the requirement to allocate 60% of the funds for teachers,
including expenses related to salaries and teacher training and professional development. Most
states used these funds to raise teacher salaries and to train their current stock of teachers who did
not have higher education.
Box 3: How did FUNDEF work? A hypothetical example
A municipality had revenues (from taxes and transfers) that amounted to R$100. The 1988 Constitution
required the municipality to allocate R$25 to education in any way it desired. After the establishment of
FUNDEF, the municipality had to donate R$15 to the fund, whereas the amount it received back depended
on the number of pupils enrolled in primary education. If its share of pupils was equal to its share of
resources from the fund, it would receive the same R$15 back. In this case, at least R$9 would have to be
spent on teachers´ wages.

Following the redistributive constitutional responsibility of the federal government, FUNDEF
established a minimum per-pupil expenditure as a way to guarantee a minimum quality standard for
all students. The federal government was required to transfer resources to disadvantaged states and
municipalities that could not comply with the minimum spending standards. These transfers began
to narrow the spending gaps across states and municipalities. For example, in 1998, the year in
which FUNDEF was implemented, 2,159 municipalities spent below the minimum per-pupil spending
threshold established nationally (R$ 300) and almost half spent less than half of the spending
minimum.
Most evidence suggests that FUNDEF had a significant impact on education in Brazil. First, since the
budget was tied to the number of students enrolled in each municipality, there was a rapid increase
in the proportion of students enrolled in primary schools – especially 1st to 5th grade – operated by
municipalities. In 2013, 80% of primary school students were enrolled in municipal schools,
compared to 40% in 1990 (Mistério de Educação, 2014). Figure 6 shows the distribution of
enrolments in primary education from 1990 to 2009. It is important to notice the change in the
percentage of enrolments in the states and municipalities after the introduction of FUNDEF in 1998.
Figure 6: Primary education enrolment by provider, 1990–2009
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Between 1996 and 2013, the municipalities gained 3.7 million new students, while states lost 9.6
million pupils (Castro, 2014).34 The distribution of education provision also varied significantly among
states. For example, in 1996 the state of São Paulo enrolled 77% of primary students, while the state
of Maranhao only enrolled 31% the same year. In 2013, this figure declined to 41% in the state of
São Paolo (Castro, 2014).
The second impact was a rapid increase in teacher salaries and the proportion of teachers with
higher education degrees, especially in municipal schools in the least developed regions in the
country. Overall, public school teachers’ salaries increased by 13% in real terms. However, in the
northeast they increased by 60% and in some poor municipalities they increased by over 400% in
real terms. Furthermore, almost 75% of public school teachers now have a college degree, compared
to less than 20% in the early 1990s (Bassi and GIL, 1999; Menezes-Filho and Pazello, 2004). Some
indirect evidence shows that the effect of FUNDEF on proficiency seems to be related to its effect on
wages and on school characteristics. The effect on proficiency appears to be concentrated in the
municipal schools in the northeast of the country (Menezes-Filho and Pazello, 2004).
Finally, education spending increased at each of the three tiers of government. Between 1995 and
2005 overall education spending increased by 42% in real terms, equivalent to 3.5% a year. FUNDEF
also benefitted the most disadvantaged students and narrowed the expenditure gap among states
and municipalities (Arretche, 2010).
Several political factors help explain why FUNDEF was a successful policy. First, FHC had a majority in
Congress. This is fundamentally important for policies like FUNDEF, which require high quorums
(two-thirds majorities in the Senate and the lower Chamber of Deputies). It was particularly
important in the case of FUNDEF given that the constitutional amendment that established FUNDEF
was very controversial and unpopular: this is because the modified funding formula often resulted in
financial losses for some of the richest states and municipalities. Furthermore, the Minister of
Education, Paulo Renato, took advantage of the mayoral and congressional elections in 1996 to pass
the FUNDEF amendment, because it was felt that the deputies and senators would be concerned
more about winning their elections than debating the details of the amendment (Souza, 2010).
The FUNDEF amendment took one year to pass. After the constitutional amendment was enacted,
the executive sent a bill to Congress that proposed to regulate FUNDEF. There was a lot of resistance
from state governors due to the fear that the states would lose a significant amount of resources
and power to the municipalities. While the FHC administration pressured for FUNDEF to be
implemented within a year of enactment, Congress insisted on a longer transition period. They
argued that the transition would give the federal government more time to improve the enrolment
monitoring system in primary education and allow states and municipalities enough time to adjust to
the changes in the flow of resources. The bill was enacted on 24 December 1996 and implemented
in 1998.
A second supportive factor was that the federal government took steps to reduce red tape so that
governors and mayors could have immediate access to FUNDEF resources. An automatic weekly
direct transfer system was created through which funds were transferred to the states´ and
municipalities´ bank accounts. This automatic system reduced bureaucracy and prevented the
resources from being diverted to other uses or allocated in other ways.
The FHC government also introduced mechanisms of social control to increase the transparency of
FUNDEF. The Ministry of Education created a council to monitor and evaluate the implementation of
FUNDEF and to provide technical advice to the states and municipalities. It also created councils in
34
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the states and municipalities. The members of the councils were the secretaries of education (state
or municipal), and representatives of parents, teachers, and principals. The goal of setting up the
councils was to introduce transparency in how the FUNDEF resources were spent. The FUNDEF
expenditures, item by item, were available for all citizens to view. The government made the
information available on posters displayed at post offices and on government websites. The Audit
Court (Tribunal de Contas), also responsible for the LRF, was responsible for auditing the FUNDEF
funds distributed to the state and municipal governments, for approving new transfers, for the
signing of agreements between the different tiers of government, and for establishing sanctions.
FUNDEF has not only expanded coverage in primary education but it has also raised awareness of
the persistent disparities between state and municipal school systems. Some critics have raised
concerns about FUNDEF´s calculations of per-pupil value. In 1997 the amount was set at R$300 per
year (approximately USD$150). Critics maintained that if the federal government used the same
formula proposed in the FUNDEF law, the amount would be equivalent to R$363. Sceptics in regard
to FUNDEF argued that the redistributive role of the federal government was minimal as a result of
the amount calculated. If the amount per-pupil had been modified, 15 states would have received
additional transfers from the federal government instead of only two based on the amount
calculated by the government. Most agreed that the amount was set based on budgetary
restrictions rather than on technical or political considerations. Some critics concluded that the
federal government could have played a more active role in reducing regional inequalities and
assuring equal rights to a quality education (e.g. Portela and Zakia, 2010).
Some critics were also concerned that FUNDEF resources could only be allocated to primary
education, when municipalities, according to the LDB, were also responsible for early childhood
education and the states for secondary school. The consequence of this design was increased
spending on primary education relative to spending on early childhood and secondary school.
The evidence also suggests that there were limitations in the mechanisms of social control for
FUNDEF. For example, the mechanisms to protect resources from political influence were not always
effective. Several complaints were filed in relation to the mismanagement of resources and the
interference of governors and mayors in the choice of members of the councils that monitored the
use of FUNDEF. Some critics have argued that, if governors and mayors were motivated, state and
municipal systems were more likely to be responsive to FUNDEF. However, in the presence of
clientelistic politics at the local level, FUNDEF resources were often squandered, even where social
control and accountability was present (e.g. Oliveira, 2010). In 2001 the Chamber of Deputies
created a permanent committee to analyse irregularities in FUNDEF. The same year, 340
municipalities were accused of fraud and corruption, with cases involving overbilling, issuing false
invoices, and enrolling students that did not exist – or ‘ghost students’ – in an attempt to receive
more resources. Despite these issues, it is widely recognised that FUNDEF was important, not only
regarding the expansion of primary coverage, but also for having introduced a financing scheme that
attempted to account for disparities across states and municipalities. The proposals sent to Congress
to reformulate FUNDEF during the FHC administration were important in the negotiation of the new
fund implemented by the Lula administration (FUNDEB), which we will review below.
Another important FHC policy was to increase school autonomy in the allocation of resources for
school management activities. To achieve this goal, the federal government created a programme
called the Direct Resources to the School Programme (Programa Dinheiro Direto para a Escola
(PDDE)). The objective of the programme was to foster decentralisation in the management of
resources by allocating the resources directly to public schools. The resources could be spent on
school facility improvements and on the development and implementation of pedagogical projects
and educational activities. This programme had two effects. It strengthened the school community´s
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capacities in the definition of spending and management objectives, and reduced the amount red
tape and time spent in transferring resources directly to schools. This programme also had the goal
of helping schools in their decision-making process.
The federal government deposited the resources for PDDE on an annual basis directly to public
schools with more than 50 students enrolled. The school communities were actively involved in the
decisions about how school principals allocated the PDDE resources. These schools were required to
create a non-profit foundation to manage the funds, run by members of the school and the local
community. The number of primary school students enrolled in the school determined the amount
of resources a school received.
The level of trust the state and municipal governments had in the federal government in the transfer
of resources was crucial to FUNDEF’s success. Since the funding formulae were calculated based on
the number of students enrolled in primary school, the federal government had to rely on an
inefficient information system in respect of enrolments. The FHC administration re-designed the
national education indicator system to improve the efficiency in the allocation of resources and to
reduce the risks of corruption and fraud, and also so as to generate more trust between the federal
government and the other two tiers of government.

3.2.2 School and student information systems and student assessments
During the FHC administration the government developed more precise methods of data collection.
Brazil had school and student information systems in place for many years. The federal government
collected data on individual schools from states and municipalities. For example, the school lunch
programme at the Ministry of Education collected school-level information in order to control the
distribution of school meals. The federal textbook programme also managed its own school-level
data. The information the programmes collected was often fragmented and it was usually not
comparable.
The FUNDEF law specified that the resources would be distributed based on the school census,
which was to be the official school data set. However, for this to occur the government needed to
make structural changes to the existing information system, not just in terms of the way the data
were collected, but also as regards institutional changes.
Since 1937 the Statistics Service Division had been located at the Ministry of Education. Historically,
this division was subordinate to the different structures within the Ministry of Education, which
meant it had very little autonomy. Different units and programmes demanded different types of
information from the Statistics Service Division, but the division generated very little information
that was useful for the different tiers of government in regard to making informed policy decisions.
In 1996 the Statistics Service Division was moved to the Secretary of Evaluation and Education
Information (Sediae/MEC) at the Ministry of Education. In 1997, the National Institute of Educational
Studies Anisio Teixeira (Instituto Nacional de Estudos e Pesquisas Educacionais Anísio Teixeira (INEP))
absorbed the Statistics Service Division and became the official federal statistic agency.
The School Census in basic education is a yearly report with statistical information on schools and
the schooling system published by the Ministry of Education and INEP, jointly with the state and
municipal secretaries of education. The School Census publishes information on school facilities,
teachers, enrolment, school schedules (e.g. extended school days, the morning schedule, the
evening schedule), student achievement, and student mobility. In addition, the Census became an
important instrument for education policy. For example, FUNDEF utilised the Census to calculate the
amount of resources to allocate to the states and municipalities. The School Census is also the
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principal source of information for the management of federal programmes, such as the school
textbook programme, the school meal programme, the school transportation programme, PDDE,
and the school information programme. It has also become the main source of the data used by all
divisions in the Ministry of Education.
In technical terms, the applicability of the School Census was dynamic. In other words, each year,
the School Census data were critiqued, corrected, and published between March and November. In
a highly unequal federal democracy like Brazil this was not a simple task. In operational terms, INEP
elaborated the School Census questionnaire and sent it to each state; the states distributed the
questionnaire to the municipalities. National School Census day was established (originally in March,
currently in May), being the deadline for the schools to send the questionnaires back to the
municipalities and states. The federal government has until 31 August to publish the data, especially
the enrolment data. The final School Census is published on 31 November and these data are used
for the allocation of resources for the following year. The data are made accessible for all public
employees in the three tiers of government. Schools that do not complete the questionnaires are
contacted by INEP, which then proceeds to inform the state and municipal secretaries of education
and school councils that they are not complying with Article 9 of the LDB.
The changes in the design and implementation of the School Census had consequences for the data
reported. Some municipalities reported having more students than were reporting in the
Demographic Census. The government estimated an overestimation of 2.5% by municipalities. To
reduce the over-reporting, the Ministry of Education developed an online school administration
system which was made available to all public schools. This has a number of advantages over the
previous system: it identifies the person at each school who fills out the electronic questionnaire,
which allows for greater accountability; it simplifies the data collection process, reducing the scope
for errors and duplications; constant improvements are made to the quality of information about
schools, as each year mistakes from the previous year are corrected; the system is also better suited
to merging information at the federal, state and municipal level, and in relation to identifying and
correcting inconsistent information. In addition to these technical changes, the Fiscal Responsibility
Act formalised states’ and municipalities’ responsibilities for the quality and accuracy of educational
data sent to the Ministry of Education. This had a significant impact in terms of reducing the number
of cases of fraud and overestimation of student numbers.
The introduction of primary and secondary student assessments was another crucial pillar of the FHC
education reforms. The first experiences with student assessments in Brazil took place in the 1970s,
with university admission exams. In the 1980s interest in student assessments at other levels of
schooling began to grow. The EDURURAL test, applied in the state of Paraná, was one of the first
initiatives implemented by the federal government (INEP/MEC). The National Evaluation of Primary
Public Schooling (SAEP) was created in 1988. It was funded by a grant from the World Bank, which
was provided to develop a student assessment system as part of the Northeast Project. Financial
restrictions limited the development of the project until 1990, when the National Secretary of
Primary Education allocated the resources necessary to carry out the first cycle of SAEP. In the 1990s
the states of Paraná, Minas Gerais, Ceará and São Paulo developed student assessment systems. In
1996, the LDB established that it was the responsibility of the federal government to carry out
national student assessments. The LDB also established that the objective of student assessments
was to provide information to define national education priorities and evidence-based policymaking.
The National Evaluation System of Primary Education (SAEB) was created in 1995. The diverse
experiences with student assessments described above helped to generate the organisational
capacity (physical infrastructure, technical capacity, economic and political conditions) to establish
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SAEB. SAEB applied cognitive tests and background questionnaires to a national sample of 5th and
9th grade primary school students and students in the third year of high school every other year.
This system was designed to provide information to the federal, state, and municipal governments.
SAEB did not generate specific school-level and student-level information.
In 1995 the organisation and application of SAEB was outsourced in order to develop an item
response theory method for the assessments. INEP had a technical team of experts with experience
in student assessments, which facilitated the planning and development of the future tests, but they
did not have the technical capacity to develop and implement item response theory. SAEB was also
used by researchers and university research centres, which further increased the technical capacity
in the country and generated a national discussion about student assessments.

3.2.3 Curriculum
In 1996 the LDB established that it was the responsibility of the federal government to set out, in
collaboration with the states and municipalities, the core knowledge, understanding, skills, and
general capabilities important for early childhood, primary, and secondary education students. The
LDB emphasised the need for collaboration so the Brazilian curriculum would have a common
foundation. This common core was to be complemented by diverse regional and local
characteristics. In other words, the LDB established that states and municipalities should develop
their own curricula in consultation with the federal government, setting out a common national core
– which is different from establishing a single national curriculum.
By the end of the 1990s the FHC administration prepared the National Curricular Guidelines for the
different levels of basic education. In the same period the government developed the National
Curricular Parameters for the different areas of knowledge. Namo de Mello (2014) argues that the
lack of a larger effort in relation to political articulation so as to involve the state and municipal
secretaries of education hampered the implementation of the Guidelines and Parameters.

3.2.4 Education programmes
The FHC education reforms created a decentralised model with some scope for federal influence.
Education policies and initiatives fell into three broad categories. First, states and municipalities
could develop their own policies and programmes on basic education. Second, there were certain
federal programmes that they were required by law to implement in order to receive certain types
of federal funding. Third, there were federal programmes that the states and municipalities could
choose to participate in (Arretche, 2000).
The decentralisation of social policies has been characterised mainly by the latter two mechanisms.
There have also been differences in the level of decentralisation across states and municipalities.
One key explanation is the differences in the financial and administrative capacity of local
governments (Andrade, 1996; Souza, 2001). Political and institutional factors have also played a role
(Arretche and Rodriguez, 1999).
The rates of decentralisation have also depended on the ability of the federal and state governments
to provide the required resources and autonomy to the municipal governments. Arretche (2000)
argues that the following factors explain the success or failure of decentralisation: political and
financial costs, previous political and party arrangements, and the existence of programmes with
induction strategies. Induction strategies refer to, for example, a reduction in the costs involved in
the implementation, an increase in the resources available, and an improvement of political
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conditions. These factors, in general, compensated for the economic or fiscal obstacles found in the
states and municipalities.
The decentralisation of the school meal programme is an example of how induction strategies have
been used successfully. Since 1998 the National School Meal Programme (PNAE) has transferred a
daily per student value, calculated on the basis of the School Census database from the previous
year, directly to mayors and state secretaries. Several factors help explain the success of the
decentralisation of the PNAE. First, the low cost of initial investment needed, since the service did
not require highly-qualified human capital or high-tech facilities. Second, the design of the federal
programme had minimal bureaucratic requirements: not to default on federal taxes; to comply with
the legal requirement that 70% of federal resources be spent on basic products; and the creation of
a school meal council to monitor spending – which was directly deposited in the local coffers,
without being subject to political bargaining. The result was that, in 2006, the programme benefitted
36.3 million students in practically every Brazilian state and municipality (MEC, 2006).
In some cases, the federal government has used legal provisions to reduce the autonomy of local
governments (Arretche, 2004). The constitutional amendment that established FUNDEF is a good
example of this. The objective of the federal government was to reduce the inter-state disparities in
spending and to promote higher teacher salaries. However, the federal government could not
control whether or not the local governments took actions that exacerbated disparities. Given its
limited capacity to influence the decisions of states and municipalities, the federal government
developed a strategy to constitutionalise the link between expenses and tax revenues, which
guaranteed an effective transfer of resources and eliminated uncertainties (see Box 3; Arretche,
2004).
In sum, the political and fiscal autonomy of state and municipal governments allows them to
establish their own education agenda. However, for the success of the transfer of management
responsibilities from one tier of government to another, economic conditions are not the only issue:
the existence of legal provisions, and above all, institutional factors linked to the characteristics of
the policy, are also important. In this sense, the induction strategies used by the federal government
were key to the success of decentralisation.
The FHC administration also introduced several programmes to provide schools with managerial,
pedagogic, and material resources to improve their performance – textbooks, school meals, and
cash transfers (for example, in the case of PDDE). This was also a period of unprecedented expansion
of secondary education, generated, at least in part, by the concerted efforts to reduce the rates of
retention in respect of low achieving students in the first years of their schooling careers (Castro,
1999)
These policies, combined with programmes implemented by the state and municipal secretaries of
education in many regions, led to an increase in enrolments in early childhood, primary, and
secondary education, more resources for teacher salaries and training, and more equipment and
resources for schools. By the end of the decade, the government was able to announce that, for the
first time, practically every child in Brazil was enrolled in a primary school.
The increase in the dissemination of national, state, and municipal test scores and other school-level
indicators sparked a national debate about the quality and equity of education, which many
considered the Achilles´ heel of Brazilian education. In this context, the new president, Luiz Inacio
Lula da Silva, adopted the slogan Um Brasil para todos (‘Brazil for all’).
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Reform episode 2: Luiz Inacio Lula da Silva (2003–2010)

Luiz Inacio Lula da Silva´s two terms were marked by frequent changes of ministers of education, a
focus on school quality, and the expansion of higher education coverage. During his first term the
basic education policies were mainly a fine-tuning of the reforms introduced by the FHC
government. Despite some key differences in emphasis between the two administrations, the
decentralisation framework, consolidated in the 1990s, was maintained throughout the Lula
government. However, in 2005, the new Minister of Education, Fernando Haddad, instituted a
school accountability reform, which was a cornerstone of Lula´s education reforms. Haddad
continued as Minister through the first year of the Rousseff administration.
The main actions implemented by the Lula government from 2005 were related to school finance
policies, the expansion of national student assessments, the introduction of school accountability
mechanisms and the Education Development Plan (PDE).

3.3.1 Education finance
The restricted time period of the FUNDEF programme (1998–2008), as well as its exclusive focus on
primary schooling, generated political pressure to modify this policy. The Lula government sent the
Fund for Maintenance and Development of Basic Education and Valorisation of Education
Professionals (FUNDEB) education financing bill, which proposed changes to the FUNDEF funding
formula, to Congress three years into his first term. The government adjusted the original funding
formula to include other levels of schooling: early childhood and secondary school. This aggravated
the previous tensions between states and municipalities, since the legal definitions had
consequences for the distribution of resources between the two levels of government, whose
previous allocations under FUNDEF depended on enrolments in state and municipal primary schools.
The delay in sending the FUNDEB bill to Congress had mostly to do with funding restrictions and
political tensions. First, the Lula administration had to adjust the expectations that existed regarding
expanding the funding to two other levels of schooling to the fiscal realities of the country. This
helps explain why the Ministry of Finance was instrumental in the design of FUNDEB. In addition, the
expansion included both states and municipalities, which aggravated some of the previous tensions
between the two tiers of government. The government was hesitant about increasing these
tensions.
The new FUNDEB law was enacted in 2007, the first year of Lula´s second term. Some amendments
were made to the original FUNDEB bill. First, the amended bill included early childhood education
(the original bill only considered primary and secondary school). Second, the law instituted a
minimum wage for teachers. Third, the government prioritised primary education, allocating
resources to the other levels only after reaching a minimum standard of per-pupil spending at this
level. The amendments responded to demands advocated by different stakeholders: early childhood
education advocates, the teachers’ unions, and the political opposition that feared that FUNDEB
could reduce needed funding for primary schooling.
The interim measures maintained most of the original FUNDEF funding formula components for the
distribution of resources. FUNDEB proposed to alter two components of the distribution of funding
between states and municipalities, including the two cycles of basic education, as well as to amend
the constitutional commitment to allocate more resources at the federal level, from 18% to 20% of
public spending. The legislation also included increasing transfers from the federal government to
the states and municipalities, without altering the general levels of resources allocated to education.
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Thus, a greater percentage of resources overall was allocated to education. Overall, spending per
primary and secondary student increased by more than 120% in Brazil between 1995 and 2009.
The rules for social control of spending for FUNDEB were also modified. First, they increased the
number of members in the school councils. In addition, they prohibited the participation of family
members of federal government employees in the councils. They also banned the participation of
relatives of the secretaries of education, and parents who are political appointees (Oliveira, 2007).
The law also established the precedent of elected school boards.
While FUNDEB was an improvement of the FUNDEF programme, it did not address the principal
problem of education finance policy. Critics argue that it did not establish a minimum per-pupil value
that assured quality and reduced regional disparities.
The introduction of the national minimum wage for teachers was also a major change introduced by
FUNDEB. This was an important policy, especially for the poorest regions of the country. Some
criticised this measure because it did not include other education employees, such as inspectors,
janitors, and cooks. The policy generated an intense national debate with the National Education
Workers Union and state and municipal teachers’ unions. The national minimum teacher’s salary
was first debated in the FHC administration. However, the presence of the Workers’ Party in the
federal government increased the pressure to discuss the minimum wage. Between 2002 and 2010
there were several demonstrations across the country. For example, the state teachers organised
five strikes over 10 years in São Paulo. In July 2008, state teachers organised strikes in Minas Gerais
and Bahia. In 2009, state teachers organised strikes in the states of Sergipe, Maranhao, Rio de
Janeiro, the Federal District, and Rio Grande do Norte, among other states. These demonstrations
reached their height on 24 April 2007, when teachers across the country called for a national strike
against the minimum wage law.
The law n. 11738/2008 instituted the minimum wage for teachers, at a value of R$950 per month,
which would be readjusted every year based on the value of FUNDEB. In other words, the calculation
links the increase to the growing percentage of the minimum annual amount allocated per student,
referring to the early years of urban elementary school. This method of calculating the readjustment
is complicated, because, on the one hand, there is a demand for a higher minimum wage, to make
the teaching career more attractive, but on the other hand it is difficult, especially for municipalities,
to pay and maintain the higher wages. By the end of 2009 the majority of states and municipalities
were not complying with the law. Many governors and mayors complained that they did not have
enough resources to pay the minimum teachers’ wage. Indeed, according to the Confederação
Nacional dos Trabalhadores da Educação (CNTE), 65% of teachers in Brazil received below the
minimum wage for teachers. The salary disparities between states reflected the marked regional
inequalities in Brazil. According to CNTE data, in 2009, while some states managed to double the
minimum teachers’ wage (e.g. Alagoas and Tocantins), many others could not afford to pay it (e.g.
Minas Gerais and Santa Catarina).
Several governors and mayors questioned the legitimacy of the national minimum wage for teachers
on the grounds that it created financial obligations for states and municipalities that might not have
the resources to meet them (e.g. Rio Grande do Sul, Santa Catarina, Paraná, Mato Grosso do Sul,
Caerá, São Paulo, Minas Gerais, Tocantins and the Federal District.) The issue reached the Supreme
Court, which concluded that the term ‘minimum’ was to be understood as the minimum amount in
salary and benefits that a teacher should receive. In other words, teachers could earn less than the
minimum wage, as long as the sum of their wage and benefits exceeded R$950.
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3.3.2 Accountability system
FUNDEF and FUNDEB may be considered a success by reference to the fact that they expanded
access to basic education, early childhood education and secondary education, and improved
schooling inputs (teachers), but serious problems remain in terms of school quality, as demonstrated
by the low performance and wide test score gaps reported for the national standardised test (SAEB)
and international assessments such as the OECD’s Programme for International Student Assessment
(PISA). The Lula administration introduced a number of measures to assess and monitor school
quality and hold schools accountable for their outcomes. In 2005, the government expanded the
national assessment by testing all public school students in the 5th and 9th grades every two years
(Prova Brasil). The government continued to test a sample of 11th-grade public school students and
samples of private school students in 5th, 9th, and 11th grades. The school-level assessment results
were made available to the public for the first time. The change in the design of the national
standardised student assessment created a window of opportunity for introducing school
accountability measures.
The PDE legislation, enacted in 2007, included a new definition of quality and the development of
improvement plans for low performing schools. There was a consensus among policy-makers and
experts regarding the need to integrate performance and grade repetition indicators in the
accountability measure (Franco et al., 2007; Alves, 2007; Fernandes and Natenzon, 2003; Fernandes,
2004). The Lula administration incorporated this broad vision of school quality in the PDE.
The PDE established a new school quality indicator: the Index for Basic Education Development
(IDEB). The IDEB constructs an index from 0 to 10 using a school´s national assessment results and
grade repetition rates. As mentioned above, the construction of IDEB required changes to the
national student assessment. The principal change was the expansion of the number of students and
schools tested. The assessment moved from testing a representative sample of schools and students
(SAEB) to a census design (Prova Brasil). This change allowed the government to calculate
comparable indicators for every Brazilian state and municipal primary school that taught 5th and/or
9th grade.
The federal government used IDEB to set national education goals. In 2005 the national IDEB score
was 3.6. Lula proposed that the country set the target of improving the national IDEB score to 6 by
2022. This target calculation was based on what INEP estimated would be the IDEB score of the 20
highest-ranking OECD countries on PISA. In 2013, the IDEB score was 4.9. This score is above the goal
established by the federal government (4.7). The federal government also uses IDEB to identify low
performing states, municipalities, and schools. Schools, states, and municipalities also use the
information to establish quality goals and develop improvement plans.
PDE also established policies targeted at low performing schools. In 2007, 7,085 schools in 1,242
municipalities were considered low performing based on their IDEB scores. The proposal to use a
quality indicator to identify failing schools was a new approach in Brazil´s three-tier federal
education system.
The PDE uses a legal instrument to foster collaboration between states and municipalities: the Goals
Commitment for the Education Plan (PMCTE). This is a group of 28 goals that states and
municipalities must fulfil. Some of the most important goals are full literacy by eight years of age,
reduced drop-out rates, extended school days, increased early childhood coverage with clear quality
standards, and the introduction of merit-based decisions for the appointment, salaries, and dismissal
of teachers and principals. Governors and mayors signed the PMCTE voluntarily. Nearly all of the
states and municipalities signed the commitment within one year of its release. The main impetus
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for this came from the fact that the federal government provides additional financial and technical
support to states and municipalities that sign the PMCTE. However, there is no robust evidence
regarding whether this has translated into significant practical changes, in terms of the states’ and
municipalities’ education policies, their implementation, or the level of funding for education.
The Plan of Articulated Actions (PAR), which lasted for four years, was one example of technical
assistance provided by the federal government. The PAR was a school management tool provided by
the Ministry of Education for diagnostic and policy planning. This tool had the following four
dimensions: educational management, teacher training, pedagogical practices and evaluation, and
facilities and pedagogical resources.
PDE-Escola was a separate planning instrument provided by the federal government. The actions
proposed by PDE-Escola were based on a detailed diagnosis of the current situation of low
performing schools, particularly focused on the schools’ weaknesses, in order to map out a strategic
improvement plan. Low performing schools were required to set clear goals and objectives and,
depending on the situation, to indicate the need for supplementary financial support that could be
provided by the federal government or private institutions. Most of these resources were provided
through FUNDEB, which the Ministry of Education increased, in 2007, to R$1 billion (approximately
half a million US dollars), to prioritise the 1,000 lowest performing municipalities (those with the
lowest IDEB scores).
IDEB and PDE moved to the centre of the Ministry of Education´s education agenda. The IDEB
introduced transparency in the goals expected and the results achieved by schools at different levels
of education and it also introduced more symbolic incentives related to higher IDEB scores and
whether or not a school´s IDEB improved (Alves, 2007)
Evidence confirms that IDEB increased transparency and influenced change in one of the most
persistent problems in Brazilian education: high rates of grade repetition. The national rate of grade
repetition has decreased by 10 percentage points since IDEB was introduced in 2007. Other positive
results were the introduction of school accountability measures (e.g. teacher incentives) in several
states and municipalities (e.g. São Paulo, Ceará, Rio de Janeiro, Pernambuco).
The national assessments also increased the relevance of the role of the federal government in
relation to coordinating national education policy. However, there is no evidence of a coordinated
assessment policy between the three levels of government. The standardised tests play a role in
identifying low performing schools and their causes, and helping to eliminate some of the
inefficiencies in the system, but they have little impact on the improvement of teacher and school
leader quality. State and municipal governments also lack the technical capacities to take advantage
of the information provided by the national assessments. Benefits could be realised from more
collaboration among the three tiers of government in regard to making better use of the national
school accountability instruments in the development of local policies.
There is also no systematic evidence regarding the impact on school quality of the school
improvement programmes (PAR) targeted at low performing schools. Some have argued that part of
the problem with these federal programmes is that they often do not guarantee effective
collaboration between state and municipal programmes, and they end up generating more
paperwork for schools (Gomez, 2014). The main changes in the Brazilian accountability framework
over the course of the reforms are summarised in the table in Annex A.2 of this report.
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3.3.3 Curriculum
The Lula administration introduced several amendments to the LDB, adding mandatory content for
the basic education curriculum. In addition, the National Education Council developed curricular
guidelines for primary and secondary education. However, they did not include the specific
knowledge, skills and capabilities required for each level, which made collaboration between the
federal government, the states and municipalities difficult. Nevertheless, some states and
municipalities (mainly state capitals) began to develop their own curricular frameworks (Castro,
2014).
In practice, states and municipalities implement the curriculum in the classroom through use of
textbooks. In doing so they emphasise the competencies needed for the student assessments (Prova
Brasil). Schools and teachers are allowed to choose among the textbooks distributed by the National
Textbook Programme. Often the books are not aligned to the state or municipal curriculum – in state
and municipal governments that have implemented a curricular framework – and schools within the
same municipality or state network often use different textbooks. The absence of a national
curriculum and competencies has in many ways been compensated for by the matrix of
competencies developed for Prova Brasil and other state and municipal assessments, which were
given particular importance after school accountability mechanisms were introduced (Namo De
Mello, 2014).
The national assessment became the main instrument for most states and municipalities and schools
to define the knowledge and skills that Brazilians should learn at each level. In the absence of a
national curriculum, Prova Brasil and other state and municipal-led assessments ended up taking the
place of such a curriculum – defining what should be taught, rather than serving as an instrument to
measure students’ performance on a pre-defined curriculum, as is the case in other more developed
education systems (Castro, 2014).

3.3.4 Education programmes
Bolsa-Familia was the centrepiece of the Lula social agenda. The programme, which was launched in
2004, was a scaling up and coordinating of the previous FHC Bolsa-family initiative with a simple
concept: providing disadvantaged families with cash transfers in return for keeping their children in
school and attending health care visits. Proponents argue that the programme was key to helping
Brazil more than halve extreme poverty and reduce income inequality. The programme also reduced
drop-out rates at primary and secondary schools and reduced grade repetition. The programme also
increased preventative health care visits and immunisation coverage, and reduced child mortality.
Critics have argued that the programme may have had unintended consequences, such as reduced
incentives to work and a decline in the autonomy of the poor (Lindert et al., 2007; World Bank,
2013).
The Lula administration also developed several programmes targeted at secondary schools and
higher education. The Literate Brazil programme (Programa Brasil Alfabetizado) was one of the
flagship education programmes of the Lula government. The programme, financed entirely by the
federal government, focuses on youth and adult literacy. While the implementation of the
programme is the joint responsibility of states and municipalities, the federal government allocates
funds and establishes criteria for their use.
The Secretary of Continued Literacy, Diversity and Inclusion (Secadi) was also created during the Lula
administration. The objective of Secadi is to contribute to the development of diversity, the
promotion of an inclusive education that promotes a respect for human rights, a sustainable
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environment and effective cross-sectional and cross-sectoral public policies. To achieve this
objective, Secadi has developed a number of programmes in the area of human rights, special
education, indigenous education, environmental education, and ethnic and racial inclusion.

3.4

Conclusions and lessons for Nigeria

Brazil´s federal education institutional arrangements and the reform episodes described above
provide valuable lessons for the newly-elected Nigerian government in regard to the
conceptualisation, design, and implementation of future education reforms. Here we focus on the
lessons of the structural changes introduced over the last few decades in Brazil, rather than specific
educational programmes.
Nigeria´s 1999 Constitution assigns shared responsibility across the three tiers of government –
federal, state, and local. Some have argued that this has generated overlap, duplication, and often
competition in the roles and responsibilities of the three tiers of government (Sanctcross et al.,
2010). Thus, the Brazilian constitutional division of roles and responsibilities across the three tiers of
government may serve as an interesting model for the Nigerian government.
The 1988 Brazilian Constitution defines the roles of the three tiers of government and rather loosely
establishes mechanisms for coordination. The major change introduced was that the Constitution
assigned a significantly more important role to the municipalities in the delivery of education,
granting municipalities the same power as states in terms of basic education policy formulation and
implementation.
The 1988 Constitution and the LDB also established a division of responsibilities in education.
According to the Constitution and the LDB, the federal government coordinates the national
education reform agenda, provides technical and financial assistance to the states and
municipalities, develops monitoring and evaluation systems, and disseminates schooling
information. The Constitution establishes that both states and municipalities are allowed to offer
primary education, but that the municipalities should prioritise this level, while the states should
prioritise secondary education. This federal arrangement has had a major impact on enrolments
across states and municipalities, and policy formulation and implementation across the three tiers of
government.
One additional lesson for Nigeria from Brazil´s 1988 Constitution and the LDB is the importance of
regulating and establishing formal mechanisms and incentives to ensure coordination between the
three tiers of government. In practice, the lack of formal mechanisms in Brazil has meant very little
collaboration takes place between state and municipal governments. In contrast, the federal
government has continued to exert significant influence over the two lower tiers of government
through funding and programmes, which have often not been aligned with state and municipal
education goals. The lower two tiers of government have also lacked coordination in respect of the
curriculum, which has generated problems for students who often attend municipal primary schools
and state secondary schools.
The lessons from Brazil´s funding instruments that are aligned with the goals of improving quality
and reducing spending inequities may also be valuable for Nigeria. In Nigeria, there is no established
requirement for education budget allocations with regard to the proportion of the total budget
spent on education and the distribution of education spending. There is also widespread corruption
in the country, which undermines effective education spending.
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The Constitution and LDB (and FUNDEF and FUNDEB) in Brazil regulate the financial responsibilities
of the three tiers of government. While the federal government is required to spend at least 20% of
its budget on education, state and municipal governments are required to spend 25% of their
budgets on education. The funding formula allocates resources based on the number of students
enrolled in primary and secondary schools.35 The law also requires states and municipalities to
allocate 60% of education funds to teacher expenditures, such as salaries, training, and professional
development.
The Brazilian government also introduced mechanisms of social control to increase the transparency
of education spending and to reduce corruption. FUNDEF and FUNDEB required the creation of
oversight councils at the federal, state and municipal levels to monitor and evaluate
implementation. The education expenditures were also made public (on the Ministry of Education´s
web site and at post offices) for all citizens to scrutinise. The government also made the Audit Court
(Tribunal de Contas) responsible for auditing education spending and establishing sanctions for
public managers who did not comply with the regulations.
While some sceptics have raised doubts about the funding formula´s ability to reduce regional
disparities and the limitations of the mechanisms of social control, most recognise that the funding
laws were important, not only for the expansion of basic education coverage, but also to improve
teacher quality. Public school teacher salaries increased in real terms by 400% and almost 75% of
public school teachers now have a college degree, compared to less than 20% in the early 1990s.
The lack of accurate data in Nigeria on basic education at the federal, state, and local level also
hinders efficiency in education spending, reduces transparency, and erodes trust between the
federal, state, and local governments. There are also few incentives for any of the three tiers of
government to implement a systematic monitoring and evaluation system. Nigerian policy-makers
and donors could learn from the design and implementation of Brazil´s school information system,
student assessments, and accountability measures. The Brazilian government made structural
changes to the previous information system, not just in terms of the way the data were collected,
but also institutional changes. First, they moved the division that collected the data from the
Ministry of Education to INEP, which became the official federal education statistics agency. Next
they developed more precise data collection procedures. They distributed questionnaires,
established strict completion deadlines, and held states and municipalities accountable for not
providing information on time.
Primary and secondary student assessments were also introduced gradually. In the early 1990s,
several states developed student assessment systems. The federal government launched SAEB in
1995. SAEB applied cognitive tests to a national sample of 5th and 9th grade primary school students
and students in the third year of high school every other year. In 2005, the government expanded
SAEB by testing all public school students in the 5th and 9th grades every two years (Prova Brasil).
The government continues to test a sample of 11th-grade public school students and private school
students in 5th, 9th, and 11th grades.36
Stagnant student achievement, persistent test score gaps, and poor performance in international
assessments (PISA) motivated policy-makers to introduce measures to hold states, municipalities,
and schools accountable for education outcomes. The change in the design of Prova Brasil created
an opportunity to introduce such measures. The government constructed a school-level quality
35

The previous funding formula, which was based on the population density of the states and municipalities, mainly
benefited the wealthiest urban areas.
36
Several components of Brazil´s national assessments are outsourced to research centres that specialise in student
testing.
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indicator (IDEB) to identify low performing states, municipalities, and schools. The IDEB scores are
also public and are widely disseminated by the government and the press. Schools, states, and
municipalities also use the information to establish quality goals and develop improvement plans.
Some states and municipalities also use IDEB to design teacher merit-based pay programmes. These
measures likely contributed to some of the recent improvements reported in national and
international assessments (Hanushek et al., 2012).
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Case Study 3: Education reforms in India

The Indian government has introduced two major education reform programmes at the federal level
over the last 25 years: the District Primary Education Programme (DPEP) and the Sarva Shiksha
Abhiyan ‘Education for All Movement’ (SSA). This case study largely looks at the two programmes in
unison, owing to the substantial overlap between them. Although the reforms have led to
improvements in some educational indicators, such as enrolment and drop-out rates, their impact
has fallen far short of their goals, particularly in the area of education quality. In 2000, India’s then
president, Dr KR Narayan gave a speech in which he described the contradiction of ‘two Indias’, the
coexistence of a large pool of highly educated technically qualified professionals with the world’s
largest number of illiterates (Little, 2010). Twenty years on from the introduction of DPEP, and
despite some improvements in education outcomes, this description still resonates.
While the Indian experience of education reform is by no means a success story, it does offer some
useful insights for other large developing countries with limited state capacity. This is because it
illustrates the many challenges involved in introducing meaningful education reforms in such a
context, and highlights some key pitfalls that governments should look out for when implementing
reforms. In line with this, the case study does not seek to identify policy templates that can be
transplanted to Nigeria, but rather to identify basic lessons or principles that can guide the process
of refining or implementing education reforms in Nigeria.
In order to put the rest of the case study into perspective two contextual factors are worth noting.
First, federal involvement in primary education is a relatively recent phenomenon in India. For the
first 30 years of independence, until 1977, only state governments had the power to make laws on
education. Similarly, until 1986 almost all funding for primary education came from state
governments. A second factor is that, because of the size of its population, administrative units in
India are not strictly comparable to those in other countries. The largest Indian state, Uttar Pradesh,
has 200 million people, more than many medium-sized countries. Similarly, the average Indian
district has roughly 1.9 million people, eight times as much as the average LGA in Nigeria.
The remainder of the case study is structured as follows: Section 4.1 describes the parameters of the
reforms and their main drivers; Section 4.2 outlines the components of the reforms; Section 4.3.1
looks at their impact, discussing the results of any rigorous evaluations as well as trends in education
outcomes over the course of the reforms; Section 4.3.2 contains the bulk of the analysis provided by
the case study, looking in depth at five key reform components. It analyses their design,
implementation, the way that they influenced the functioning of the education system, and the
factors that shaped their impact. Section 4.4 considers the extent to which the reforms were
responsive to evidence and Section 4.5 concludes with a summary of the key lessons for Nigeria.

4.1

The parameters of the reforms

4.1.1 DPEP
DPEP was launched in 1994 in 42 districts across seven states in India. Districts were selected on the
basis of two criteria: first, that they had a female literacy rate that was below the national average of
39% (in 1991); and, second, that they had successfully implemented a total literacy campaign, which
was expected to have boosted demand for elementary education. Over a period of five years, DPEP
was scaled up to cover 272 districts across 18 states that served over 30 million primary school
children in India (World Bank, 2003). The programme was heavily funded by donors, but designed by
Indian educators and managers (Pandey, 2000).

EDOREN – Education Data, Research and Evaluation in Nigeria

80

Comparative Review of Basic Education Reforms: Part 2 – Country case studies REVISED REPORT

July 2015

The programme’s introduction came against the backdrop of extremely poor basic education
outcomes in the country. For much of the post-independence period, the government had
prioritised higher and technical education, to the neglect of primary education, as the former was
seen as essential in order to build the skills base required for economic growth. One consequence
was that, as at 1990, over four decades after independence, almost 50% of the adult population was
illiterate (though this was down from 88% at independence), and 25 million children were not in
school (World Bank, 2007).
Domestic awareness of these failures had contributed to the formulation of the National Policy on
Education (NPE) in 1986. This expressed a new sense of commitment at the federal level to universal
elementary education. The NPE also provided for a number of initiatives that were subsequently
built on as part of DPEP – the creation of Village Education Committees (VECs), a proposed shift to
district-level planning, the establishment of District Institutes of Education and Training (DIETs) and a
recognition of the need to move away from traditional, rote-based pedagogical approaches (Little,
2010).
These domestic forces were reinforced by external factors. In 1992 India experienced a balance of
payments crisis that forced the government to cut expenditure on social services. In response, the
World Bank provided the government with a US$500 million Social Safety Net Adjustment Credit
that included funding for a centrally-sponsored primary education programme. The 1990 Jomtien
Conference’s emphasis on primary education may have played a role in shaping donors’ priorities
and forging their subsequent support for DPEP (Colclough and De, 2010).
DPEP sought to tackle a range of challenges in primary education. At the time of its introduction
most primary school-age children had physical access to a school, but drop-out rates were extremely
high and teaching quality was poor. Nearly 25% of children who were officially enrolled in school
dropped out before reaching Grade 2 and 50% dropped out before Grade 5. There were large
disparities in access and participation across social groups, and between girls and boys. Learning
levels were very low: assessments by the World Bank of children in Grades 2 and 5 across seven
states found that on average children had mastered less than 25% of the curriculum associated with
their grade. These poor outcomes partly reflected the large number of first-time learners from
illiterate homes, low quality school inputs, and weak state-level planning and management systems
for primary education (World Bank, 1994).
DPEP’s objectives were formulated in response to these conditions. The programme sought to
reduce gaps in enrolments, drop-outs and learning achievements across genders and socioeconomic groups to less than 5%; lower the overall primary school drop-out rate to less than 10%;
boost learning achievement levels by at least 25%; and provide access to primary schooling or its
equivalent in non-formal education to all children (Pandey, 2000). It also had two intermediate goals
– to improve institutional capacity to manage primary education at the national, state, district and
sub-district levels, and to increase community participation in education (World Bank, 2007).
Apart from building on some of the key proposals in the NPE, DPEP’s design drew on a range of
state-level education programmes that were being implemented at the time. Notable amongst these
were the Lok Jumbish programme in Rajasthan, which sought to improve educational outcomes by
involving community members in planning for, and monitoring of, their children’s education; the
Shiksha Karmi scheme, also in Rajasthan, that set up non-formal schools using local teachers to
expand access to schooling; and the Andhra Pradesh Primary Education Programme, which sought to
bring about a shift to more interactive, child-centred teaching practices in the state (Pandey, 2000).
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While there were no legal or constitutional changes specifically associated with DPEP, there were
two prior developments that influenced the direction of the programme. The first was the NPE,
which expressed a new level of commitment at the central level to elementary education. The
second was the passage of the landmark 73rd and 74th Constitutional Amendment Acts (1992) that
sought to rejuvenate local government institutions and foster the decentralisation of service delivery
to these institutions. The themes of decentralisation and community mobilisation that underpinned
these Acts were also central elements of DPEP.
In order to implement DPEP, parallel structures were set up at the central, state, and district levels.
At the centre, the programme created a General Council, headed by the federal Minister of Human
Resource Development (HRD), a Project Board, led by the head of the Department for Education
(DoE) within the Ministry of HRD), and the DPEP Bureau, which sat within the DoE and had primary
responsibility for implementation at the federal level. At the state level, societies were set up that
consisted largely of members of government, but also included educators and representatives of
civil society. A key aspect of these societies was that they managed their own bank accounts. This
was geared towards making the disbursement of funds more efficient and less bureaucratic. At the
district level, Implementation Committees were set up, chaired by District Collectors – the
administrative heads within each district. The key feature of this setup was that DPEP was run by a
set of institutions that were not part of the mainstream bureaucracy, but that had representation
from the highest levels of government.

4.1.2 SSA
In 2001/02, DPEP was succeeded by SSA, India’s flagship programme for achieving universal
elementary education. SSA subsumed all federal-level interventions on elementary education,
bringing them under one wing. Its introduction was marked by the passage of the 86th
Constitutional Amendment, which paved the way for free and compulsory education for children
aged 6–14 to be made a fundamental right. It took another seven years for this to be enshrined in
legislation, as part of the Right to Education (RTE) Act 2009.
SSA’s internal political drivers were similar to those that had underpinned DPEP – an awareness at
the federal level that, despite some progress, elementary education outcomes remained abysmally
poor. Some impetus may have also come from the very high levels of demand amongst all sections
of Indian society for quality education in the period following economic liberalisation at the start of
the 1990s (Ramachandran, 2004). Another relevant factor was the 1993 Supreme Court ruling in the
case of Unnikrishnan vs. the State of Andhra Pradesh. The Court ruled that Article 45 of the
Constitution, under which the government was obliged to provide free and compulsory education to
all children aged 14 and under, should be read alongside the fundamental right of all citizens to a life
with dignity. The Court ruling asserted that no one can live a life of dignity without education, so
education should be treated as a fundamental right (Little, 2010). This ruling set the country on the
long path towards the passage of the RTE Act.
The SSA introduced a set of highly ambitious goals for the Indian government:
•

universal enrolment by 2003 (including in non-formal/alternative schools);

•

universal completion of five years of primary schooling by 2007;

•

universal completion of eight years of elementary schooling by 2010;

•

the provision of elementary education of satisfactory quality (note that documents produced by
the SSA describe this concept in broad terms, but do not define how success on this front is to
be assessed );
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•

the closing of all gender and social category gaps at the primary stage by 2007 and at the upper
primary stage by 2010; and

•

universal retention by 2010 (SSA, 2002).

As in the case of DPEP, various new structures were created to implement SSA. At the federal level,
responsibility for implementation was allocated to a newly-formed Department of School Education
and Literacy, which sits within the Ministry of HRD. New bodies with high-level political
representation were formed to oversee implementation – a General Council, chaired by the Prime
Minister, and an Executive Committee, chaired by the Minister of Human Resource Development.
The SSA framework also provides for the establishment of national and state-level ‘missions’ to drive
implementation. State governments have flexibility in setting the composition and structure of these
state-level missions or implementation societies, but are encouraged to ensure there is broad-based
external participation to boost transparency, and high-level representation from within government.
State governments are also required to set up implementation units at the district and sub-district
levels, although, again, they have the flexibility to do this in line with their context and needs. A key
rationale for creating these new bodies was to make the disbursal of funds more efficient. However,
one negative side-effect is that mainstream educational institutions, which have lost some of their
core responsibilities to the SSA bodies, have been weakened, raising questions about their capacity
to take on these responsibilities once SSA comes to an end.

4.2

The main elements of the reform programmes

This section describes the main elements of DPEP and SSA. A detailed analysis of some of these
elements is provided in Section 4.3.2.

4.2.1 DPEP
DPEP sought to improve educational outcomes in the selected districts through two channels. First,
it provided additional funds to the districts, which resulted in an increase in their total spending on
primary education by 20%, on average (Pandey, 2000). Of these funds, 85% consisted of transfers
from the centre (these were almost entirely externally financed). This amounted to a significant
increase in federal funding for elementary education nationally, although this was from a very low
base and elementary education continued to be largely financed by state governments. In order to
ensure a genuine increase in funding, the transfers from the centre were conditional on state
governments maintaining their own spending on primary education in real terms. Limits were set on
the share of funds that could be spent on project management (6%) and civil works (initially 24%,
raised to 33% in 1999) to encourage an increase in spending on educational inputs other than
infrastructure. Second, DPEP tried to change the way that primary education was funded and
supported in the selected districts. A key aspect of its design was that it was a district-level
programme. Education plans were designed at the district level and were funded directly by DPEP,
which made the financing process less bureaucratic and more flexible (Prakash, 2008). Changes in
educational outcomes were also monitored at the district level, although it is not clear if or how
district-level officials were held accountable for these outcomes.
Various steps were taken to boost community engagement with the education system. Public
awareness of the value of education was built through rallies, campaigns, fairs and puppet shows
(World Bank, 2003). DPEP helped to set up over 170,000 VECs and encouraged community
engagement with the education system through this medium. VECs were encouraged to mobilise
resources for school improvement and exercise oversight over primary schools. DPEP also
popularised the use of local-level planning techniques, such as school mapping and micro-planning,
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whereby community members were involved in mapping school participation and needs in their
local area, and in using this to identify priority areas for funding.
Changes were introduced to the system of teacher training. DPEP created the first system of regular
in-service training for primary school teachers in the country. This consisted of 6–10 days of training
per year, meetings at the cluster level and school visits by a mentor teacher (World Bank, 2007). The
programme also introduced changes to the institutional setup for teacher training. Block and Cluster
Resource Centres were created at the sub-district levels to provide locally tailored support to
teachers.
DPEP sought to increase the use of data to inform the design of interventions and to monitor
progress in their implementation. To this end, the District Information System for Education (DISE)
was set up, and regular ‘report cards’ produced at the state and district levels. The report cards
contained data on roughly 400 variables, largely related to educational inputs and enrolment (see
Section 4.3.2.5). The programme tried to support innovation by setting aside funds at the district
and state levels for experimentation with new approaches in primary education delivery. This led to
some new initiatives, involving the creation of community libraries, double shifts at schools, and
work experience schemes for girls, but did not lead to any major systemic reform efforts (World
Bank, 2007). The programme’s other key elements included the allocation of funds for alternative
education programmes to boost access in remote areas, and the development of new primary
school curricula and learning materials as part of a broader effort to reduce the incidence of rotebased learning (World Bank, 2007).
In terms of its broad design, DPEP was responsive to the needs and issues in the education sector
and had significant potential to improve outcomes. One gap, however, was that it left the system of
teacher management untouched. This was notable given that high absence rates amongst teachers
had highlighted that there were problems with teacher accountability and motivation in public
schools.

4.2.2 SSA
SSA has retained and built on many of the changes introduced by DPEP. SSA places similar emphasis
on decentralised planning, seeking to give sub-district levels of government greater control over
resource allocation decisions (at least in theory – see Section 4.3.2). It has sought to involve a range
of grassroots organisations in managing schools (Little, 2010). The in-service teacher training
introduced within ‘DPEP districts’ has been expanded to other districts under SSA. The DISE has,
similarly, been scaled up to cover all districts in the country. Continuity in institutional structures is
likely to have facilitated this scaling-up process – the DISE was set up by the National Institute for
Educational Planning and Administration, which continued to manage it post-DPEP. Alternative or
non-formal schools have continued to be funded under SSA. Like DPEP, the centre finances the bulk
of SSA. This is partly through a dedicated education cess (or tax), introduced in 2004/05. When SSA
was first launched, the funding ratio between the centre and the states stood at 75:25 (with a
portion of central funding coming from donors). This has now been reduced to 65:35, with the
exception of certain states that have particularly low income levels or educational outcomes.
One distinctive feature of the SSA period has been the introduction of the RTE Act. The core
provision of the Act is that all children aged 6–14 years are legally entitled to free and compulsory
education. The Act also introduced various norms related to school inputs and facilities. These
include maximum PTRs of 30 in primary schools and 35 in upper primary schools; separate toilets for
boys and girls; one classroom per teacher; access to drinking water; and the need for all schools to
have a kitchen (for the preparation of mid-day meals) and a playground. It also introduced new rules
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related to private schools, requiring that all private schools must have a certificate of recognition
from the government, which is conditional on them meeting a set of criteria related to school
facilities, teachers’ qualifications and teachers’ pay. In addition, private schools are required to
allocate 25% of places to children from poor backgrounds at no cost. This is to be reimbursed by the
government, although there is no commitment to pay the full cost of provision. Another notable rule
introduced by the Act is that all children must be automatically promoted from one grade to the
next in the elementary years, regardless of levels of learning.
While the impact of the RTE remains unclear, a few of its shortcomings are evident at this stage. By
the time the Act came into force, the primary net enrolment rate in India was above 90%. This
indicated that the main challenge in elementary education was not boosting access (which was
already high) but reducing drop-outs and improving education quality. The approach that the RTE
Act took to improving quality was to specify minimum standards related to school inputs. The
evidence base for this approach, however, is shaky as the types of inputs that the Act mentions
(including teachers’ pay and qualifications) are not necessarily associated with better learning
outcomes. In fact, in the case of private schools, these input-related conditions could be doing more
harm than good as they are contributing to the closure of low cost private schools, with little regard
for their impact on learning. The introduction of automatic promotion is another questionable
aspect of the Act. If children have not attained the minimum competencies associated with their
grade, then it seems unlikely that promoting them to the next grade will lead to much learning as
the curriculum for one year builds on that for the previous year. These issues raise serious questions
about the effects of the RTE Act.
There are two other points that are worth noting about SSA. The first is the immense scope for
differences in approaches across states. The centre has set targets and a framework for
implementation, but there is much potential for inter-state variation, including in the extent of
decentralisation to local bodies, the powers given to VECs, and the types of strategy used to expand
access or improve learning. The second is the growing use of ‘para teachers’ – contract teachers who
are typically less qualified and are paid less than regular teachers – that began under DPEP and has
continued under SSA. This has not been an explicit component of either programme, but has, in part,
resulted from policies introduced under these programmes that have given VECs or local
governments the right to hire teachers on terms that can differ from state-level norms. It has also
resulted from a new-found willingness at the centre to allow federal funding to be spent on hiring
contract teachers (Govinda and Josephine, 2004). The implications of this trend are discussed in
Section 4.3.2.
Overall, SSA’s design is perhaps more open to criticism than DPEP’s. By the time SSA was introduced,
it was abundantly clear that there were major deficiencies in teacher accountability (De et al., 1999).
However, apart from giving local bodies some control over the recruitment of para teachers, SSA left
the system of teacher management untouched, reflecting a lack of willingness to take on the
teachers’ unions. A second key flaw is the narrow focus on school inputs as a means to improve
quality, for which there is limited justification in the literature on learning outcomes. A broader issue
has been that implementation has been riddled with problems, as will be discussed in Section 4.3.2.

4.3

The results of the reforms

This section starts by reviewing the evidence on the overall impact of the reforms – the findings of
any rigorous evaluations and, failing that, the changes in key education outcomes over the course of
the reforms. We then look in greater detail at five elements of the reforms – community
mobilisation, decentralisation, teacher training, the use of contract teachers, and the DISE system.
We look at the implementation of these elements, the channels through which they influenced
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accountability relationships, and their results. Two factors have determined the choice of elements
to focus on – their significance within DPEP and SSA, and their likely relevance for Nigeria.

4.3.1 Overall impact on education outcomes
There has only been one rigorous evaluation of DPEP’s impact on educational outcomes. This
covered its first phase and used propensity score matching to isolate the improvements that could
be attributed to it (Jalan and Glinskaya, 2003). The study found that, controlling for other factors,
DPEP had a small positive impact on primary school attendance rates, the stock of completed
primary schooling, and progression to upper primary school. The results were better for boys than
for girls, which is of note given DPEP’s focus on gender parity. The net impact of the programme was
found to be much lower than the gross improvements in outcomes in the DPEP I districts,
highlighting the weaknesses of drawing conclusions based on simple before-and-after comparisons
of outcomes. There are some caveats to interpreting these results, however. The evaluation did not
control for other education interventions that were taking place at the time in non-DPEP districts. It
also did not control for the potential catalytic effects of DPEP on non-DPEP districts, whereby some
of the changes introduced under the programme were observed and adopted by non-DPEP districts.
As a result, it is possible that the study understates the impact of the programme (World Bank,
2007).
Given the dearth of rigorous evaluations of DPEP, a brief overview of the trends in key education
indicators over the course of the programme may be useful, although this needs to be interpreted
with caution as the question of attribution remains unanswered. Over the course of DPEP, the
primary gross enrolment ratio increased from 92.5% for recognised schools to 98.2% for recognised
and alternative schools in DPEP I districts. In DPEP II districts, significant increases were only seen in
Gujarat and Maharashtra (World Bank, 2003). These figures mask considerable variation across
States, with enrolment falling in some states. A key explanation is likely to have been the shift in
enrolment from public schools to private schools during the 1990s. This underlines the importance
of having good coverage of private schools in EMIS data in order to get a reliable picture of
enrolment trends.
Changes in gender and social parity were mixed. In the DPEP I states, where the average gender gap
was initially eight percentage points, the target of reducing this to less than five percentage points
was met in six of the seven states. In DPEP II states, where it initially stood at 12 percentage points,
the target was met in six out of 10 states (World Bank, 2007). Progress was also made in bridging
disparities in enrolment amongst scheduled castes, whose enrolment share increased to the point of
being in line with their share of the population. However, scheduled tribes (STs) remained under
served. The World Bank (2007) highlights a number of potential reasons for this: DPEP did not make
much progress in developing textbooks in tribal languages; ST parents were largely underrepresented on VECs; Micro-planning exercises often overlooked ST communities; textbooks
continued to contain some biases against lower castes and tribals; and teachers sometimes
reinforced these biases in their behaviour towards students.
Changes in drop-out rates fell far short of programme’s goals. The target of less than 10% was only
met in Kerala, where drop-out rates were already below this level at baseline. In all other states
drop-out rates stood at 10%–40% at the end of the programme (World Bank, 2007). DPEP’s poor
performance on this front may reflect a flaw in its design. The programme implicitly assumed that
improvements in the presence of schools and school inputs would lead to higher retention, and
largely neglected other demand-side constraints to school participation. Conversely, it may reflect
the rise in private enrolment at the time, with some of the observed drop-outs actually representing
transfers to private schools.
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DPEP’s impact on learning outcomes is unclear. The achievement tests used to assess this impact
were changed halfway through the programme because of curriculum changes, but data are
available on changes between baseline and midline, and between midline and endline. These data
suggest that learning outcomes increased substantially over both periods (see Table 17). However, a
question remains regarding how much of this increase can be attributed to DPEP. The World Bank
(2007) suggests that this can be inferred by looking at performance over time. If changes were
driven by DPEP, then one would expect to see consistent changes between baseline and midline,
and between midline and endline (i.e. districts that saw improvements over the first period should
also see improvements over the second period). However, this was only the case in half of DPEP I
districts and about one-third of DPEP II districts, which raises questions about the extent to which
these changes can be attributed to DPEP, as well as about the validity of the tests (World Bank,
2007).
Table 17: Percentage changes in average test scores in DPEP districts
Grade

Subject

DPEP I

DPEP II

Baseline to
a
midline

Midline to
b
endline

Baseline to
a
midline

Midline to
b
endline

1

Language

11

20

23

12

1

Mathematics

28

20

40

13

3 or 4

Language

19

35

15

16

3 or 4

Mathematics

13

45

18

23

a
b

Based on a test given to a full sample prior to project start up and to a small sample at midline.
Based on a new test given both at midline and at the end of the project.

Source: World Bank (2007)

The evidence base for SSA is more limited than that for DPEP as there have been no rigorous
evaluations of its impact. Data are available on overall trends in educational outcomes over the
course of the programme, but, as mentioned above, these need to be interpreted with caution. With
respect to school participation, DISE data indicate that gross and net enrolment rates at the primary
level have increased, and gender parity has improved at both the primary and upper primary levels
(see Table 18). As at 2012/13, net enrolment rates stood at 91% at the primary level and 64% at the
upper primary level. These numbers may understate actual enrolment owing to incomplete
coverage of private schools – an independent survey of 16,500 villages across the country found that
almost 97% of children aged 6–14 were in school (Annual Status of Education (ASER) Centre, 2015).
Repetition rates have dropped dramatically, although this may be driven largely by the policy of
automatic promotion introduced under the RTE Act. Drop-out rates have halved at the primary level,
but the current rate still means that almost 20% of children who enter Grade 1 do not make it to
Grade 5.
Although school participation has improved over the course of SSA, the programme has not yet met
any of its access-related targets (universal enrolment, universal completion of eight years of
schooling, universal retention, no gender or social disparities). One likely issue is that these goals
were too ambitious to start with. The SSA’s targets were set by the centre, but responsibility for
elementary education provision and financing rests largely with the state governments. By setting
ambitious targets, the centre may have been seeking to put pressure on the state governments to
prioritise elementary education when allocating state-level resources. Another potential explanation
is that the implementers of SSA did not do enough to diagnose why drop-out rates, for example, are
high, which would have meant that their interventions did not fully address the root causes of the
problem. This points to one important, if basic, lesson: the need to diagnose the problem at hand
before trying to find solutions to it.
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Table 18: Changes in key education indicators
Subject
Gross enrolment rate (%)

Primary
2004/05
2012/13
97.8
106.0

Upper primary
2004/05
2012/13
82.5

Net enrolment rate (%)

84.5

a

90.8

Gender parity index

0.91

0.94

Repetition rate (%)

6.3

1.2

0.9

Average annual drop-out rate

10

4.7

3.1

Transition rate from primary to upper
primary
a

78.0

64.2
0.83

0.95

89.6

2005/06.

Source: DISE Flash Statistics, various years.

Given that enrolment rates were already quite high when SSA was introduced, its impact on learning
outcomes is perhaps of greater interest. SSA itself has not created a regular, reliable system to
monitor learning outcomes, let alone measure the learning improvements that can be attributed to
it (Pritchett, 2014). Since 2001 the National Council of Educational Research and Training (NCERT)
has carried out three rounds of school-based National Assessment Surveys (NASs) in a sample of
schools, but the results of these surveys are not comparable (Oza and Bethell, 2013). This gap has
been partly filled by the annual surveys carried out by the ASER Centre, a CSO affiliated with India’s
largest education non-governmental organisation (NGO), Pratham. The ASER surveys, carried out
since 2005, assess over half a million children across rural India each year on their basic literacy and
numeracy skills. The surveys point to very low learning levels and a deterioration in these over the
last seven years (see Table 19). For instance, the share of children in Grade 3 in government schools
who can read a Grade 1-level paragraph fell to 32% in 2014, from 47% in 2007 (the earliest year for
which comparable test results exist). The share of children in Grade 5 who can divide nearly halved,
from 41% to 21%, over this period.
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Table 19: Basic language and mathematics skills of children at government schools in rural India
Change (percentage

2007

2010

2014

Children in Grade 3 who can read a Grade 1-level text
(%)

46.7

42.5

31.8

-14.9

Children in Grade 5 who can read a Grade 2-level text
(%)

56.7

50.7

42.2

-14.5

Children in Grade 3 who can subtract (%)

40.2

33.2

17.3

-22.9

Children in Grade 5 who can divide (%)

41.0

33.9

20.7

-20.3

points; 2007–14)

Source: ASER Centre.

There are a few caveats with regard to interpreting these results – they apply only to rural schools
and they do not tell us what would have happened in the absence of the SSA. They are also based on
one particular approach to testing – home-based tests of basic literacy and numeracy. However, the
picture of abysmal learning outcomes that emerges from ASER has been corroborated by a number
of other independent assessments that use different methods, including longitudinal studies in
Andhra Pradesh, PISA tests in Himachal Pradesh and Tamil Nadu, and tests based on psychometric
approaches carried out across 18 states by a consultancy, Education Initiatives (ASER Centre, 2015).
The overall picture that emerges is that while both DPEP and SSA have made considerable progress
in expanding access to schooling, learning outcomes have remained extremely poor, undermining
the actual gains from the improvements in access. The question as to why learning outcomes are so
poor is a complex one. The factors at play include the challenges that teachers face given the
prevalence of multi-grade classrooms and the large numbers of first generation learners; limited
mechanisms to hold teachers to account; and deficiencies in the quality of training and support that
teachers receive. DPEP and SSA have tried to address some of these issues. For instance, VECs were
expected to play a role in holding schools and teachers to account. The next sub-section looks at
some of these interventions, and the factors that have impeded their impact.

4.3.2 Key reform components: Implementation, channels of impact and outcomes
4.3.2.1

Community mobilisation

VECs have been seen as the main channel for participatory action under both DPEP and SSA. They
are expected to act as partners in the provision of education, both in terms of resource mobilisation
and monitoring the quality of schools, and they are expected to play a role in building awareness of
the value of education. The establishment of VECs had begun under the NPE and continued under
DPEP. DPEP also trained VEC members on various issues, including micro-planning and monitoring
drop-outs. SSA has, similarly, set aside funds for such training. Most recently, the RTE Act has
specified that all schools must have a School Management Committee (SMC) – effectively another
version of a VEC – consisting of elected representatives of local authorities, parents and teachers
(Mehrotra, 2012).
The core rationale for community participation in managing public services is that service users have
better access to information about the quality of these services than a bureaucrat in the state or
national capital. They also have stronger incentives to monitor service providers. Giving service users
some control over management should, therefore, lead to improvements in service quality (Banerjee
et al., 2010). With respect to the framework outlined in Section 2 of the synthesis report (Part 1 of
this Comparative Review), community participation is intended to strengthen the short route of
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accountability via arrow 9 (i.e. citizens exercising greater governance and watchfulness over service
providers). The need for stronger accountability is particularly relevant in the Indian context where
teacher absenteeism is a huge problem. A widely cited study by the World Bank, that surveyed 9,000
government schools across 20 states in late 2002 and early 2003, found that 25% of teachers who
were supposed to be in school on the day of the survey were absent. Furthermore, only half of
teachers who were present were actually teaching at the time that the school was visited
(Chaudhury et al., 2006). It is worth noting that public school teachers in India are paid much more
than their private counterparts, so high absenteeism is not driven by low motivation linked to pay. A
second argument for community involvement in managing schools is that community members have
greater knowledge of the condition of the school and its needs, and are therefore in a better
position to decide how resources for school improvement should be spent.
There are a few conditions related to implementation and design that need to hold in order for the
theoretical effects outlined above to hold in practice. First, VECs need to be given enough power to
be able to hold service providers to account. This has typically not been the case in the Indian
context. State governments have varied considerably in terms of the power vested in VECs. The
north-eastern state of Nagaland has made the most far-reaching changes, through its
communitisation policy. The key change is that teachers’ salaries are disbursed by the VEC, which
has the right to implement a ‘no work, no pay’ principle (Govinda and Bandyopadhyay, 2010). In a
number of other states, while VECs have no control over regular teachers, they have some rights
related to hiring and firing contract teachers. In India’s most populous state, Uttar Pradesh, VECs can
request funds for hiring a contract teacher and recommend eligible people from the community to
be appointed to the post. The VEC also decides whether to renew the teacher’s contract at the end
of the year. One caveat here is that the district government is under no obligation to meet requests
by the VEC that a para teacher be appointed (Banerjee et al., 2010). In most states VECs have little
control even over contract teachers, and their role seems to be largely restricted to carrying out
community sensitisation activities, and deciding how to spend school grants and locally-mobilised
resources. As a result, there is little scope for them to hold schools to account.
In a discussion of the RTE Act, Mehrotra (2012) recommends that the government introduce rules
giving SMCs (which are akin to VECs) the right to approve teachers’ leaves of absence, and their
salary releases, conditional on attendance and performance. He does go on to note, however, that
the original draft bill did give SMCs the power to appoint teachers, and made teachers employees of
the school rather than of the district. These were the only two provisions in the bill that would have
changed the accountability structure for teachers and that were not primarily input-based. Tellingly,
they were dropped from the final version of the bill that was presented to Parliament (Mehrotra,
2012).
A second, and more basic issue, is whether VEC members are aware of their responsibilities, and
whether these bodies are actually functioning. A study conducted in DPEP Phase I districts found
that roughly half of all VECs were not holding the required minimum of one meeting per month.
Reasons cited included a lack of time, political interference and social divisions (World Bank, 2003).
Smaller-scale studies paint a similar picture. In a study in a tribal area in Andhra Pradesh, Rao (2009)
asked members of the School Education Management Committees (SEMCs) – the local equivalent of
VECs – whether there was a body in the village to deal with issues related to education. In a striking
display of the failure of SEMCs to take root, nearly half of their own members said that there was no
such body in the village. The study also found that 70% of respondents had not participated in a
single SEMC meeting, many SEMCs did not hold meetings at all, most respondents were not aware
of the resources that the school was receiving, and most did not know that, as members of the
SEMC, they were supposed to approve the use of school development grants. Similar findings have
been recorded by a study of 280 villages in Uttar Pradesh (Banerjee et al., 2010). The authors found
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that while most villages did have a VEC, 92% of parents did not know that the VEC existed.
Furthermore, there was little awareness of the VEC’s responsibilities – only 21% of members knew
that the VEC was entitled to resources from SSA, and only 3.6% knew that the VEC could request
funds from the government to hire a para teacher. The main explanation for this was a lack of
sufficient sensitisation and awareness raising by the government about the VEC’s roles and
responsibilities.
De et al.'s (2011) findings from an eight-state survey carried out in 2006 – a follow-up to the 1996
survey documented in the landmark Public Report on Basic Education in India (PROBE) – offer one
exception to the bleak picture painted above. The study found that VECs were a more visible
presence than they had been 10 years previously. In particular, they were found to be playing an
active role in monitoring school maintenance and construction, the provision of state-funded
incentives (such as textbooks and mid-day meals), and the appointment of contract teachers.
However, they were much less active in monitoring teacher attendance. The authors suggest that
the scope for this monitoring may have been restricted by the fact that the school head teacher was
typically a member of the VEC.
A third issue is whether VEC members have the capacity (and integrity) to carry out their
responsibilities. A review of fiduciary responsibility during DPEP II showed that state project officers
were often unable to reconcile the amounts disbursed to local bodies with their statements of
expenses, pointing to weaknesses in financial management by these local bodies (World Bank,
2007). There are also questions about whether VEC members have the ability to monitor the quality
of teaching; this is discussed below in the context of para teachers.
A final issue relates to whether these bodies are truly representative of the community. The
evidence suggests that this is often not the case (Govinda and Bandyopadhyay, 2010). Studies on
DPEP have recorded that micro-planning exercises often excluded socially disenfranchised groups,
these groups were typically silent during community meetings, and that teachers often made all the
important decisions taken by the VEC (World Bank, 2003). In their micro studies in six states,
Ramachandran and Saihjee (2002) found that Tamil Nadu was the only state in which women and
members of the lower castes were playing an active role in the VEC. In the rest, elite interests
appeared to prevail and the functioning of the VECs was affected by caste identities.
In light of these design and implementation failures, it is unlikely that VECs have had much of a
positive impact on education outcomes, although there do seem to be pockets of success. One
example is the case of VECs in communities with non-formal schooling provided under the Education
Guarantee Scheme. These communities tend to be smaller and more homogenous, creating greater
potential for collective action. In addition, communities play a major role in setting up schools under
the Scheme – they have to request the school, find a place for it to operate at the start, and
nominate a teacher – creating greater scope for genuine participation (World Bank, 2003).
The literature provides some insights about the relative importance of the issues identified above. A
randomised control trial (RCT) in 280 villages in Uttar Pradesh offers an indication of the relative
importance of awareness about the VEC’s role (Banerjee et al., 2010). Communities were divided
into four groups. In the first group, activists from a prominent local NGO, Pratham, spent a few days
facilitating group discussions and village meetings to spread awareness about the VEC, its
responsibilities, and the resources it has access to under SSA. In the second group, in addition to this
information campaign, community members were trained to use a simple tool to monitor students’
learning outcomes. In the third treatment group, in addition to the first two interventions,
interested community members were trained to administer a simple programme to help improve
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students’ learning outcomes. The fourth group received no intervention and served as the control
group.
In the first two treatment groups, there was no significant change in community engagement with
the school or in learning outcomes. However, a significant improvement was recorded in the third
case, suggesting that community members are more willing to take individual, direct action to help
improve learning outcomes, than to try and take collective action to change the school system. This
lack of engagement was not restricted to the sphere of education: only 14.2% of respondents said
that a member of their households had ever attended the Gram Sabha village meetings that were
introduced as part of the 1993 decentralisation initiative. The key issue that this highlights is that if
community members believe that participatory institutions are not an effective channel for bringing
about change – either because these institutions lack authority, or because they are seen to be
unresponsive to the community’s concerns – then no amount of awareness raising is going to lead to
greater engagement with these institutions. In such a context, individual action will be preferred,
which can improve learning outcomes, but which has limited implications for the functioning of the
education system.
These findings are conflicted to some extent by another RCT conducted in three states – Uttar
Pradesh, Madhya Pradesh and Karnataka (Pandey et al., 2009). In this case the intervention
consisted of a set of information dissemination tools delivered to selected villages six times over the
course of roughly two years. The tools included a short video that could be watched on a mobile
phone, wall paintings, a take-home calendar and a learning assessment booklet. The intervention
had a positive impact on awareness of the roles and responsibilities of VECs, on community
engagement, and on teacher attendance in two of the three states (Uttar Pradesh and Madhya
Pradesh). However, in Karnataka, these impacts were largely concentrated amongst elite members
of the community, whereas in the other two states they were concentrated in villages with a small
share of scheduled castes and STs (socially disadvantaged groups). These findings suggest that a
structured, intensive information campaign can potentially lead to greater community engagement.
However, the fact that this disproportionately benefits elite groups and more homogenous
communities is disconcerting, and raises fundamental questions about the scope for communitybased organisations to deliver change in deeply stratified societies.
India’s disappointing experience with VECs offers some cautionary lessons for Nigeria, where SBMCs
have been set up with similar goals. The key lesson that emerges is that SBMCs need to have the
power to hold service providers to account, if they are to perform an oversight function. This could
take the form of the power to fire under-performing teachers; the power to make formal complaints
to the LGA, which the LGA would then be legally obliged to investigate within a set period of time; or
the right to disburse teachers’ salaries, as in Nagaland. In the absence of some powers of this kind,
community members are unlikely to see the SBMC as an effective medium for holding schools to
account, and are less likely to engage with it. Once such rights are in place, oversight could also be
encouraged by spreading awareness about cases where SBMCs have been successful in holding
schools to account. This could be done through alternative mediums like puppet shows and plays,
which may be more successful than other methods in attracting an audience and holding its
attention. A related point is that community members need to have faith in their own ability to be
heard on the SBMC and to shape its activities. If they feel that the SBMC is controlled by the head
teacher or by elite groups, then they will have little incentive to participate in its activities. On a
more basic note, the Indian experience highlights that considerable effort and innovative
approaches may need to be taken to raise awareness about SBMCs’ rights, responsibilities and their
ability to affect change.
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Decentralised planning

Data collected in the 1980s revealed huge variation in educational outcomes across districts in India.
This pointed to the benefits of shifting resource allocation decisions from the state level to the
district level. In line with this, DPEP was designed as a district-level programme. Funding was directly
provided to districts, which were tasked with designing medium-term and annual plans. Changes in
educational outcomes were also monitored at the district level (Pandey, 2010). Districts had
tremendous flexibility in drawing up their plans and only had to adhere to four criteria: they were
required to engage with other departments that were working on school-related interventions; have
a special focus on girls and other disadvantaged groups; involve local communities in the planning
process; and take steps to improve school quality. This marked a significant change from the status
quo. Previously, sectoral plans had been designed at the national level; these then set the
framework for state plans, and further for district plans. This process was reversed under DPEP.
Decentralised planning has been retained under SSA, although funds are not directly transferred to
districts but go through state governments. SSA has also tried to shift the unit of planning to the
habitation level, although, in practice, this has rarely gone below the block level (Govinda and
Bandyopadhyay, 2010).
With respect to implementation, a key hurdle was the dearth of technical capacity at the district
level. DPEP took various steps to try and address this. New structures were created at the district
level, including core planning teams that could include members of the public or NGOs. State-level
institutions, DIETs and local consultants were involved in the planning process. A national core team
was created to provide support to the district teams, and all plans were rigorously appraised at the
national level. Despite this, challenges persisted. Short timelines at the start meant that the
screening process for creating the district-level teams was not stringent enough, which then led to
high turnover. More fundamentally, implementers found that it was difficult to change district
officials’ mindsets, to get them used to thinking within a broad framework, as opposed to merely
implementing directives from above (Varghese, 1996). A second implementation issue was that
despite DPEP guidelines, district planning was not always participatory (World Bank, 2003). Often
parents and teachers were not involved, and classroom-level data, for example on overcrowding or
teacher attendance, were not referred to in plans.
Under SSA there have been issues with both the design and implementation of this reform
component. Although the rhetoric regarding local-level planning has been retained, the framework
set by the centre is relatively rigid. Furthermore, district officials often interpret the norms set by
SSA as a given, as opposed to an indicative guide. More fundamentally, districts have limited
financial autonomy – a significant share of the funds they receive are earmarked for specific
purposes, and they have little power to raise their own finances. One result of this lack of autonomy
is that it is harder to hold districts accountable for education outcomes (Prakash, 2008).
Apart from district-level planning, a key tool endorsed by both DPEP and SSA is micro-planning or
school-level planning. As noted above, VEC members’ awareness of their responsibilities, which
include micro-planning, is often very low. However, there is evidence that micro-planning has been
carried out and has worked well in the presence of other supportive measures. A notable example is
the Lok Jumbish programme, a community mobilisation initiative in Rajasthan (De et al., 1999). With
the support of the programme’s staff, community members have been able to work together to map
school participation, identify local priorities, and send their suggestions to the block-level
administration. The implication is that with external stimulus, for instance from trained and
competent NGO workers, communities can come together to participate in school-level planning.
However, there are questions about scale, and how this can be feasibly achieved in the context of a
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nationwide programme. There are also questions about how much practical impact this can have if
block-level officers are under no obligation to respond to communities’ stated priorities.
Overall, while decentralised planning does have the potential to improve allocative efficiency, there
is little evidence about whether this has happened in India. With regard to accountability, there is
little information about how districts were held accountable under DPEP, while under SSA districts
do not have enough autonomy for them to be held accountable. Apart from the lack of financial
autonomy, a key limit to the scope of the district’s authority is its limited involvement in teacher
management. Given that India is close to achieving universal access to elementary education, that
learning outcomes are largely driven by the effort and quality of teachers, and that teacher
absenteeism is a huge issue in the country, a key question is: how much improvement in education
outcomes can one expect to achieve by decentralising resource allocation to the district level and
below, while retaining control over most aspects of teacher management at higher levels of
government?
This discussion is relevant to Nigeria, whose size and diversity also make it a strong candidate for
decentralised decision-making. In theory, this has taken place, with LGAs holding primary
responsibility for the delivery of basic education. However, there are questions about whether this
has involved genuine devolution of responsibility or mere deconcentration, as is the case in India. If
the latter, there are few grounds for expecting improvements in education outcomes. The Indian
experience also points to the need for staffing decisions to be aligned with the new responsibilities
that decentralisation brings. Some turnover may well be necessary to bring in staff who are able to
make informed decisions about funding and teacher management. However, this may be tricky if
existing staff are on permanent contracts and the required skills are in short supply locally. A third
point is that decentralisation needs to come with strong monitoring systems to tracks fund usage
and educational outcomes, and systems need to be devised to hold local authorities to account for
their decisions. On a somewhat more positive note, the Indian experience suggests that microplanning can be an effective tool for making funding decisions and involving the community in
monitoring educational outcomes, but this typically requires competent NGO workers to act as
facilitators, and the community needs to have some control over funding decisions.
4.3.2.3

Teacher training

A system of regular in-service teacher training was introduced under DPEP and has been scaled up
under SSA. This seeks to transform classroom instruction, replacing traditional practices – which
focus on repetition and rote learning – with an activity-based, student-centred approach. Under the
traditional approach, the child is viewed as a passive recipient of knowledge and classroom
interaction is based on a hierarchical relationship between teacher and student, marked by
deference and fear. The teacher training interventions seek to replace this approach with a process
of ‘joyful and activity-centred learning’ (Clarke, 2003). DPEP also made some institutional changes to
the teacher training system. The NPE had provided for a new layer of training institutions at the
district level – the DIETs, which reported to the State Centres for Education Research and Training.
DPEP added two further layers to this in the form of Block Resource Centres (BRCs) and Cluster
Resource Centres (CRCs). These were intended to provide additional, localised support to teachers in
the form of on-the-job support, mentoring and resources.
The evidence regarding the impact of in-service training is discouraging. Bhattacharjea et al. (2011)
observed Grade 2 and 4 classrooms in 900 primary schools across five states and measured the
frequency of very basic child-friendly practices like smiling, answering questions and displaying
children’s work. They found that in 39% of classrooms, no child-friendly practices were used. In a
nationwide household survey conducted in 2005, Desai et al. (2009) found that a child from a poor
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household was more likely to have been beaten in school (25%) than praised (20%) in the previous
month. In a study in Kolar district in Karnataka, Clarke (2003) found that DPEP had led to some
changes in classroom practices, such as the use of learning aids and activities, but these changes
were fairly superficial – children were not encouraged to ask questions and classroom interaction
was still heavily characterised by repetition.
Why has in-service training had such little impact? Drawing on the field of teacher thinking research,
Clarke (2003) notes that teachers are not purely rational beings who automatically adopt best
practices but, like most people, are influenced by their cultural context. Her research indicated that
cultural norms played a supportive role on one front, in that teachers saw it as their duty to follow
instructions from those in positions of responsibility. In line with this, classroom observation
indicated that most teachers did try and practice the new approaches. Self-reported acceptance of
the approaches was also high. However, cultural notions regarding the hierarchy between teachers
and students had a negative effect. This was reflected in the mode of interaction, with teachers
asking most of the questions, while students almost never asked a question; and in the form of
feedback, with teachers stating whether an answer was right or wrong, but rarely explaining why it
was wrong, or helping students arrive at the correct answer themselves.
One factor that will have exacerbated this was that teacher trainers were themselves using didactic
approaches during in-service training; they rarely engaged teachers in discussions or reflected on the
latter’s experiences in the classroom (Clarke, 2003). A similar pattern was found by a broader
ethnographic study of six DIETs across three states. This found that teacher training was typically
dominated by traditional lecture-based approaches, and that teachers were well aware of the
disconnect between the practices that trainers were using and those that they were advocating,
undermining the efficacy of the training (Dyer et al., 2004)
A litany of other issues has been identified, related to the relevance of training, the way DIETs are
run, and ongoing professional support. Dyer et al. (2004) note that in their sample, recruitment to
DIETs followed national norms, with most staff holding the required double Master’s degree, but
very few had elementary teaching experience. In Gujarat, the state government had created a
special DIET cadre to attract people who were interested in the job, but in the other states very few
staff had specifically chosen to work for a DIET. In most cases, the DIETs were merely delivering the
training programmes designed at the centre or state levels, instead of adapting these to local needs.
There were few attempts to carry out needs assessments or evaluate training programmes (the one
exception was the Surat DIET in Gujarat, which surveyed all schools in the district to assess needs
and ran a postcard programme under which teachers could write in with their concerns).
This failure to adapt training programme defies the central rationale for decentralising training
programmes. Dyer et al. (2004) identify a few potential reasons for this failure – staff often lacked
the skills to tailor training programmes; many had not chosen to work at DIETs, which is likely to
have undermined their motivation and commitment to the job; many were not aware of their
autonomy on this front, or saw the training programmes as a box-ticking exercise. Unsurprisingly,
feedback from teachers pointed to a lack of relevance and the repetition of training material that
had already been covered.
More basic operational flaws were also observed, with teachers sometimes being required to attend
training sessions for year groups that they did not teach. In DPEP districts in Karnataka, the World
Bank (2007) found that there was little connection between training and follow-up at school, both
by head teachers and by visiting mentors. The latter rarely checked whether teachers had
understood the training and were implementing new practices, or offered hands-on assistance to
help teachers master these new approaches.
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Ramachandran (2005) makes some similar points in a discussion of teacher motivation that draws on
many years of research on elementary schooling in India. According to Ramachandran teachers often
do not have the skills to deal with the diversity they face in the classroom, especially in rural settings,
where multi-grade teaching is common. Most training programmes do not tackle these issues but
focus on generic skills. Unsurprisingly, then, many teachers see training as a burden, an empty ritual
that does not cater to their needs. Furthermore, in-service training reduces the number of teaching
days – many sessions are held during term time and, if they are not, teachers are entitled to
compensatory leave – which raises the worrying question of whether in-service training, in its
current form, is doing more harm than good.
The findings outlined above are corroborated by a more recent study based on research in five
states (Ramachandran et al., 2011). This found that teacher training institutions make virtually no
effort to tailor training courses to the realities of the classroom (notably the prevalence of high PTRs
and multi-grade classrooms), and that the pedagogies that teacher trainers advocate are not
reflected in their own approach to teaching. The key complements to in-service teacher training are
also functioning poorly. BRCs and CRCs provide little support to teachers, and school supervision
(when it takes place at all) focuses heavily on whether teachers are getting through the curriculum,
rather than the amount of learning that is taking place in the classroom and what teachers can do to
boost this.
In the context of the accountability framework, teacher training falls under arrow 6: service
providers need adequate support from the government to enable them to do their job. The
implementation issues cited above suggest that in India they are often not getting this. A second
aspect of arrow 6 is relevant here: sub-national governments need to set and enforce norms, partly
through school supervision. The fact that even basic child-friendly practices are nowhere close to
being universally adopted suggests that such supervision is not taking place effectively. These twin
failures to equip teachers with the resources they need and then to hold them to account for
meeting norms, combined with the limited potential for service users to directly exercise checks on
teachers, lies at the heart of the poor educational outcomes seen across much of the country.
As UBEC works on developing an in-service training programme for Nigeria, some lessons from the
Indian experience may be worth noting. First, when advocating new pedagogies, a basic prerequisite
is to ensure that teacher trainers themselves are practising these approaches. Second, teacher
training needs to be based on a recognition that imparting new pedagogies is not a purely technical
process. Trainers need to look out for resistance amongst teachers or a merely superficial adoption
of new approaches, and find ways to address this. Third, the content of in-service training should be
based on a needs assessment and mechanisms should be put in place to check whether teachers are
actually benefitting from training.
Some of the operational issues identified above, such as the disconnect between training and followup mentoring, are fairly easy to fix. Their persistence suggests that staff at the teacher training
institutions are unmotivated, lack initiative or do not have the right skills for the job. This is a
common problem in the Indian education system and undermines almost every intervention that
the state tries to introduce. The literature suggests that it is also an issue in Nigeria. In line with this,
a critical question that needs to be looked into is what systems can be put in place to attract highly
motivated and competent people into positions in the education system and to keep them there.
This is likely to be a key driver of the overall performance of the system.
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Contract teachers

The growing use of para teachers – contract teachers who are less qualified, paid far less than
regular teachers, and recruited locally – has been a notable feature of the changing education
landscape in India since the late 1990s. Prior to DPEP, teacher management was almost entirely
controlled by state governments, most of which had state-wide norms for teacher recruitment,
deployment, pay, promotion and disciplinary procedures. The use of contract teachers was largely
restricted to alternative schools in remote areas that were unable to attract regular teachers. The
onset of decentralisation in the 1990s led to some devolution of responsibility for hiring teachers to
the local level. Since then, a number of states have set up schemes allowing local bodies to hire
contract teachers to fill posts in regular schools as well.
The recruitment and service conditions of para teachers vary across states, but there are some
common elements. Para teachers are usually appointed by VECs or elected local government bodies.
They are sometimes selected by VECs but appointed by local government. They are typically paid
one-fifth to one-third of the amount paid to regular teachers. They are often required to have the
same level of schooling as regular teachers, but do not need to have the two-year teaching
certificate. To compensate for this, they are sent on a short training course before they start
teaching. Under most schemes, the para teacher is required to be a resident of the local community.
Contracts typically last for a year, but are longer in some states.
The first major policy statement on the issue was by the National Committee of State Education
Ministers, which was set up to explore how universal elementary education could be achieved.
Citing the issue of large teacher shortages, the Committee’s 1999 report stated that the recruitment
of para teachers should be considered a priority in order to fill all vacancies in the shortest period of
time. It also asserted that locally selected teachers would be more committed to doing their jobs
because of greater accountability and closer ties with the local community. This endorsement of the
use of para teachers was reiterated by the Approach Paper to the 10th Five-Year Plan, which talked
of the need to remove legal barriers to the recruitment of para teachers. This was significant
because state governments are required to adhere to the principles articulated in the Plan in order
to receive federal funding. These developments were in contrast to the policy stance under the NPE,
which provided no scope for hiring para teachers for posts in regular schools (Govinda and
Josephine, 2004).
The policy statements discussed above suggest that the main impetus for using para teachers has
come from a combination of the huge need for teachers in the context of SSA and the RTE Act, and
limited financial resources for meeting these goals. However, there are a number of other factors at
play here. The key factor is that giving local bodies control over the renewal of para teachers’
contracts creates a mechanism by which these teachers can be held accountable for their
performance. The second factor, recognised above, is that, as local residents, para teachers may be
more committed to fulfilling their duties in regard to the community. On the other hand, para
teachers may be less effective because they are not as qualified as regular teachers. Also, because
they are poorly paid, they may be less motivated than regular teachers, which may have implications
for their performance.
The evidence on the impact of hiring para teachers is mixed. However, on balance, it suggests that
the positive factors outweigh the negative. A randomised control trial in Andhra Pradesh found that
contract teachers had lower absence rates than regular teachers (16% vs. 27%), and that learning
outcomes improved more rapidly in schools with contract teachers. The latter effect reflected a mix
of two factors – teaching by contract teachers and the decline in class sizes as a result of having an
extra teacher at the school. Using various non-experimental tests, the authors disentangled the two
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effects and found that contract teachers were as effective as regular teachers. This was despite the
fact that they were less well-educated and were paid less than one-fifth the amount paid to regular
teachers. The authors also noted that the basic accountability mechanism seemed to be working, in
that contract teachers with lower absence rates and higher rates of observed teaching activity were
more likely to have their contracts renewed (Muralidharan and Sundararaman, 2013). These findings
suggest that having an accountability mechanism in place is at least as important as paying teachers
well and hiring teachers who are well-qualified.
A non-experimental analysis of the comparative performance of para teachers and regular teachers
in Uttar Pradesh and Madhya Pradesh found that the former consistently demonstrated higher
levels of effort, as measured by daily attendance and the likelihood of them teaching during an
unannounced spot check. This was correlated with better learning outcomes for mathematics and
language tests, after controlling for school, teacher and student characteristics. However, the effort
put in by para teachers was found to decline during their second year. In Uttar Pradesh this fell to
almost the same level as that of regular teachers. A likely explanation is that teachers were not being
regularly monitored by school-level committees; in both states, less than 6% of committee members
knew that the selection and oversight of contract teachers was one of their key responsibilities
(Goyal and Pandey, 2011). This highlights the simple point that a contractual mechanism is not
sufficient to ensure improved accountability if the contracting organisation is not aware of its
responsibilities, or does not have the capacity, time or motivation to monitor teachers’ performance.
Atherton and Kingdon (2010) assessed the performance of para teachers and regular teachers using
data on 4,000 students from 160 rural primary schools in Uttar Pradesh and Bihar. They found that
in Uttar Pradesh students learned twice as much when taught by a contract teacher, after controlling
for teacher, pupil and school characteristics. In Bihar, where contracts are reviewed every three
years, the effect was much smaller, but contract teachers were still slightly more effective than
regular teachers, despite being paid much less.
Evidence from qualitative research in Uttar Pradesh provides some interesting insights and adds
context to the quantitative findings mentioned above (Govinda and Josephine, 2004). Most of the
para teachers interviewed had more than the required minimum of 12 years of schooling – 45% had
a first degree and a further 35% had a Master’s degree. Almost all were previously unemployed
youth from the same village. This points to an important contextual factor – the presence of
widespread under-employment in some parts of rural India, which para teacher schemes are
effectively taking advantage of.
Stakeholder reactions to the scheme were largely positive, including amongst regular teachers, who
were happy to have the extra support with respect to teaching. Local involvement in the selection
process was seen positively, although some concerns were aired about biases based on caste and
kinship, as well as the fact that the village head had no professional competence to assess
prospective candidates. The selection of teachers who spoke the same language as students was
highlighted as a key benefit of the scheme, as was the fact that the presence of para teachers
allowed schools to function regularly even when regular teachers were absent. However, the
restriction of recruitment to people within the community was seen negatively as this ruled out
other eligible candidates. Para teachers themselves were happy to have got a job, but were unhappy
with the fact that they were having to work more than regular teachers but were paid less. Many
were motivated by the hope that they would eventually be absorbed into the regular workforce. At
the time of the research, this had very little chance of happening as the state-level para teacher
scheme, launched in 1999, had virtually ended the recruitment of regular teachers.
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The broader school system appeared to be providing little support to the para teacher scheme. Inservice training was poorly thought out, with teachers getting the same training each year regardless
of whether it was their first year in the job or not. Official guidelines stated that the teacher would
be regularly supervised by staff at the district, block and cluster levels. This would then allow VECs to
make informed decisions about whether to renew para teachers’ contracts. The study, however,
found that many schools had never been supervised and for those that had the process was not
rigorous. A key implication is that, apart from ensuring that para teachers show up to school
regularly and spend their time in school teaching, the accountability mechanisms in place are not
much better than those for regular teachers.
Overall, India’s experience suggests that giving service users control over teachers’ contracts can
lead to improved learning outcomes by boosting client power (arrow 10). However, the full impact
of this mechanism is restricted by broader weaknesses in the education system. Perhaps the most
fundamental weakness is the lack of effective school supervision, which, combined with the limited
knowledge within VECs and local bodies with which to assess classroom teaching, means that
accountability is based on visible factors, like attendance, rather than the far more complex arena of
pedagogy and teacher–student interaction. This relates to arrow 11 – citizens’ access to good quality
comparative information on schools’ performance. A second issue is that para teachers need to be
provided with regular professional support (arrow 6). Local bodies do not have the capacity to
provide this; it must come from teacher professional groups that operate on a wider scale (Govinda
and Josephine, 2004). Another problem with the current system is that the arbitrary differences in
salaries for para teachers and regular teachers are unfair and are detrimental to teacher motivation
over the long term. It is far more justifiable to have one system with multiple salary structures based
on regular performance assessments (Govinda and Josephine, 2004). This is, of course, difficult
because of the power of the teachers’ unions. Instead of confronting this issue head on, state
governments seem to be trying to replace the current system by stealth, which is unfair to contract
teachers and does not address the broader issue of an under-performing workforce of relatively
well-paid teachers on permanent contracts.
India’s experience with para teachers offers a number of potential lessons for Nigeria, where
widespread teacher absenteeism, especially in rural areas, points to similar issues regarding
accountability. First, increased client power can help to improve learning outcomes. This may involve
giving citizens some control over renewing teachers’ contracts (as in India), or letting parents choose
which school they send their child to (for instance through a voucher scheme). Second, contracts for
teachers tend to have a greater impact on performance when contracts are reviewed every year,
rather than less frequently. Third, without a well-functioning school supervision system, decisions
about whether or not to renew contracts are likely to be based on fairly superficial information,
restricting the impact of this accountability mechanism. Fourth, there is always a risk of
implementation failures that will undermine the intervention. These are likely to take different
forms in different contexts. In India a key failure has been that VEC members are not always aware
of their responsibilities with respect to monitoring para teachers. One reason may be that the
government has not done enough to make VECs aware of their rights and duties on this front.
Another may be that VECs are dominated by better -off members of the community who send their
children to the local private school (an increasingly plausible scenario given the growth of low cost
private schools across India) and therefore have little incentive to monitor the performance of
teachers at government schools. The specific types of implementation failures are likely to vary from
one context to the next; the key issue is to identify the risks and find ways to mitigate them.
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DISE

An important component of DPEP and SSA has been the creation of the nationwide DISE. This
involves the collection of data on hundreds of variables related to school enrolment and inputs.
These include various indicators related to school facilities (access to electricity, drinking water,
toilets, availability of computers), student–classroom ratios, PTRs, enrolment by grade and gender,
repetition rates and drop-out rates, the number of teachers by qualification, gender and age, and
instructional days per year. The data are used to produce annual ‘report cards’ at the state and
district levels that are published within the year of data collection (World Bank, 2007). The
information collected by DISE is intended to guide resource allocation and to provide a
comprehensive picture of progress in implementing SSA (National University of Educational Planning
and Administration, 2014).
The availability of reliable data on basic indicators like enrolment, teacher numbers and school
completion rates is important for planning purposes, and the DISE has made a useful contribution on
this front. However, its claim to provide a comprehensive picture of where India stands in terms of
meeting the goals of the SSA does not hold, as it provides no information at all on learning
outcomes. The only remotely relevant indicator is grade repetition rates, and even this has little
meaning given that the RTE Act has made it mandatory for children to be promoted from one grade
to the next in the elementary years, regardless of performance.
The same issue applies to the roughly 1.5 million school report cards that DISE produces. These are
intended to provide service users with a simple snapshot of the quality of each school. However,
much like the state-level report cards, they focus almost entirely on inputs and provide no indication
of the extent to which learning is taking place within these schools. This is a significant weakness
given that the evidence on learning outcomes strongly suggests that these are not directly
correlated with inputs such as PTRs, school facilities or even teachers’ qualifications. Indeed, while
DISE data point to steady improvements in such inputs, ASER data indicate that progress in boosting
learning outcomes has been very slow and uneven (Banerji and Mukherjee, 2008).
There have been some efforts under SSA to measure learning outcomes, but these have not
provided a clear picture of improvements in learning levels to date. Since 2001, NCERT has
conducted three rounds of NASs for samples of students in Grades 3, 5 and 8. The NAS are schoolbased surveys that seek to assess learning outcomes relative to the curriculum for the relevant
grade. The most recent rounds, carried out between 2009 and 2012, assessed just under 1% of
Grade 3 and 5 pupils in government-aided schools, and 4% of those in Grade 8. A few factors have
limited the usefulness of the NAS results so far – there has been a lag of over a year between the
tests taking place and the publication of the results; the three NAS rounds have not been
comparable because of technical issues (Oza and Bethell, 2013); and the tests have only been carried
out sporadically. The second factor is likely to be less of a constraint in the future as NCERT has
begun to use item response theory to analyse test results, which should improve the comparability
of subsequent tests. The other two factors could also be addressed as learning outcomes have
started to receive greater attention from government.
The gaps in government-produced data on learning outcomes have been partly filled by the annual
tests conducted across rural India by the ASER Centre since 2005. The ASER survey is a householdbased survey that tests basic reading and arithmetic skills amongst children aged 5–16 years,
regardless of their enrolment status. Its findings are made available within five months of the survey.
Test results are comparable for all surveys conducted since 2007. The ASER surveys have made a
vital contribution to public debate on education by providing a source of regular, highly accessible
and transparent information on learning outcomes in rural India. The surveys’ findings are easy to
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decipher because they tell us whether children can perform basic tasks like reading a sentence or
solving a simple division problem; as opposed to providing an average test score, which may be
harder to interpret. As a result, they have played a pivotal role in bringing the issue of quality to the
forefront of the public debate on education. They have also provided stark evidence that SSA is
failing to meet its goal to provide education of a good quality to all 6–14 year olds.
In recent years, Nigeria has made progress in building its EMIS, although challenges remain in terms
of data quality and timeliness. Like the DISE, Nigeria’s EMIS does not include data on learning
outcomes. However, this will be an important next step if the EMIS is to meet key goals like
providing a clear picture of progress in basic education, identifying where the system is failing,
providing users with information on school performance so they can exercise choice between
schools (where this choice is available), and providing policy-makers with information on school
performance so they can hold service providers to account. Although the ASER surveys fall outside
the scope of government reforms, it may be worth exploring their suitability in the Nigerian context,
partly because their use of simple testing tools that can be easily administered makes them an
attractive option for countries where technical capacity is in short supply.

4.4

Responsiveness to evidence

Both DPEP and SSA have had formal mechanisms in place to regularly review their progress and
identify ways to improve outcomes. These have taken the form of biannual Joint Review Missions
(JRMs) conducted by the Indian government in partnership with the donors that provide funding for
the programmes. The JRMs are based on a review of key indicators (such as enrolment, attendance,
PTRs and gender gaps) and visits to several states. They identify weaknesses in the programme’s
approach or implementation, and make recommendations for improving its performance. For
instance the 19th JRM for SSA, in 2014, highlighted that turnover amongst senior state-level
education staff was very high and was inhibiting institutional learning. It also noted that at the state
level, activities (such as teacher training) were often implemented as ends in themselves, with little
regard for outcomes (SSA, 2014). At the time of each JRM, the government submits an Action Taken
Report outlining the steps that it has taken in response to the recommendations made by the
previous JRM.
There is very little information on how effective this process has been in terms of improving
programme performance. Abadzi (2002) outlines some of the weaknesses that afflicted it during the
DPEP era. A key issue was that the government was usually reluctant to report on issues that would
embarrass it, which meant that many problems encountered during supervision missions were not
publicly reported by the JRMs. Jagannathan (2004) makes a similar point, noting that because JRM
reports were tabled in Parliament, the government was sensitive about their contents, which limited
the scope for criticism. Abadzi (2002) notes that some donor staff argued that this was not a major
problem as long as the government privately committed to addressing the issues in question.
However, she counters that it would have been difficult for subsequent missions (or indeed
members of parliament) to follow up on unwritten promises. She also identifies two other
weaknesses with the JRM process. First, districts decided which schools would be visited, which is
very likely to have introduced biases as districts had clear incentives to select better-performing
schools. Second, there was no systematic collation of the data collected during field visits, which
meant that the full potential of the JRMs was under-utilised.
There is even less information on how effective the JRM process has been under the SSA. The point
above about the government’s aversion to public criticism, and the consequent tempering of JRM
findings, is likely to have continued under the SSA. In addition, evidence on the persistence of
certain, very basic problems raises questions about how effective the JRM process has been in

EDOREN – Education Data, Research and Evaluation in Nigeria

101

Comparative Review of Basic Education Reforms: Part 2 – Country case studies REVISED REPORT

July 2015

bringing about course corrections in response to evidence. For instance, in-service teacher training
remains largely irrelevant to teachers’ needs (SSA, 2014). As seen above, this is a long-standing issue
on which evidence has been available for many years; the fact that it has not been acted on raises
questions about the government’s responsiveness to evidence. There are similar issues in terms of
the direction of policy. For instance, the RTE Act’s emphasis on inputs such as school facilities, PTRs
ratios and teachers’ qualification is not aligned with the evidence base on learning outcomes, which
indicates that the link between such inputs and learning outcomes is far from clear. On a less
negative note, there is some evidence that the government is finally responding to the mounting
evidence on poor learning outcomes. For example, a recent change in policy has meant that certain
types of funding under SSA can now only by accessed by state governments that have developed
long-term education quality improvement plans.
There are two further points that are worth noting here. First, a programme’s responsiveness to
evidence is not just about high-level course corrections but is equally about the culture that
permeates the system. So for example, if BRCs are not working as intended, do district education
officials take the initiative to look into the reasons behind this and try to identify solutions? Or,
similarly, if teacher effort is low, do BRCs and CRCs try to explore the reasons behind this and see if
anything can be done to boost teacher motivation? The picture painted in Section 4.3 suggests that
such a pro-active culture is largely absent in the Indian education system. A second question that
arises here is whether national-level review missions represent the most appropriate model for
identifying course corrections and ensuring responsiveness to evidence, particularly in a country as
large and diverse as India. Are these review missions seen as just another top-down, bureaucratic
process by those responsible for implementation? Or as they seen as constructive processes that
lead to useful debate and genuine change? There is not enough evidence to say whether this is the
case, but equally, there is not enough evidence to suggest that the Indian model is one that is worth
emulating.

4.5

Lessons from the reforms

The Indian experience offers some sobering insights for other developing countries that are seeking
to implement large-scale education reforms. A number of these were discussed at length in Section
4.3.2, and have been summarised in Table 20 below. In addition, it is worth reiterating two
overarching points that emerged from the case study. First, the content of reforms is likely to have
little practical impact in a context where implementation failures are rife. These failures may have
their roots in a lack of capacity in the education bureaucracy and teacher training institutions,
perverse incentives, limited accountability or demoralised staff. In such a context, addressing the
root causes of weak implementation capacity will be as important as, if not more important than,
getting the design of policies right. Indeed, the Indian experience with teacher training suggests that
well-intentioned policies (the introduction of in-service training) can do more harm than good (less
time spent teaching, training is irrelevant and has little impact on teaching quality) if basic capacity
to implement is not present (teacher training staff lack the motivation, capacity or initiative to tailor
in-service training to teachers’ needs).
A second factor that is highlighted by the Indian experience is the primacy of politics and the way
that this limits the scope of potential reforms. As noted above, teacher accountability has long been
a major problem in India, reflected in very high absence rates. No government over the past 25 years
has been willing to tackle this head on. The main reason for this pattern seems to be that teachers
are well organised, politically active, and comprise an important voting bloc. A key challenge in this
context is to design reforms that would boost teacher accountability and motivation, but are also
seen to be politically viable. This is no easy task, but proposals that achieve the former without the
latter stand little chance of being introduced, as India’s failures on this front so starkly demonstrate.
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Overall, this case study has noted that despite improvements in education outcomes, the results of
India’s reforms have been disappointing. Some of the key reasons for this have been discussed
above, and specific pointers for other large, federal, developing countries that face similar
challenges are summarised in the table below. A number of these points ultimately link back to
accountability dynamics in the sector. For instance, in the case of teachers, there are few
mechanisms in place to hold them to account, or to link their pay, promotion prospects or tenure to
performance. One basic factor that inhibits this is that the state does not regularly collect reliable
data on learning outcomes or teaching quality. Equally important, teachers are not getting the
support that they need from the state to do their job effectively, as highlighted by the failures of the
teacher training system. For accountability mechanisms to work, both sides of the coin need to be
addressed, with teachers being held accountable and getting the support they need to do their jobs
(see the conceptual framework for this study). If either of these is missing, or if there is a lack of
reliable data on how teachers are performing, the impact on education outcomes will be limited.
The Indian experience underlines that making genuine progress on these fronts is no easy task; at
the same time, it offers some useful lessons that, it is hoped, will help Nigeria navigate some of the
challenges of delivering quality basic education for all its children.
Table 20: Summary of key lessons from India’s reform experience
Reform component

Issues to which
lessons apply

Key lessons
§

§

VECs and community
oversight

SBMCs and
community
oversight

§

§

§

§

Decentralised planning

Institutional
structures,
governance

Teacher training

Encouraging new
pedagogical
approaches

§
§

§
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SBMCs cannot perform an oversight function unless
they have the power to hold service providers to
account (for instance, by having the power to
terminate teachers’ contracts or control salary
disbursements).
Community members must perceive SBMCs as being a
viable channel for influencing the education system; if
this is not the case, they are unlikely to attend SBMC
meetings and participate in SBMC activities.
It is important to be realistic about what SBMCs have
the capacity to do, and to define their roles
accordingly.
There is no substitute for a well-functioning school
supervision system. Community-level accountability
mechanisms are likely to have less impact if SBMCs do
not have access to rigorous professional assessments
of teachers’ performance.
Considerable effort and innovative approaches may
need to be taken to raise awareness about SBMCs’
rights, responsibilities and their ability to affect
change.
Decentralisation without genuine devolution of power
is likely to have little impact on educational outcomes.
Staffing patterns must be aligned with the new
responsibilities that decentralisation brings.
Decentralisation must be accompanied by the
introduction of systems to hold local authorities to
account for their decisions, and to track the usage of
funds.
When advocating new pedagogies, a basic prerequisite
is to ensure that teacher trainers themselves are
practising these approaches.
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Teacher training

Para
teachers

§

Teacher trainers need to look out for resistance
amongst teachers or a merely superficial adoption of
new approaches, and find ways to address this.

§

The content of in-service training should be based on a
needs assessment and mechanisms should be put in
place to check whether teachers are actually
benefitting from the training.

§

Increased client power can help to improve learning
outcomes. This may involve giving citizens some
control over renewing teachers’ contracts (as in India),
or letting parents choose which school they send their
child to (for instance through a voucher scheme).
Contracts for teachers tend to have a greater impact
on performance when contracts are reviewed every
year, rather than less frequently.
Without a well-functioning school supervision system,
decisions about whether or not to renew contracts are
likely to be based on fairly superficial information,
restricting the impact of this accountability
mechanism.

In-service teacher
training

Teacher
accountability

§

§

§

Education data

July 2015

Education data
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An EMIS system is important to help guide resource
allocation decisions. However, to fully understand how
an education system is performing, it is vital to collect
data on learning outcomes. The design of a learning
assessment system would need to be tailored to the
available capacity to administer tests, and to the ways
in which the data are to be used.
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Case study 4: Post-decentralisation basic education reforms in
Indonesia

Indonesia is an emerging economy with a large youth population. After embarking on a large-scale
decentralisation of its public services in the late 1990s Indonesia also introduced a number of
reforms to its education system. Decision-making and financial responsibilities previously held by the
central government were devolved to the provinces, districts and schools. Against this backdrop, and
in response to pressure from interest groups, the government also took steps to reform its sizeable
teacher workforce. Although these reforms are still taking shape, the period following
decentralisation has seen positive improvements in some educational outcomes. Adjustments have
been made to the reforms along the way, at times balancing political pressure with a focus on
outcomes. Indonesia’s experience on this front offers insights into the challenges of reforming a
large, diverse and decentralised education system.
After describing post-decentralisation basic education reforms in Indonesia, this case study will
further explore two specific examples: the provision of direct school grants to support school-based
management and teacher allowance reforms. This will be followed by a section describing the results
of these reforms and how responsive these reforms have been to evidence. The case study will then
conclude by drawing lessons from the Indonesian experience that are relevant to the Nigerian
context.

5.1

Background to the reforms

The end of Suharto’s presidency in 1998, following the Asian financial crisis, riots and public
demonstrations calling for a democratic change to the highly centralistic government, set off an
ambitious political, fiscal and administrative decentralisation process in Indonesia. The scale and
speed of the so-called Reformasi (‘reformation’) process caused it to be dubbed a ‘big bang’
decentralisation. A series of laws and regulations were signed over the following years to devolve
responsibility for most basic public services to sub-national governments. The governance and
management of primary and junior secondary education were made the responsibility of district
governments, and upper secondary education of provincial governments, while the central
government retained control over tertiary education.

5.1.1

The legal basis for reform

The National Education System Law (2003), introduced to supersede the previous 1989 Law, further
formalised these roles. It also indicated a ‘paradigm shift in school management’ (Firman and Tola,
2008, p.72) by introducing school-based management and the role of communities. As the Minister
of Education at the time stated during its introduction, the 2003 Law’s objectives were to:
‘... open access to education at all levels and all forms – formal, non-formal, as well as
informal – for all the citizens of Indonesia. Its main thrust is to make education relevant to
societal needs; to develop further community-based education; and to enhance
participation by community in supporting basic education. It provides rights and obligations
of citizens, parents, community, and Government.’ (Fadjar, 2003, Foreword to the Act of
the Republic of Indonesia No. 20/2003 on the National Education System)
This legislation ushered in a series of major reforms to the country’s education system. It instituted
free and compulsory basic education for every Indonesian citizen aged between seven and 15 years,
whereas the law it superseded had required children to complete six years of basic education, with
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no mention of fees. This built upon the National Plan of Action document Indonesia prepared in
2002 as part of its commitment to achieving education for all.
The 2003 Education Law makes little mention of teachers. Instead, a separate Law on Teachers and
Lecturers was signed in 2005. National organisations, chiefly the Indonesian Teachers’ Association
(Persatuan Guru Republik Indonesia / PGRI) – the largest teachers’ union, had campaigned for the
formulation of a law that would address various issues related to the teaching profession, including
rights and welfare standards (Education International, 2009). The important role that PGRI played
was in line with how it was evolving as an organisation. During the decades that Suharto was in
power, PGRI was aligned with his political party, Golkar. Along with the army and civil service as a
whole, it was considered an instrument of the state (Nawawiy, 2012; Pamungkas, 2012). In the dawn
of the Reformasi period, however, PGRI disassociated itself from Golkar and asserted its
independence from the government, aligning itself more strongly with international labour and
teachers’ rights movements (Lestiawan, 2012; Pamungkas, 2012). As part of this transformation it
also began to advocate more strongly for increased teacher welfare, including through public
demonstrations (Lestiawan, 2012).
A draft of the Teachers Law was in existence as early as 1999 and PGRI was heavily involved in the
long process of reviewing the bill up to its eventual passing (Education International, 2009; Jalal et
al., 2009). Many aspects were contested by PGRI and other education associations, including
whether only civil service (Pegawai Negeri Sipil / PNS) teachers should be included, or whether the
law should also cover non-PNS teachers that are hired by schools and private foundations directly.
While the teachers’ associations had the primary goal of increasing teachers’ salaries and rights, and
improving the status of the teaching profession, the government was also intent on addressing
teacher quality. After six years of negotiations, the 2005 Teachers Law was passed. The Law
attempted to address these goals of recognising the professionalisation of teachers, setting
qualification and competency standards, and introducing a number of monetary allowances, which
are discussed later in this document.
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Box 4: Legislative items governing education reform in Indonesia
The hierarchy of national legislative documents in Indonesia beings with the 1945 Constitution and its
amendments. This is then followed by laws (Undang Undang), which are made by joint agreement between
the House of Representatives and the President, and by Government Regulations (Peraturan Pemerintah –
PP), which are made by the President and function as the legal basis for implementing a law. Key legislative
decisions and items that are discussed in this paper in relation to their role in government education reform
post-1998 are the Constitutional amendment binding the government to allocate 20% of the state budget to
education, the 2003 National Education System Law and the 2005 Teachers Law. A number of Government
Regulations (PPs) then followed these laws, such as the 2008 PP on Education Financing, the 2009 PP on
Professional Allowances for Teachers and Lecturers, and the 2010 PP on Education Management and
Implementation.
Presidential Decrees and Regional Regulations form the next level of this structure; these must be
implemented and be grounded in a higher order regulation. In assisting the President, ministers can also
enact Ministerial Decrees (Keputusan Menteri). Ministerial Decrees, however, are absent from the official
hierarchy, leading to some contention and legislative disharmony, particularly between central ministries and
regional and local governments. Further complicating matters is the fact that basic education in Indonesia is
the responsibility of two different ministries: the Ministry of Education and Culture (MoEC) and the Ministry
of Religious Affairs (MoRA) have each issued a number of relevant decrees, some of which overlap with
regard to some types of schools (e.g. public madrasah) affected by both institutions’ requirements. Key
documents reflect the manifestation of the important role played by the central government in education
post-decentralisation, in terms of setting education service standards, such as the 2010 MoEC Decree on
Minimum Service Standards for Basic Education and the 2013 MoRA Decree on Madrasah Education
Delivery.
Source: ASEAN Law Association (2005)

Together, the 2003 Education Law and the 2005 Teachers Law form the legal basis for postdecentralisation education reforms in Indonesia. These were followed by sets of government and
ministerial regulations issued by MoEC, which laid out national education standards with regard to:
content/curriculum; process; graduate competencies; teachers and education personnel;
infrastructure and facilities; management; funding; and educational assessment and evaluation. A
new National Education Standards Board was established in 2004 to set out the national standards
in the above eight areas (Chang et al., 2014). Although these also applied to madrasah, or formal
Islamic schools, MoRA also published a set of regulations formally adopting these standards and
introducing additional content or modifications where necessary (for example, with regard to
religious curricular content).
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Box 5: Islamic schooling in Indonesia
While most schools in Indonesia fall under the purview of MoEC, Islamic schools are the responsibility of
MoRA. Islamic schools in the country fall mainly into two categories: the formal madrasah, which form part
of the formal education system, and the more traditional Islamic pesantren, which do not. In the 2011/12
academic year, around 7 million students were enrolled in 45,000 primary and secondary madrasah (MoRA,
2013). MoRA also reported overseeing around 3.8 million students in 27,000 pesantren of different levels
and types, although close to half of these were also enrolled in a formal education institution. The madrasah
system enrols approximately 20% of primary and junior secondary students within the formal education
system.
In the mid-1970s the government wanted to bring the madrasah system under the purview of the MoEC
(Zakaria and Mahale, 2012). This received objections from Muslim communities across the country who were
concerned about the take-over of institutions that they felt a strong sense of ownership over, and about the
secularisation of the institutions that might result. As a compromise, in 1975 the government began
regulating the curricula of primary and secondary madrasah, requiring them to offer 70% general education
content and 30% religious education. In 1989, this integration of madrasah into the national education
system was formalised, with madrasah redefined: from ‘religious schools’ to ‘regular schools with religious
characteristics’. This reform was found to have contributed to the promotion of nine years of compulsory
basic education in rural areas, although improved graduate outcomes were not observed (Permani, 2009).
The madrasah system originated as a community-based alternative to the colonial schools run by the Dutch,
which largely served the elite. Madrasah are seen as particularly important in serving married female
students, female students from poor families, and many rural poor areas (Permani, 2009). The system is still
largely made up of small private institutions – around 90% of madrasah are private, owned and operated by
legally-recognised foundations, compared to only around 15% of schools in the general school system. MoRA
provides support to public and private madrasah through the funding of civil service teachers and block
grants through the School Operational Assistance (BOS) programme. However, compared to the
decentralised management of schools under MoEC, MoRA has maintained more centralised control of its
public madrasah and civil service teachers. With this dual system, Islamic schools have been part of some but
not all of the post-decentralised reforms discussed. All madrasah and the more formal pesantrens are eligible
for BOS grants (MoRA, 2014). However, as their teachers are largely employed by private foundations, they
have not benefitted greatly from reforms relating to the teacher workforce, which prioritised civil service
teachers.

5.1.2

Financial and institutional implications of reform

The implementation of these reforms had institutional implications for the government agencies
involved. The establishment of the new National Education Standards Board was one example.
Additionally, large numbers of civil servants who had been employed by central government
agencies, including the MoEC, were reassigned to district and provincial education units37 (Jalal et
al., 2009). Their salaries were to be covered by the corresponding transfers of budget allocations
from the central government.
A constitutional amendment was made in 2002 to allocate at least 20% of the national and regional
budgets to education. The 2003 Education Law redefined this stipulation, excluding teacher and staff
salaries from the allocated spending. This meant that the government was now required to spend
20% of the budget on education in addition to teacher salaries. Unsurprisingly, this has proved to be
a difficult target to meet. Since then, PGRI and education activists have filed multiple applications for
judicial reviews of national and regional budgets that did not meet this target; as of 2009, these had
been adjudicated on appeal by the Constitutional Court on three occassions.

37

Estimates of the number of centrally-hired civil servants who were transitioned to sub-national governments ranged
from tens of thousands to over 2 million, which would be around half of the entire civil service (Media Indonesia, 2000;
Ratnasari, 2002).
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Figure 7: Education spending by level of government, 2001–2009

Source: Figure reproduced from World Bank, 2013a, ‘Spending more or spending better: improving education financing in
Indonesia’.
Note: World Bank staff estimates based on state budget and Ministry of Finance data.

Education expenditure grew dramatically, with national expenditure on education increasing by over
120% in real terms between 2001 and 2009, when the constitutionally-stipulated target was met for
the first time (World Bank, 2013a). In this same period, districts doubled their expenditure on
education, but with the introduction of large centrally-initiated programmes, districts’ share of the
spending has remained relatively constant over this period (ibid., see Figure 7). Notably, however,
salaries are a major component of district spending. In 2009, the central government was still
responsible for about 67% of non-salary spending on education (ibid.). With the management of
large programmes – mainly the BOS and teacher certification programmes, discussed later in this
paper – being increasingly decentralised, the share of district spending will likely increase.

5.2

Content of education reform

Decentralisation, as mentioned above, heralded the education reforms discussed in this paper.
According to a cross-country survey, while three-fifths of decisions related to secondary education in
Indonesia were the purview of the central government before decentralisation, by 2003 about onequarter of decisions became the responsibility of district governments (King and Guerra, 2004). A
summary of findings on the locus of decision-making for secondary education in Indonesia is
presented in Table 21 below, which differentiates between decisions made with full autonomy
(regular text) and those made in consultation or within a framework (in italics). Reflecting the
introduction of legal frameworks as part of education decentralisation, the latter form of decisionmaking appears much more frequently in the second column (2003).
Table 21: Locus and mode of key decisions in lower secondary education, 1998 and 2003
1998

2003

Instruction time

Central

Central

Designing programmes of study

Central

Central

Defining course content

Province

Central

Choosing textbooks

Central

School

Teaching methods

Central

School

Mode of grouping students

School

School

Instructional matters
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School

School

Creation/closure of schools

Province

District

Creation/abolition of grades

School

School

Setting qualifying exams

Central

Central

Credentialing

Central

School

Methods for assessing students' regular work

School

District

Hiring teachers

Central

District

Hiring principals

Central

District

Fixing teachers’ salaries

Central

Central

Fixing principals’ salaries

Central

Central

Careers of teachers

School

District

Careers of principals

School

District

Allocation to school for teaching staff

Central

Central

Allocation to school for non-salary current expenditure

Central

District

Allocation to school for capital expenditure

Central

District

Use in school for capital expenditure

Central

School

Personnel management

Resources

Source: King and Guerra, 2005, ‘Education Reforms in East Asia: Policy, Process, and Impact’
Notes: (1) Text in italics indicate that decision by the government unit is made in consultation or within a set framework,
otherwise unit has full autonomy to make decision; (2) 1998 data are from thOECD-Indicators of Education Systems (INES)
study while 2003 data are from World Bank survey.

As this paper will discuss in greater detail further on, it is important to note that key decisions are
still made centrally. For example, Table 21 shows that while schools have greater autonomy in
selecting textbooks and determining teaching methods, course content and instructional times
allocated to them are still the purview of the central government. While staff hiring and career
progression became the responsibility of district governments after decentralisation, salary scales
are still determined by the central government. While many resource allocation decisions were
devolved to district governments and schools themselves, funds for teacher salaries are still
determined centrally.
Rather than being introduced as a coordinated and comprehensive programme of reform, changes
were introduced in stages. They included the formulation of the aforementioned minimum service
standards in education, the provision of direct school grants, substantial teacher allowances, the
distribution of electronic textbooks to schools, the introduction and dismantling of ‘internationalstandard’ public schools with English as the language of instruction, and three curricular reforms in a
10-year period. This paper focuses on two specific reform components, as these were aimed at
targeting issues that are relevant to the Nigerian context: (1) school-based management, specifically
the provision of direct school grants and the establishment of school committees similar to the
SBMCs introduced in Nigeria in 2006; and (2) teacher allowances, particularly to address teacher
distribution, an issue that is also pertinent to Nigeria. The costs associated with these two large
programmes have also had a significant financial impact on the government’s education spending.
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School-based management

School-based management was formalised in the 2003 Education Law, which mandated the
establishment of an independent school committee at each school and madrasah, made up of
parents and community members, to provide ‘advice, direction and support’ for managing schools.
Responsibilities for school planning and budgeting, staff management and curriculum development
are delegated to these committees, as well as to the school principal and staff. The structure and
purpose of these committees mirror those of the SBMCs introduced to all basic education schools in
Nigeria in 2006.
This was followed, in 2005, by the introduction of the BOS programme, which has been referred to
as the most significant policy reform in education financing in the country (World Bank, 2010a).
Alongside the government’s announcement of its decision not to increase the fuel subsidy in March
2005, it also introduced the reallocation of money saved from this to programmes that were aimed
at reducing the burden of rising fuel prices (Majewski et al., 2013; Suharyo et al., 2006). A fuel
subsidy reduction compensation programme for education had preceded this – the PKPS-BBM –
which took the form of scholarships for poor students. BOS, however, is aimed at easing access for
all students, and at increasing the number of beneficiaries five-fold (Suharyo et al., 2006). The
programme was scheduled to commence in time for the start of the 2005/2006 academic year. As a
result, those directly involved in its design and planning phase acknowledged that the preparation of
this programme, which was a significant reform to the way schools in the country are funded, was
allowed only a very short timeframe (Suharyo et al., 2006). However, although this caused some
initial issues in its implementation, the overarching aim and design of the reform have remained
largely intact, despite some changes in the details of its delivery.
All schools within the formal education system – primary and secondary, public and private, general
and religious – are eligible for BOS. Schools directly receive quarterly BOS grants (biannually for very
remote schools) for non-personnel operational expenses. The scheme is a key component in the
government’s education spending, with 8.1%, or approximately $2.5 billion, of the total government
education budget spent on the programme in 2012 (World Bank, 2012). Currently schools receive
approximately $62 per primary school student and $76 per secondary school student.
The main objective of the BOS programme was to reduce or remove the burden of fees, particularly
for students from poor families (MoEC, 2014). Public schools and private schools with pre-BOS
tuition fees that were lower than the BOS amount were no longer allowed to collect student
fees/contributions/levies to fund expenses that could be covered by BOS (these include expenses for
textbooks, exams and tests, salaries and remedial and extra-curricular activities). They were also
required to provide transportation assistance for poor students. Private schools whose tuition
revenue was higher than the BOS amount could still charge the difference in fees, but not to poor
students. In this way, BOS also aimed to eliminate all school fees for poor students, regardless of
whether they were enrolled in public or private institutions. Since 2009, when the national gross
enrolment rate for junior secondary schooling neared the target of universal enrolment, the
programme began to also be targeted to increasing education quality by assisting schools to achieve
the minimum service standards for education delivery (ibid., p.3).
Although by 2010 almost all public primary school principals reported that a school committee
existed, case study follow-ups have found that the extent to which these committees were actually
operational was not always clear (Vernez, Karam and Marshall, 2012). Similarly, 98% of secondary
madrasah (madrasah tsanawiyah) principals surveyed in 2009 reported having a school committee,
but only half were able to produce supporting documentation, such as committee meeting minutes
or reports (Ali et al., 2009). A qualitative study in a small group of primary madrasah (madrasah
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ibtidaiyah) concluded that parental and community participation (whether through madrasah
committees or not) was generally low (Parker and Raihani, 2011). The requirement for school
committees’ involvement in the management of BOS funding, however, seems to have improved the
importance of their role. Another World Bank monitoring survey, for example, found that the
proportion of primary school committees that participated in the school budget process increased
from 67% in 2008 to 90% in 2011 (World Bank, 2013b).

5.2.2

Teacher allowances

Another major reform stream concerns the upgrading of qualifications and the professionalisation of
the teacher workforce, initiated through the 2005 Teachers Law. In contrast to the introduction of
the BOS programme, the design and planning of reforms to the teaching remuneration system took
a long time to finalise before they were implemented. Teachers’ associations began demanding a
law to protect teachers rights and define their role as soon as the Reformation era began, with a
draft of the law reportedly in circulation as early as 1999 (Jalal et al., 2009). The final Teachers Law
was not passed until after a long consultation process with the teachers’ union and other interest
groups.
Prior to this law, the teaching workforce in Indonesia was largely made up of teachers who were
rapidly hired and trained to meet the needs of the dramatic enrolment increases due to the
government’s large-scale school construction programme in the 1970s and 1980s (Change et al.,
2014). The scale of this expansion led to a large group of under-qualified teachers with few
professional training opportunities, low salaries and status (ibid.). According to a recent report by
the Ministry for Civil Administration and Bureaucratic Reform, PNS/civil service teachers make up
around 40% of the entire civil service in Indonesia (JPNN, 2015). These teachers account for roughly
70% of the teaching profession as a whole, with the remaining 30% of the primary and secondary
teaching force being made up of non-PNS teachers, who are directly employed by schools or private
foundations (Chang et al., 2014). Non-PNS teachers generally have lower salaries than PNS teachers:
a 2013 survey found that the average base salary of PNS teachers is more than seven times that of
the average base salary of non-PNS teachers (McKenzie et al., 2014). There is also greater variance in
non-PNS teachers’ salaries compared to their PNS teacher counterparts, and non-PNS teachers are
technically not covered by the teacher workforce reform regulations.
Over-hiring and unbalanced distribution of teachers were historically widespread, as the
government relied entirely on teacher training institutions to certify teachers and had no mechanism
to link the institutions’ intake with demand for teachers. Confusion during decentralisation only
worsened matters. Although the decentralisation laws theoretically devolved the responsibility to
employ and manage the teacher workforce, the civil service (including PNS/civil service teachers)
remained the responsibility of the central government (King and Guerra, 2005). The salary levels and
promotional systems for PNS teachers are still set centrally and districts have limited ability to
manage the size of the teaching force in their jurisdiction (Jalal et al., 2009). In practice, salaries for
public teachers are still paid by district governments using block grant transfers from the central
government (ibid.). This has created incentives for local governments to hire more teachers and
receive larger transfers and has led to a surplus of teachers in some areas (Chang et al., 2014).
With the resulting overall surplus in the number of teachers in the system and the low national
student–teacher ratio of 17 to 1 (ibid.), the background to the Indonesian context differs from
Nigeria, which still suffers from teacher shortages overall. However, the presence of unqualified
teachers and an unequal distribution of teachers are issues in both countries, with remote areas in
Indonesia still facing teacher shortages and having a higher proportion of unqualified teachers. The
rapid and decentralised hiring of teachers that Indonesia engaged in was unsuccessful in addressing
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teacher distribution issues and could in this way serve as a lesson for Nigeria. Elements of teacher
reforms in Indonesia were intended to address this issue, including additional allowances for
teachers in remote areas and greater responsibility for district governments to map and forecast
supply and demand in the teaching workforce, in addition to increasing teachers’ salaries and
competencies.
As initially petitioned, the 2005 Teachers Law declares that teachers are professionals, and outlines
the rights and standards to be associated with this professionalisation. It stipulates that teachers
must possess academic qualifications, in the form of a four-year degree, a range of professional
competencies acquired through professional development programmes, as well as an Educator
Certificate, which will earn them a professional allowance on top of their regular salary (Republic of
Indonesia, 2005). Certified teachers who work in designated special areas of the countries receive an
additional allowance to compensate for associated hardship (ibid.). The requirement for a bachelor’s
or a four-year degree was an important reform, because prior to the 2005 Law fewer than 40% of
the teaching workforce (from kindergarten to vocational secondary education teachers) held such a
degree, and in fact 25% of teachers had not completed high school (Chang et al., 2014). These new
standards, as well as the resulting higher salary, were expected to both improve teacher welfare and
increase the status of the teaching profession.
The design of the teacher certification programme itself and of associated allowances took place
over the ensuing years. As it proceeded, however, provisions relating to assessing competencies
were increasingly watered down. Proposed competency assessments, in the form of subject matter
tests and external classroom observation, were scrapped, due to costs and perceived difficulties of
implementation as well as push-back from teacher associations (Jalal et al., 2009; Chang et al.,
2014). The instrument for certification, instead, is through the submission of ‘portfolios’, containing,
among other things, certificates of training programmes or workshops attended, references, and
model lesson plans. Elements of the portfolio are graded according to a point system and teachers
whose portfolios are assessed as meeting the minimum points required are immediately certified.
Those who do not are required to undertake a 90-hour training programme and pass a test on its
contents. Only around half of all teachers who submit a portfolio pass the certification process, but
almost all who then undertake the training programme pass the associated test (Chang et al., 2014).
This has led to an understanding among many teachers that anyone who commences the
certification process will ultimately become certified (Hastuti et al., 2009). The focus appears to have
shifted from increasing teaching quality to providing increased income by certifying the most eligible
teachers (i.e. those who hold four-year degrees).
A significant component of the teacher reforms was the introduction of a number of financial
allowances to supplement the salaries of certified teachers. Professional allowances for teachers
who pass a certification process, which in most instances effectively double their salaries (Tobias et
al., 2014), were designed as a way to increase teachers’ salaries while avoiding the pressure for the
government to increase salary levels across the entire public service (Chang et al., 2014). To obtain
certification and receive the associated allowances, teachers must meet certain requirements,
including holding an undergraduate degree or a four-year diploma and teaching 24 hours per week.
This workload requirement was designed to force surplus teachers out of the system because given
the oversupply of teachers overall, it would be difficult to find additional hours (ibid.).
To address imbalances in teacher distribution and shortages in certain areas, special area allowances
for teachers working in designated remote, least developed, border areas, or areas recently affected
by natural or other disasters, were also introduced (Republic of Indonesia, 2005; Republic of
Indonesia, 2008).
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The financial implication of all these types of allowances on education spending is significant, with
professional allowances alone costing around 9% of the overall education budget in 2011 (Chang et
al., 2014). With two-thirds of the over 2 million teachers in the system still to be certified, it has
been estimated that by 2015 spending on certification alone will be equal to approximately twothirds of the entire 2006 education expenditure (Ragatz and Chen, 2010). So far, the impact of this
investment has been limited; this will be discussed further in this paper.

5.3

Results of education reform

The implementation strategies behind Indonesia’s school financing and teacher reforms are similar
in that they were both centrally managed in the first few years but this management responsibility
has become increasingly devolved to sub-national governments. With regard to BOS, the funds are
now transferred to schools through the provincial government, which also plays a role in overseeing
the reporting of student numbers, which determine the amount schools receive. While the standard
for calculating these amounts is determined by the central MoEC, district and provincial MoEC
offices determine what schools fall under special provision categories, such as small schools (MoEC,
2014). A similarity between the decentralisation of BOS and teacher salary payments is that although
the logistics of the payments were decentralised through block grant payments to district and
regional governments, responsibility for allocating and determining levels of payment were still
centrally held. An important lesson from both experiences is that this meant that little power was
actually transferred over to district governments: they still had limited ability to introduce provisions
that could address the specific needs of their district – for example, incentives to transfer teachers
to remote schools or performance incentives.
The influence of decentralisation on the implementation of teacher workforce reforms is less
straightforward, with the existence of overlapping, and at times confusing, policies on
responsibilities for teacher management (King and Guerra, 2005). Teacher certification and decisions
about teacher employment and promotion are still ultimately decided by the central ministry, with
district education offices being charged only with the administration and implementation of these
activities. With varying district sizes and capabilities, the establishment of clear regulations and
guidelines from the central government, outlining associated incentives, has been considered crucial
(Chang et al., 2014). Roughly half of all districts and provinces are also supporting schools by
supplementing BOS funds with regional BOS (BOS daerah or BOSDA) schemes (Tobias et al., 2014).
Donors are currently supporting some sub-national governments with piloting BOSDA formulae to
address inequities between schools and introduce performance-based incentives linked to pupil
learning outcomes (ibid.).
Politics have played an observable role in some components of post-decentralisation basic education
reform in Indonesia. The first three post-decentralisation ministers of education, for example, each
oversaw their own reform of the curriculum, leading to three curriculum reforms in 10 years. Within
two months of being appointed, in December 2014 the new minister announced a review of the
2013 Curriculum, which had been introduced by his predecessor (Maulipaksi, 2014). Teachers’
unions, an important voting bloc, played a crucial role in pushing forward teacher workforce reforms
and in determining their design (Jalal et al., 2014; Chang et al., 2014). As mentioned above, along
with other education activist organisations they also exerted pressure on the government, including
through challenges at the highest court in the country, to increase public spending on education.
Also, as mentioned earlier, BOS was one of several social programmes introduced as compensation
for the economically-sound but politically-unpopular decision to reduce fuel subsidies. Interest
groups and the media have since also played a large role in demanding transparency and
accountability in the BOS programme – an essential component of its success.
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Following his official appointment in October 2014 the new minister of education announced that
three components of the education system would be formally evaluated: the 2013 reform of the
curriculum, the national examinations system and teacher certification (Novia, 2014). Prior to this,
there had been several ad hoc attempts at understanding the impact of reforms. These included
evaluations by international donor agencies and independent research institutions in cooperation
with some government agencies (e.g. the National Planning Agency and the higher education
directorate of MoEC). Some sub-national government agencies have also reported undertaking
evaluations of teacher certification. These vary in quality and were largely focused on reform
implementation rather than their impact on educational outcomes.
An experimental study by the World Bank on the impact of teacher certification on 360 primary and
junior secondary schools found that although certification has reduced the need for teachers to hold
a second job and the likelihood that they will face financial problems, it has not led to improvements
in teacher absence, subject knowledge, or student learning gains (de Ree et al., 2012). The last
finding is consistent with two quasi-experimental studies that also did not find an effect of teacher
certification on student learning (Fahmi, et al., 2011; Kusumawardhani, 2012). These types of
rigorous impact evaluations have limitations as regards determining the impact of complex, largescale reforms on educational outcomes, however, as measurable effects on learning may take time
and learning itself is a complex process that is influenced by a broad range of factors.38
Instead, observers have linked these reform components to improvements in the outcomes of the
education system that occurred at the same time as their implementation. The BOS programme is
attributed with contributing to increased enrolment and completion rates for the poorest children
between 2006 and 2009 (World Bank, 2010a). Teacher certification, which created incentives for
teachers to pursue additional qualifications, was associated with an increase in the proportion of
teachers with four-year degrees from 50% of teachers in 2000 to 80% in 2012 (Tobias et al., 2014).
Although the higher salary and increased requirements of the teaching profession were not
commonly described as being intended to attract higher quality graduates, recent indicators hint at
this trend. The number of applicants to teacher training programmes increased and the average high
school exit examination scores of those in such programmes are increasing at a faster rate than the
average for other post-secondary programmes (Chang et al., 2014).
Studies of teacher absenteeism in 2003 and 2013 have recorded a decline in absence rates during
unannounced visits, from 19% to 9.8% (McKenzie et al, 2014). However, teachers who were
receiving some form of the new allowance (be it professional, remote area or functional allowances)
were equally likely to be found absent as those who were not, once demographics, qualifications
and experience were taken into account. The study partly attributes this to the weekly teaching
hours requirement for certification, and the possibility that this created a perverse incentive for
teachers to teach in more than one school (ibid.).
The post-decentralisation education reforms also influenced the accountability relationships among
key stakeholders in the delivery of education services in Indonesia. These potential links are
summarised in Figure 8 (and listed in greater detail in the Annex). The BOS programme, in particular,
is likely to foster greater accountability in the system. It directly strengthens client power (or the

38

This complexity is captured in DFID’s Learning Framework (2013). For an example of the limitation of experimental
evidence in implementing system-wide reform see Bold et al. (2013), who describe Kenya’s experience with implementing
a contract teacher programme, which had been found to have very large effects in randomised controlled trials. When the
government led implementation of the programme, its impact disappeared, due to system and political economy issues,
such as delays in salary payments, weak monitoring and organised resistance from the national teachers’ union.
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short route of accountability), by codifying the role of parents and local communities in participating
in, and monitoring the management of, education service provision.
With the distribution of the funds being made through provincial education offices, school
committees could theoretically also end up playing a role in monitoring the performance of these
offices in managing the transfers. The increased demand for accurate data, including enrolment
figures that form the basis of calculating BOS funding per school, also appears to have led to greater
collaboration between central MoEC and MoRA, sub-national units of these agencies and schools to
improve data management. Furthermore, the public monitoring system established by the central
MoEC has the potential to be an avenue that might allow the public’s voice to be heard by the
central agency.
Figure 8: Key accountability relationships influenced by education reforms
Politicians, policymakers (government)
Public
monitoring
systems of
programm
es such as
BOS by
telephone,
SMS and
internet

Minimum service standards for
education

Ministry of
Education

Sub-national
level of
government or
management

School reports supplement
national examinations to
determine progression and
graduation

Citizens,
parents

School committees participate in school budget process.

Salaries and BOS funds routed through
district and province budgets

School supervisors, administration
and socialisation of programmes
and in-service training managed by
districts

Educational service providers:
government, public/private
orgs, management of and by
school staff

In contrast, the provision of teacher allowances has arguably had little impact on fostering
accountability relationships between the government, education service providers, and parents and
the local community as clients. This is because the decision-making and management of civil servant
teacher salaries and allowances have remained centralised. Meanwhile, the quality of training and
professional learning support that teachers receive on the road to certification and after is heavily
influenced by the capacity and enthusiasm of district offices (Chang et al., 2014). The introduction of
allowances as a mechanism to increase teacher salary can therefore be seen as having the adverse
effect of strengthening the power that the central government has over the teacher workforce at
the expense of the accountability relationship between sub-national governments and schools.
More recently, the MoEC has begun work on establishing an ongoing teacher accountability system.
The focus is on linking performance appraisals and professional development to teachers’ career
progression, involving principals and school supervisors in evaluating teachers’ work (Chang et al.,
2014). A competency exam on subject knowledge and pedagogy was reintroduced to screen
applicants for certification and teachers’ performance in the exam is to be used as a starting point
for identifying professional development needs (MoEC, 2013) The associated regulations were only
passed in 2012 and later, so it is not yet possible to evaluate the implementation and results of this
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change. In theory, however, this could strengthen teachers’ accountability relationships with
principals, schools, and district governments (where supervisors are based) – as opposed to the
central bureaucracy that oversees the civil service. The legislation currently allows for principals to
include interviews and input from students and parents as part of teachers’ annual performance
review (MoEC, 2012). However, as this is not a requirement it remains to be seen whether these
measures would have any influence on the accountability relationship between teachers and the
community they serve. Based on earlier lessons, the impact would likely depend on how the
measures are implemented by districts and schools, and whether they are accepted as an
accountability measure (like the public reporting system) or bureaucratic exercise (like much of the
requirements for becoming certified).

5.4

The responsiveness of education reform to evidence

In the two examples of post-decentralisation reform components in this paper – school grants and
teacher allowances –different levels of responsiveness to evidence have been seen during
implementation. The implementation of the BOS programme has been modified in response to
reviews of its processes. Meanwhile, the teacher certification and the provision of professional
allowances have proved resistant to attempts to improve their effectiveness, although they have
been more responsive to efforts targeted at addressing distribution issues.
A 2006 randomised study by the MoEC and the World Bank of different models to improve school
committees found that interventions that promote ties between school committees and outside
parties through increasing membership quota for parents, holding elections of committee members,
and linking school committees with the village council to improve political access significantly
increased student achievement (Pradhan, et al., 2011). While the link between this study’s findings
and national policy changes cannot be precisely confirmed, subsequent government regulation and
guideline documents on school committees have included components that are consistent with
them, including having half of the committees made up of parents and suggested elections for
members (ibid.; MoEC, 2010).
Just over a year into the implementation of the BOS programme, a review found that awareness of
its existence was weak (Suharyo et al., 2006). Schools, communities and the general public were
found to be unsure of the purposes of the programme and how funds were to be used and reported.
Although most schools were able to access their funds, school heads were dominant in deciding
where the funds were to be directed and school committees largely rubber-stamped their decisions.
In a couple of districts, however, the study found some examples of transparency measures being
implemented by local communities – a local radio station holding call-in sessions for complaints
about fund mishandling in one district and NGOs receiving complaints for submission to politicians in
two districts (ibid.).
Revisions to the BOS implementation manual have since sought to strengthen financial disclosure
and reporting requirements by mandating that school committees play a more active role in the
approval of school expenditures (World Bank, 2013b). For the past few years donors have been
supporting BOS, focusing on informational campaigns, large-scale training programmes and targeted
research on increasing community participation (Department of Foreign Affairs and Trade, 2012;
World Bank, 2010b). In 2011 the government introduced a centralised public monitoring system in
the form of a national hotline, which is also accessible via SMS and online. As at 05 December 2014,
the system had received 3,444 inputs, all made available online on MoEC’s BOS website. Most were
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from parents and school staff. Only around 25% of the inputs received were complaints and reports
of mishandling of funds, the rest were requests for information or general suggestions.39
An independent monitoring organisation investigated seven school funding schemes, including BOS
and BOSDA, in 38 schools in Central and East Java (Septyandrica, 2008, cited in Kosack et al., 2010).
They found that although all schools reported having received BOS and BOSDA funding, all had
experienced delays in receiving them, mostly due to issues with bank transfer mechanisms. They did
not find funding leakages during the allocation of BOS funds, but did identify a high incidence of
leakages during the transfer, spending and monitoring phases, including to bank employees involved
in transferring funds and officials conducting or monitoring spending (ibid.). In a move to strengthen
its monitoring and evaluation of the BOS programme, the central government introduced an online
system for schools to report when they received BOS funds, and the amount they received, which
was implemented in 2013. Using this system the central government was able to identify the
provinces that experienced delays, and the banks they used. They reported this to sub-national
officials and the public during BOS evaluation workshops (MoEC, 2014c).
The above examples highlight some supportive factors that have contributed to available evidence
being used to adjust the implementation of the BOS programme. The first is clarity regarding the
roles of different levels of government in managing the BOS programme. With the distribution of
funds being delegated to provincial governments, the central government was free to exercise its
oversight role. By naming banks that were associated with delays in fund distribution, it also made
them accountable for their performance. Some provincial governments, who are responsible for
arranging the bank transfers to schools, have made public statements that banks that underperform
in this way will lose their contract to transfer BOS funds (Mustofa, 2014). The second important
factor was the role of the media and public research and advocacy groups in drawing attention to
the challenges faced in the programme. Another factor is the involvement of donor agencies, many
drawn to the BOS programme because it is in line with the increased global focus on strengthening
accountability. International agencies have provided financial support aimed at improving the
programme – to provide training, pilot supplementary programmes and undertake studies to
monitor and review programme effectiveness.
An early criticism of BOS was that although one of the programme objectives was to increase access
to education to the poorest students, the simple per-pupil formula does not acknowledge the needs
of different types of schools (e.g. small schools), areas (e.g. remote schools) or pupils. MoRA was
particularly critical of the formula for allocating funds according to pupil numbers (Suharyo, 2006).
The madrasah sector is made up of many small schools, which it considers to be disadvantaged by
not receiving enough funds to cover fixed operational costs, and because enrolment in boardingtype pesantren can fluctuate significantly. This was taken on board and in 2014 a new provision was
introduced to ensure that small schools receive funds that are equivalent to at least the level
provided where 80 pupils are enrolled in primary schools and 120 pupils are enrolled in secondary
schools (MoEC, 2014).
For the first two years of BOS implementation there was a joint administration system for MoEC and
MoRA schools, but this meant that Islamic schools had to deal with the complication of preparing
financial reports for both MoRA and regional MoEC educational offices (Permani, 2011). Since 2007
general and Islamic schools have had separate administration systems. This has also allowed MoRA
to modify the programme to suit the context of institutions under its management. For example,
students in the traditional pesantren may also be enrolled in a formal madrasah or school, and they
may choose to continue to pursue studies at the pesantren regardless of age and grade. MoRA was
39

From http://bos.kemdiknas.go.id/pengaduan/. BOS Public Complaint Service. [Accessed 05 December 2014.]
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therefore able to design provisions that count only pesantren students that are not enrolled in other
institutions and are under the age of 25 when calculating BOS allocation (MoRA, 2014).
The teacher allowance system, on the other hand, has proved to be less nimble in adjusting its
course in order to increase effectiveness. In large part this is due to the fact that most of the major
departures, between the reform’s initial aims and its eventual form, took place during the design
process – prior to the implementation process. During the design of the programme, interest groups
exerted pressure that focused the programme more on increasing welfare and less on improving
teachers’ competencies, qualifications and professional status. It was problematic that this single
programme was expected to address all those different and difficult challenges. In addition, the
financial incentive structure did not sufficiently take these separate challenges into account. Careful
piloting of different models could have led to better designed incentive structures. However,
although there was an ambitious plan for a pilot to study certification strategies and teacher
deployment and staffing measures, for reasons that have not been made clear, these did not take
place and certification was rolled out largely untested (Jalal et al., 2009; Chen et al., 2014).
Although reviews and evaluations had also been undertaken, and have produced similar levels of
evidence to that available to BOS, the aspects that have captured public attention through the
media have been those relating to the financial welfare of teachers. The same interest groups that
had played a role in the initial design of the programme have also been vocal in pushing back on
proposals to strengthen performance accountability mechanisms in the programme, for example
through competency assessments. The national teachers’ association PGRI, for example, has
publically campaigned against a reintroduction of the competency exams based on the stress they
cause teachers and perceived unfairness if teachers who do not pass the assessments have their
allowance payment rescinded (Akuntono, 2012; Fitriadi, 2012).
One sub-component where teacher reform strategies have been more flexible is in the area of
addressing teacher distribution. A survey in 2008 found that teachers in rural areas were still more
likely to be found absent than those in urban areas, and receipt of a special area allowance is not
linked to the absence rate (Toyamah et al., 2008). The authors of this study attributed this to a
number of issues – most teachers in remote areas who received the allowance were already working
or living in these areas prior to the introduction of the special allowance; many teachers who
reported receiving the allowance were found to be working in non-remote schools; and many
teachers who were working in remote schools did not qualify for the allowance for other reasons
(such as lack of a degree or PNS/permanent status). Other supporting incentives, such as subsidised
housing, payment of travel expenses and longer vacations, have been tried, with similarly little
success (Chang et al., 2014).
More recently, the central MoEC has been using scholarships for postgraduate teacher training
programme as an incentive for fresh graduates who are willing to relocate and teach in a remote
school for a year prior to commencing. The programme has only been running for three years and
has yet to be reviewed, though it was successful in attracting around 10,000 applicants, for 3,000
places (Sobri, 2012). This was also supplemented with the strengthening of the role of districts in
addressing the issue, giving them the responsibility to map teacher distribution in schools under
their supervision and redistributing teachers between schools as necessary (Chang et al., 2014).
The use of a general minimum workload requirement as a blunt instrument to address teacher
distribution has proven to be ineffective. New approaches being rolled out, such as scholarships and
teacher distribution mapping, hold more promise as they are more targeted at teacher needs –
around three-quarters of teachers surveyed in 2013 believed that they lacked opportunities for
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further studies and training (McKenzie et al., 2014) – and would allow districts to gain a better
understanding of, and to address, distribution issues in their purview.

5.5

Lessons from the educational reforms

The focus of this case study’s discussion of post-decentralisation education reforms in Indonesia has
been the BOS school grants and teacher allowances – reform components that were targeted at
issues that Indonesia shares with Nigeria. These issues are:
•

a lack of clarity about the responsibilities of different government agencies operating in the
sector;

•

weak monitoring mechanisms, and corruption;

•

unreliable education data, with limited coverage of private schools and Islamic schools;

•

issues relating to the teacher workforce, particularly high teacher absenteeism, low levels of
qualification, low status and uneven deployment; and

•

low community involvement in holding schools to account.

Overall, while the reforms to basic education in Indonesia are still ongoing, the period since they
commenced in 2003 has seen positive improvements in some educational outcomes, including
improvements in reading levels and stable results in mathematics and science in international test
results, despite rising enrolment levels; as well as rising completion rates with negligible gender
disparities and small gains in equity (Tobias et al., 2014). Though establishing causal links at this level
is difficult, many of these improvements have been rooted in dramatic efforts to strengthen the
teaching profession, to shift to decentralised and school-based management, as well to increase
education expenditure and reform the curriculum. A key lesson from these experiences is the
importance of ensuring that reforms are implemented effectively and in a financially sustainable
manner, by accounting for the political incentives surrounding monetary transfers at different levels
of government and pressures from outside of the government (ibid.).
More specifically, in considering the possible application and effectiveness of a school block grant
programme (perhaps modelled on a similar capitation grant programme that exists in nearby
Ghana), the Indonesian experience may have particular lessons for Nigeria. The BOS programme was
introduced during a time of rapid decentralisation in Indonesia. It was modified several times to take
this into account, so the programme has experimented with different distributions of responsibilities
between levels of government. Currently the central government disburses funds to provincial
offices, which then transfer them to schools. This has allowed the central government to take on an
oversight role, including holding provinces accountable for any delays in disbursements. When it
discovered that significant delays were attributed to bank transfer issues, it has also named the
banks that provincial governments contract to transfer funds, thus holding them accountable.
Calculating funding amounts on a per student basis has also created an impetus to improve the
system to collect and verify school data, at least in relation to enrolment. This includes data on
private schools and Islamic schools, which also receive BOS funds. One of the challenges faced in the
implementation of school fund programmes in Nigeria includes the unreliability of transfers from the
centre to states. Improved data systems and public accountability mechanisms have been used in
Indonesia to hold the central government accountable. The online system used by sub-national
governments to report student numbers also provides a calculation of the BOS funds they are due to
receive. The central government in turn provides a quarterly report on the progress of the transfer
of funds on the public BOS website. A complaints section on this website also allows school staff,
parents and the general public to report on any delays or mishandling of funds. Having a sub-
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directorate of the MoRA responsible for BOS management among Islamic schools also allowed for
the introduction of flexible provisions that suit their particular context.
With regard to issues with the teacher workforce, a key difference between Indonesia and Nigeria is
that Indonesia was facing an issue of a surplus of teachers in the system as a whole after
decentralisation, although it shares issues relating to low status, low pay, unclear norms and uneven
distribution. Indonesia tried to address this multitude of issues with one approach – teacher
certification and the provision of allowances that essentially doubled teachers’ salaries. This has
been effective in improving teacher welfare – resulting in a reduction in teachers reporting financial
difficulties and the need to hold another job. It also established norms for new teachers entering the
profession and was linked to increasing the proportion of qualified teachers. However, with pressure
from interest groups the teacher performance monitoring component of the reform was significantly
watered down and it has been difficult to re-introduce this component. The lesson here is that one
must account for political economy considerations when designing reforms.
Attempts to introduce measures to increase teacher accountability and link certification and salary
increases to competency levels were made incrementally after roll-out had commenced, though it
would have been more productive to insist on their importance from the beginning. This would have
required stronger negotiations with interest groups to reach an understanding that the goals of
improving teacher qualification and competence are as important as, and can be mutually
reinforcing of, the goals of improving teacher welfare and the status of the profession.
Financial incentives should also be designed to clearly target the main aims of a reform. If
qualifications and low pay are the main issue then starting with the provision of scholarships or
financial support to in-service professional development that can later lead to salary increases can
be an alternative model. Provisions for incentives should be legislated for clearly, such as the
requirement for school committees’ to approve decisions regarding the use of BOS funds. Careful
piloting to design incentive structures has also proved to be important in the Indonesian case, so an
evidence base exists regarding what is likely to be successful in achieving a programme’s aims before
it is implemented on a large scale. As the teacher certification example again shows, making changes
after large-scale roll-out when there may be differing views about a programme’s aims can prove to
be more politically challenging.
Ultimately, the factors that influenced the degree of success in implementing education sector
reforms in Indonesia were a commitment to investing in education; coordination between agencies,
and clarity, in relation to roles (including monitoring or oversight roles); and flexibility to respond to
evidence and contextual factors.
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6

Case Study 5: Post-apartheid education reform in South
Africa

6.1

Introduction

The story of South Africa’s post-apartheid educational reforms is an interesting and important one.
The reforms are also unique; no other country in modern times has experienced racial segregation
and racial inequity in the extreme form known as apartheid. Yet the South African experience with
education reform is of interest to Nigeria precisely because of the magnitude of disparities in both
countries and the resulting need for bold policy strategies. ‘Post-apartheid education transformation
has been, if nothing else, impressive in scope, coverage and orientation’ (Sayed, 2009 p. 2).
It would be impossible to cover all the education reforms that have taken place in post-apartheid
South Africa. Therefore this paper focuses on education financing, while highlighting cross-cutting
issues that are relevant to other reforms, such as decentralisation and the role of School Governing
Bodies (SGBs).
In comparison to Nigeria, South Africa has accurate estimates of public expenditure on education.40
As can be seen in Figure 9, education expenditure as a percentage of total government expenditure
decreased from 2001 to 2003, stagnated between 2003 and 2006, and fell to its lowest level in 2008.
Since then it has increased, but not to the same level as it was at in 2001, when this particular
dataset started.
Figure 9: Expenditure on basic education as a share of total government spending (%)
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Notes: Basic education here is considered to be non-tertiary education, which includes pre-primary, primary, secondary
and post-secondary education. Source: World Bank (2015).

While these data are interesting, it is the equity focus in the distribution of this education
expenditure (and the values of social justice, non-racism, non-sexism, Ubuntu and reconciliation)
that has acted as the most important motivating force that has shaped policy decisions in South
Africa since apartheid. This literature review will attempt to summarise and analyse equity-driven
education reforms in South Africa. Wherever applicable, it will link these to the accountability
framework outlined in Section 3. The ‘arrows’ in this accountability framework will be referred to
40

In Nigeria it is not normal practice to put public expenditure information relating to education in the public domain
(FME, 2011) and therefore it is unsurprising that estimates of overall public spending on education vary widely, from
around 1% of GDP up to 5% (Acosta, 2012) and even over 7% (FME, 2011).
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throughout this paper using numbers e.g. arrow 6. The final section of this review will note the
lessons from the South African experience that are relevant for Nigeria. Broadly, these are:
•

Educational equity is a topic of widespread political concern in Nigeria. In South Africa, it has
been the primary goal of the post-apartheid school reforms.

•

Like many other countries, South Africa was forced to make difficult decisions about the relative
roles of public and private resources in the funding of its schools. The path it chose—the use of
school fees in public schools to keep children from more wealthy backgrounds (usually white, as
a result of apartheid-policies) from exiting to the private sector—is of potential interest to other
countries.

•

The South African experience illustrates the tension between the political need for quick results
and the reality that education is a process that plays itself out over time (Fiske and Ladd, 2004).

The case study is structured as follows: it starts by discussing the parameters of the reforms,
highlighting their constitutional and legal basis, objectives and political determinants. In then
describes and analyses a set of key reform components—the Equitable Share Formula (ESF), the
National Norms and Standards for School Funding (NNSSF), No-Fee Schools and Fee Exemption,
discussing the content, the results, as well as how the education reform processes have responded
to evidence to adjust their course during implementation. It draws on this to provide some lessons
learned and some concluding thoughts, from which Nigeria could learn.

6.2

Parameters of the reforms

The new democratic state that emerged in South Africa after 1994 faced multiple and contradictory
demands. As Jansen (2000; cited in Mestry, 2014) notes, these political demands heavily influenced
educational reforms. First, the state was expected to deliver a more just and humane society in a
climate of rising expectations and hope. Access to education, especially for previously
disenfranchised groups, was the aim, and no efforts were to be spared in eradicating all possible
impediments towards the accomplishment of this goal (Naong, 2013). Under Section 34 of the South
African Schools Act (SASA), the state is mandated to fund public schools from public revenue on an
equitable basis in order to ensure proper exercise of the rights of learners to education and to
redress past inequalities in educational provision.41 Reforms were intended to equalise funding
among provinces, schools and socio-economic groups (Mestry and Ndhlovu, 2014). Second, it was
presumed that the state would unify a divided society without threatening the white population.
Restitution was therefore to take a limited form. Third, the state was expected to be responsive to
the will of the people and to guarantee increased participation and extend democracy in society
(Sayed, 2010). This was reflected in part in the decision to give SGBs responsibility for handling
finances at the school level.

41

SASA made education compulsory from grade one to grade nine and between the ages of seven and 15. This policy is
similar to the expansion of compulsory education from primary level to junior secondary level in the 2004 UBE Act in
Nigeria.
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Box 6: Powers and responsibilities of SGBs in South Africa
•

Function under the terms of a constitution

•

Adopt a constitution

•

Develop a mission statement

•

Adopt a code of conduct for pupils

•

Support the headteacher, teachers and other staff in the performance of their professional
functions

•

Determine times of the school day

•

Administer and control the school’s property, and buildings and grounds

•

Encourage parents, teachers, pupils and other staff to render voluntary services to the school

•

Recommend the appointment of teachers and non-teaching staff at the school

•

Allow facilities of the school for educational programmes not conducted by the school and for
community, social and school fund-raising facilities

•

Determine the schools admission policy

•

Determine the language policy

•

Issue rules regarding religious observance at school

•

Suspend pupils

•

Take reasonable measures to supplement the resources of the school

•

Establish a school fund

•

Open and maintain a bank account

•

Prepare an annual budget for parent approval

•

Implement resolutions passed by parents’ meetings

•

Enforce the payment of school fees

•

Keep financial records

•

Draw up an annual financial statement

•

Appoint a registered auditor

Some SGBs*
•

Maintain and improve the school’s property, buildings and grounds

•

Determine the extra-mural curriculum of the school and the choice of subject options in terms of
provincial curriculum policy

•

Purchase textbooks, educational materials or equipment for the school

•

Pay for services provided to the school

•

Make choices of subject options

*SGBs can apply to the Head of the Department for these additional functions. Source: Woolman and Fleisch
(2008)

Box 6 indicates that SGBs wield significant power since they were responsible for, among other
functions, suspending pupils, drawing up the school’s admission policy and enforcing payment of
school fees. The allocation of funding to SGBs is in line with decentralisation policies that have been
applied in many parts of the world (World Bank, 2007).
The structure of education provision became a lot more decentralised in the post-apartheid era. The
new post-apartheid state was internally re-organised into a national state at the centre, and
dispersed, decentralised states in the provinces. Schedule 4 of the Constitution specifies that the
national and provincial governments are to share responsibility for basic education (and other)
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functions. Both levels of government, in the words of the Constitution, hold ‘concurrent legislative
competence’ for specified basic services, including education. The state at the centre is responsible
for funding Provincial Education Departments (PEDs) but is not involved in the management and
control of schools within each province.
Although the democratically-elected provincial governments each have a substantial amount of
autonomy in administering education policy, the principle of cooperative governance established in
the Constitution requires that provincial decisions must be made within the context of educational
policies set by the national government (in consultation with the provinces). In practice, this system
of federalism means that while the national government provides most of provincial government
revenues through an unconditional and equitable grant from the national budget, provincial
governments must utilise their fiscal resources in ways that are consistent with a set of national
norms and standards (Reschovsky, 2006). A portion of this grant is used for making budget
allocations for each school in a province. The norms and standards are intended to redress past
apartheid injustices and inequities in school funding between rich and poor school communities, and
are amended from time to time to sustain the process of closing the existing inequality gap.
The associative bond between the Department of Education (DoE) and the PEDs is created through a
process of juridification. This involves the DoE setting uniform norms and standards through
legislation that prevails across all provinces. The process of juridification shifts conflict from the
political arena to the judiciary. As witnessed in a number of important legal challenges to the powers
of the DoE, the battle between the DoE and the PEDs takes place in the legal domain. The only way
for provincial governments to overturn legal decisions is to muster sufficient political support in
general elections to alter the national constitution. Thus, the centre remains powerful, but this
power is exercised in a different manner. Control is exercised by regulating certain outcomes rather
than the inputs.
This system involves severe vertical and horizontal fiscal imbalances. While national government
raises the vast bulk of revenues, its expenditure responsibilities are much lower. There is thus a
mismatch between revenues raised and expenditure responsibilities. A converse mismatch exists at
the provincial level. This vertical mismatch is known as vertical fiscal imbalance. Horizontal fiscal
imbalance exists amongst provinces, and also amongst localities within provinces. There are massive
differences amongst provinces’ expenditure responsibilities, and existing (as well as potential)
revenue sources.
With these features, South Africa is dependent on a system that provides for intergovernmental
fiscal transfers. However, this has the potential for political manipulation, which is why an impartial
and independent institution, the Financial and Fiscal Commission (FFC), was set up to ensure the
system operates on an equitable basis and that it is based on sensible, reasonable, objective and
quantifiable criteria.

6.3

ESF

6.3.1

Content

The 1996 South African Constitution implicitly recognises the existence of a fiscal gap by establishing
an intergovernmental system, known as the ‘equitable share’, which calls for the distribution of a
portion of nationally raised revenues to provinces and local governments (arrow 5). The
government’s approach was to ensure that the total financial ‘pie’ of the resources was shared
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equitably across the provinces based on the criteria of the ESF.42 The Constitution also states that
each province’s equitable share allocation should be sufficient to ‘enable it to provide basic services
and perform functions allocated to it’. In 1997 the national government began transferring an
annual single unconditional grant to each province to be spent on delivering major social services,
including education, health and welfare.
The size of the grant to each province is determined in a two-step process. First, each year
Parliament enacts a division-of-revenues bill that specifies the vertical split of the equitable share
among the three levels of government (national, provincial and local). Available revenue consists of
nationally collected revenues minus payments for debt service and contingency reserves. Most of
the remaining revenue is divided between the national and provincial governments. In practice,
Parliament generally accepts the allocations proposed by the National Treasury (Reschovsky, 2006).
A similar process occurs in Nigeria, where 85–90% of all state government expenditures and around
90–95% of all local government expenditures are funded through transfers from the Federation
Account (World Bank, 2008).
There are, however, differences between the two countries in the way that funds are allocated
across states/provinces. In Nigeria allocations from the Federation Account are distributed equally
across states but topped up with some allowance for factors such as differences in population and
land area, and the contribution of the state to oil revenues. In South Africa the pool of funds that a
province can receive is calculated on the basis of a weighted average of demographically-driven
formulae that apply to each major functional area, where the weights reflect the proportions of
spending allocated to each expenditure category.43
In the case of education, equitable shares are computed from actual school enrolments in a 2006
snap survey and school-age children (children aged 5–17), with the latter have twice the weight of
the former. Therefore there is a distinction between students who are of appropriate school age,
namely, between the ages of 5 and 17, and those who are ‘out-of-age’ because they enter primary
school at too young an age or remain in high school after age 17, presumably because of grade
repetition (Reschovsky, 2006). The weighting scheme used in the ESF is equivalent to counting each
school-age public school pupil as one pupil, each school-age child not enrolled in public schools as
one-half of a pupil, and each out-of-age public school pupil as a third of a pupil. The Treasury
formula, therefore, provides a strong incentive for provinces to take steps to reduce the number of
out-of-age students, and a somewhat weaker incentive to discourage drop-outs (arrow 6).
The formula was phased in between 1996 and 2000, in order to allow provinces, particularly the
wealthier ones, to make adjustments in their budgetary allocations and thus, if necessary, offset any
decline in expenditure.
Initially, the equitable share calculations were based on a 40% weight for education. This does not
translate into a 40% share of education spending in each province, however, in part because the
education share of the province’s total allocation depends on its demographic characteristics. All
else being constant, a province with a larger ratio of young people to its population, for example,
would receive a larger education share than other provinces. Furthermore, in the interests of
strengthening demographic institutions, provincial legislatures are encouraged to make their own
decisions about spending trade-offs between education and other categories, such as health and
42 Carter (2008) argues that ESF is a top-down process and money is allocated to needs based on political priorities and,
within priorities, relative needs.
43
Although the predetermined formula used by the National Treasury to determine each province’s annual equitable share
allocation has been revised several times, the basic structure of the allocation formula established in fiscal year 1997–1998
has remained unchanged.
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welfare (arrow 5) (Fiske and Ladd, 2004). As a result, the provinces end up devoting somewhat
different proportions of their budgets to education. Table 22 illustrates how allocations in the
initially low spending provinces (such as the North West, Limpopo and Eastern Cape) increased at a
faster rate than the initially high spending provinces (such as the Western Cape).
Table 22: Per-learner budget allocations, by province, 1994–95 and 2000–01
Province

Percent of national average
1994–95

2000–01

Change (percentage points)

Western Cape

183

130

-53

Gauteng

157

142

-15

Northern Cape

154

135

-19

Free State

104

111

+7

KwaZulu-Natal

93

81

-12

Mpumalanga

86

92

+6

North West

82

108

+26

Limpopo

75

85

+10

Eastern Cape

74

91

+17

All provinces

100

100

0

Source: Fiske and Ladd (2004)

6.3.2

Results

While the Treasury formula provides a strong incentive for provinces to take steps to reduce the
number of out-of-age students, and a somewhat weaker incentive to discourage drop-outs (arrow
6), it does nothing to address the underlying reasons why in some provinces so many students are
performing poorly (arrow 4). Some students who receive low quality education will choose to stay in
school and repeat grades in the hope of eventually passing the matriculation exams, while others
will choose to drop out of school before taking exams (arrow 10). In both cases, the province where
these students live will receive a smaller equitable share allocation (arrow 7). In effect, the current
formula may be penalising those provinces that face the heaviest burden of redressing the
educational deficiencies created by apartheid-era schools (Reschovsky, 2006) (arrow 5). A similar
problem exists in Nigeria, where current education expenditure shares in southern states are higher
than in northern states (World Bank 2008).

6.3.3

Responsiveness to evidence

In addition to salaries, provincial expenditures on education are used to pay for a wide range of nonpersonnel spending, including learner support materials such as textbooks, pencils and paper,
electricity and water, school maintenance, computer and science laboratory equipment, and
miscellaneous teacher supplies. During the post-apartheid period, rising teacher salaries have had
the effect of crowding out expenditures on learner support materials and on other non-personnel
items (arrow 6). As a means of increasing the availability of learner support materials, and especially
textbooks, the government committed to increasing the education component of the equitable
share and enacting policies to ensure that funding for learner support materials was made available
to schools with the most need (arrow 1). Thus, between 2000–1 and 2003–4, support to provincial
governments for learner support materials increased from South African Rand (ZAR) 870 million to
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ZAR2.2 billion. However the DoE reached the conclusion that ‘despite dramatic increases in the value
of the school allocation [of learner support funds] in certain provinces, in many parts of the country
the monetary value of the school allocation is still too low’.44
In a 2005 submission to Parliament, the FFC recommended that the provincial ESF take account of
the higher costs needed to provide basic services (including education) to some segments of the
population (arrow 1).45 The government’s response was that, ‘while conceptually appealing,’ the FFC
proposals could not be implemented ‘at this stage’. The government’s major argument was that data
were not yet available to precisely define standards associated with basic service levels and to
calculate the costs of achieving those standards (Reschovsky, 2006). Another suggestion by the FFC
was that the government reconsider the current formula for the education component of the ESF,
whereby the number of school-age children is weighted twice as high as the number of children
enrolled in school (arrow 1). In 2005 the government announced that it would accept this
recommendation, and the new formula would be used from the 2005–2006 fiscal year.

6.4

NNSF

6.4.1

Content

The NNSSF document was issued by the Minister of Education in October 1998 and was
implemented in 2000. It seeks to establish ‘the national norms and minimum standards in terms of
the South African Schools Act, 1996’. The NNSSF policy can be regarded as an equity instrument that
seeks to distribute the bulk of recurrent non-personnel expenditure to poorer schools based on the
assumption that such an approach will lead to improved performance and a more equal provision of
quality education (arrow 6) (Fiske and Ladd, 2004, Mestry and Ndhlovu, 2014).
The NNSSF policy works as follows: PEDs rank all schools from poorest to wealthiest, and funding for
non-personnel purposes is then allocated in a progressive way across schools. Because of the
financial system, no national mandates could be established with respect to absolute resourcing
levels. In order to assign a poverty rank to each school, a standard national procedure was followed
that was based on the socio-economic status of the community surrounding the school, and the
physical condition of the school. This was changed in 2003 such that only household income was
taken into account. Since 2008, this ranking has been further revised and differentiated according to
the income dependency ratio (unemployment rate) and the level of education (literacy rate) of the
school’s surrounding community (its geographical catchment area). Data are used from the national
Census conducted by Stats SA or any equivalent dataset.
Schools are assigned to one of the poverty quintiles determined nationally (see Table 23 for the
2006 national quintiles; Gauteng Department of Education, 2006 and Mestry and Bisschoff, 2009,
both in Mestry and Ndhlovu, 2014), and funding depends directly on their ranking. For example, the
Eastern Cape is identified as the poorest province, with 34.8% of learners falling in quintile 1 (the
poorest), compared to the wealthier Western Cape where only 6.5% of learners are seen as falling in
quintile 1. The PED targets for each province differ in line with this: 34.8% for the Eastern Cape and
6.5% for the Western Cape (Sayed, 2009).
Table 23: The national poverty distribution table for 2006
National quintiles (%)
44

In South Africa, the school allocation refers to non-personnel expenditure.
The FFC is an independent body established in the Constitution and given the mandate to provide advice to the
government and the Parliament in all issues of intergovernmental finance.
45
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1 (poorest)

2

3

4

5 (least
poor)

TOTAL

Eastern Cape
Free State

34.8
30.8

21.6
14.9

21.0
20.1

11.6
18.8

10.9
15.4

100
100

Gauteng
Kwa-Zulu Natal
Limpopo
Mpumalanga

10.5
24.2
34.0
16.7

11.4
18.8
22.3
20.2

27.4
25.6
24.9
29.8

27.2
17.3
11.6
19.9

23.6
14.1
7.2
13.5

100
100
100
100

Northern Cape
North West
Western Cape

26.3
22.7
6.5

17.7
15.2
8.0

21.6
30.5
23.1

14.8
20.5
27.7

19.6
11.0
34.6

100
100
100

South Africa

20.0

20.0

20.0

20.0

20.0

100

Source: DoE (2006).

Nationally, the NNSSF has led to a situation in which over 40% of schools—those in quintile 1 and
2—became no-fee schools for learners from Grade R to Grade 9 (no-fee schools are discussed in
Section 6.5). Figure 10 shows the breakdown of national quintiles. It highlights that schools classified
in the poorest quintile (quintile 1) receive an allocation per learner for non-personnel expenditure
that is nearly six times as large as schools classified into the least poor quintile (quintile 5). Funds are
dispersed from provincial departments.
Figure 10: School allocations for non-personnel expenditure, 2012

165
480

960

880

880

NQ1 (least wealthy)

NQ2

NQ3

NQ4

NQ5 (wealthiest)

Fiske and Ladd (2004) provide a narrative setting out the relationship between the central ministry
and PEDs, stating ‘The national Ministry of Education does not decide on the amounts to be
allocated annually for provincial education departments […] it follows that the national norms for
funding schools cannot prescribe actual amount in Rands per learner’ (arrow 5) (DoE, 1998). Thus,
the semi-federal structure of education makes direct intervention difficult, and instead the state is
reliant on the ‘provinces to honour the state’s duty’ (DoE, 1998). In other words, any redistribution
of funds across schools has to be done within provinces, not across the country as a whole. Second,
personnel expenditure is a result of agreements with national teacher unions and as such the state
cannot prescribe actual spending. In this new context of funding, the national government takes on a
monitoring role in which it assesses the ‘effects of new budget allocation on the current inequalities
in school provision, the levels of fee charging’ (arrow 5) (DoE, 1998).
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In issuing the NNSSF the government did not mention standards or norms for student performance.
Instead, the government focused almost entirely on prescribing how PEDs should allocate non-salary
funds to individual schools (Reschovsky, 2006).
Measurement of student performance is limited to the pass rate for the matriculation exam, which is
taken at the end of secondary school (see Table 24). However, this provides a very partial
measurement of the quality of primary and secondary education in South Africa, as over the past
few years only about 45% of the appropriate age cohort actually took the exams. It is not known
whether or not those who left school before sitting for the exams, or those twelfth graders who did
not take the exam, received an education that prepared them well for employment or for further
vocational training. Critics have also noted that increases in pass rates, as shown in Table 24, are due
to a ‘watering down of standards’ rather than any actual improvement in students’ learning
(Bisseker, 2004). An increasing proportion of students who enter grade 12 are not taking the exam,
indicating that the weakest students (e.g. over-age students, repeaters and others who would
probably fail the exam) are being discouraged from taking the exams. The matriculation pass rate is
not an accurate reflection of learning and therefore is not used by the national DoE to assess the
impacts of its policies (arrow 4).
Table 24: Number of students taking matriculation exams and examination pass rates
Year

National totals
Students taking exam

Pass rate (%)

1994

495,408

58.0

1995

531,453

53.4

1996

518,225

54.4

1997

559,233

47.4

1998

552,384

49.3

1999

511,159

48.9

2000

489,298

57.9

2001

449,371

61.7

2002

443,821

68.9

2003

440,267

73.2

2004

467,985

70.7

6.4.2

Results

While progressive in concept, the NNSSF has faced criticism. On the one hand, Bush and Heystek
(2003) contend that since the NNSSF’s implementation in 2000 previously disadvantaged schools in
townships and rural areas have received larger departmental budgets than advantaged schools in
inner-cities and suburbs (arrow 6). On the other hand, as argued by Mestry and Ndhlovu (2014), the
NNSSF policy has not achieved its goal of redressing the past imbalances in education, nor has it
succeeded in achieving equity (in terms of education and resources) at both primary and secondary
public schools (arrow 6). The main drawbacks are discussed in the following paragraphs.
First, the NNSSF placed large technical demands on the PEDs. As a result, provinces’ abilities to
implement the NNSSF varied. Not all provinces had the analytical capacity to rank schools according
to the specified criteria (arrow 6). This issue of staff implementation capacity within ministries,
departments and agencies has also been noted as a problem in Nigeria.
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Second, in practice, the funds that are available for non-personnel spending are limited and consist
of what remains after each province has met its personnel commitments (arrow 6). Since the NNSSF
only targets allocations for non-personnel spending (which comprise a small share of total education
spending), it is unable to fully offset broader inequality in access to resources across schools and
provinces. This means that, despite the redistribution carried out under the NNSSF, non-personnel
spending per student in the poorest quintile of low spending provinces is usually lower than funding
for the highest quintile schools in high spending provinces. It also means that in a number of schools,
non-personnel spending remains well below the 15% of total spending deemed desirable by the
national DoE (arrow 5).
Third, adequacy is only specified for non-personnel recurrent expenses, yet, as often noted, many of
South Africa’s educational problems can be linked, directly or indirectly, to the number and quality
of school personnel, including teachers (Jansen and Amsterdam, 2006; Motala, 2006). Issues
surrounding staffing levels, quality and motivation have also been noted in Nigeria (Humphreys and
Crawfurd, 2014), and both countries have the problem of attracting qualified experienced
professionals.46 Since the school allocation only deals with non-personnel expenditure (arrow 6),
adequacy concerns can only be addressed properly by considering the overall level of school
funding. As in the past, teacher allocations and personnel expenditure remain areas over which
provinces and schools have little control (Sayed and Motala, 2012).
Fourth (and related to point two above) the degree of redistribution that is possible within each
province depends on its mix of schools (arrow 6). Richer schools are less of a drain on non-personnel
funding from the centre as they have their own revenue sources. In line with this, provinces with a
lot of rich schools can redirect most of their non-personnel funding to the few poor schools in the
province. In contrast, in poorer provinces, this funding will need to be spread out more thinly.
Fifth, because the NNSSF is designed to distribute funds for recurrent, not capital, spending, the case
for having allocations depend in part on schools’ infrastructure is far from compelling. Indeed,
schools with better infrastructure, including newly built schools serving previously disadvantaged
students in township areas, are likely to have greater, not smaller, demands on their recurrent
budget than schools without access to costly services such as electricity and water. At the same
time, one can sympathise with the spirit of the norms and standards initiative in that it provided a
way for more funds to be distributed to schools in townships and homelands that had been
impoverished during the apartheid era without explicit reference to. The norms and standards
policy, however, clearly does not represent a substitute for direct capital grants to improve the
infrastructure in those schools (Fiske and Ladd, 2004). The policy changed in 2003, so that
infrastructure was dropped as one of the criteria.
Lastly, the most crucial drawback of the NNSSF policy according to Mestry and Ndhlovu (2014) is the
way schools use funding provided by the PEDs. Most poorer schools have not applied for additional
functions and therefore depend on district offices to manage their state funding (arrow 6). PEDs
allocate substantial funding to poor schools, but heads of department in the provinces restrict SGBs
from spending the funds according to the needs of the schools. Instead, each year the heads send
out directives to schools in their province prescribing that the funds should only be utilised for
learning and teaching support materials, repairs and maintenance of school property, and for the
payment of services such as water and electricity (arrow 6).

46

Specifically, these are teacher absenteeism, unqualified teachers, difficulties attracting individuals to the teaching
profession, unclear norms for the recruitment of teachers and problems with teacher deployment.
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Responsiveness to evidence

While the NNSF policy produced many gains in terms of increasing equality, there was a clear
recognition, both within and outside the state, that a two-tier education system was operating in
South Africa: one catering for the wealthy (which remained largely white) and one catering for the
poor (which remained black). To address this, and other issues, the DoE gazetted proposals for
amendments in 2004, and the NNSSF was amended in 2006 (see DoE, 2006).
The amended NNSSF deals specifically with the public funding of both public and independent
(private) schools. In the amended NNSSF state funding to public schools continues to be provided in
two categories: personnel expenditure and non-personnel expenditure (also referred to as the
school allocation). Personnel expenditure was unchanged in this policy; the major change was the
school allocation. The ratio of personnel to non-personnel expenditure was set at 80:20 and
quintiles 1 and 2 (and quintile 3 in 2009) were to be no-fee schools, with these schools being
compensated with a higher allocation for non-personnel, non-capital expenditure.
The school allocation was developed based on five considerations: the rights of learners, the
minimum basic package to ensure quality education, prices of goods and services, national
distribution of income difference and poverty, and the state budget. The document specifies what
items are covered by this allocation. The majority of items specified fall into the categories of
running costs (including stationery, maintenance and services, such as electricity) with learning
support materials, like textbooks, being the only item more directly related to learning. PEDs
determine what proportion of the school allocation is assigned to different items; for example, the
Western Cape Education Department (2007) recommends that 60% of the allocation be used to
purchase textbooks, with a target being a textbook for each subject for each learner (arrow 6).
In the amended NNSSF it was stated that ‘if [a PED] spends less than the target, then this would be
regarded as a problem, and the national DoE would investigate the problem with the PED concerned
to see why the target could not be met. A plan would be put together so that the targets could be
met as soon as possible’ (arrow 5). This reduces the fiscal autonomy of PEDs and in effect places
conditions on the way provinces spend their equitable share allocations, contrary to the
constitutional prescription that the equitable share be considered as an unconditional allocation to
provincial and local governments. One argument the government may use to justify mandating
minimum spending levels on learner support materials is the fact that until the government is able
to measure educational outcomes, through the nationwide tests of student performance at various
grade levels, they have no alternative but to focus on levels of educational ‘inputs’ (Reschovsky,
2006). States in Nigeria do not always spend the target amount either but this is mainly because
states lack clarity regarding the regulations (UBEC, 2012), and because of their low capacity to make
evidence-based education plans to meet requirements, as well as the excessively strict rules for
accessing funds, and competition between state governments and SUBEBs for control over funds
(Schiffer et al., 2013)
The amended NNSSF also introduced fee exemptions. Schools may apply to the head of department,
using a prescribed form, for compensation for fee exemptions no later than by 30 June of each year
(arrow 8). These forms must be certified by the official school auditor and schools will be
compensated based on a formula that factors in the amount of exemptions that were granted in the
previous financial year (arrow 6).
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In 1996 an Act of Parliament formalised procedures for the charging of school fees in all schools to
supplement limited public funding. However, it soon became evident that children in the poorest
areas were not attending school as they could not afford the school fees and, thus, the policy was
discriminating against children from the most vulnerable backgrounds. Therefore the DoE enacted
the 2006 no-fee schools policy, through an amended NNSSF, that was applicable for children from
Grade R to Grade 9.
Under the current policy a fee charging school (previously all schools) can now apply to the PED to
be declared a no-fee school, should it qualify (arrow 8). This entitles the school to an increased
allocation from the state to offset revenues previously generated through school fees (arrow 6).
Strict conditions are imposed on the use of funds allocated by the state to the schools. For this
reason, PEDs have promulgated regulations guiding schools on the use of the funds in line with the
provisions of the no-fee schools policy, to ensure that funds transferred to schools are used
efficiently and only for the educational purpose for which they are intended, including engaging the
services of additional teachers (arrow 6) (Sayed and Motala, 2012).
The Education Laws Amendment Act of 2005 provides the legal mandate for the DoE to determine
quintile norms and minimum standards for the funding of public schools (arrows 2 and 5). Schools
are allocated to quintiles, with quintile 5 representing the richest schools and quintile 1 representing
the poorest schools. In 2007, schools falling in quintiles 1, 2 and 3 (the poorest, i.e. no fees schools)
received allocations of ZAR 738, ZAR 677 and ZAR 554 per learner, respectively; these schools are
entitled to an increased allocation from the state to offset revenues previously generated through
school fees. The middle quintile (ZAR 554) is referred to as the adequacy benchmark as this is in
theory how much money needs to be spent per learner to ensure they receive an adequate
education. A total of 100% of learners would be covered in these categories.47 These schools are
allocated more funding than before the introduction of the policy in order to meet most of their
basic needs and schools are given powers to manage their allocated funding in accordance with legal
prescripts provided by PEDs, to safeguard funds against mismanagement (arrow 6). By comparison,
richer or fee charging schools now receive less than the adequacy benchmark of ZAR 554. In 2007,
richer schools in quintile 4 received an allocation of ZAR 369 per learner, and schools in quintile 5
would have received an allocation of ZAR 123 per learner per year. The percentage of learners
covered by these allocations is respectively 67% and 22%, and the state calculation nationally of the
number of learners falling in these categories is 15% and 5%, respectively.

6.5.2

Results

The no-fee school policy has had broadly positive redistribution effects, with the largest increases in
allocations directed to the poorer schools (Wildeman, 2008) (arrow 6). Fiske and Ladd (2006) and
Reschovsky (2006) argue that the intended goals of the fees policy, like forestalling a flight from
public schools and retaining islands of excellence, have been achieved. Other research (Hall, 2010, in
Sayed and Motala, 2012) shows that there have been significant gains in terms of revenue for no-fee
schools, and also for households that have been relieved of the burden of paying fees (arrow 10).
Principals have reported increased enrolments as a result of the reform.

47

However, if funds are available, the PED may offer Q4 and Q5 schools no fee status voluntarily, at the threshold level of
ZAR 880.
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Motala (2006), on the other hand, points to the vast inequities that have developed as a
consequence of the fees policy. Bush and Heystek (2003) argue that ‘the richer schools are able to
protect their privileged position through high fees while the positive discrimination in state funding
cannot compensate for the substantial differences in fee levels’ (arrow 10).48 Fee charging schools
can effectively buy important quality-related inputs (such as employing extra staff, maintenance of
their sports grounds and other facilities, increasing their library materials etc.) which help to reduce
these schools learner-to-teacher ratios (Sayed and Motala, 2012). This means that quality education
is concentrated in formerly white, coloured and Indian schools in areas where the majority is nonAfrican (Yamauchi, 2011).
The literature has noted a number of issues surrounding the no-fee school policy, which are grouped
under separate sub-headings.
Calculating poverty quintiles
The spatial method of targeting presupposes that all poor learners live in poor areas, and that
learners come from the area around the school. However, some poor children go to school in wards
that are not rated amongst the poorest (Mestry, 2014). These children will therefore be in fee paying
schools and will receive less of a subsidy from the state (Hall and Monson, 2006; Mestry, 2014)
(arrow 6).
Another issue is that it is unclear how ZAR 554 has been determined as the minimum amount of
money that needs to be spent on each learner (Sayed and Motala, 2012) (arrow 5), with Wilson
(2004) and Tomasevski (2006) arguing that this is below the actual cost of education. The figure
seems to have been chosen due to budgetary constraints (arrow 1).
Paying to attend school
There are other expenses that are involved in attending school, such as transport, textbooks and
uniforms, that add up to a significant proportion of poor households’ income (Roux, 2003; Wilson,
2004; Veriava, 2005). These can have serious implications for learners’ access to education (Mestry,
2014) (arrow 10). While in Nigeria public schools cannot charge school fees, as in South Africa, there
are other costs involved in attending school that can act as barriers to access.
Capacity and funding of PEDs
The unfolding of the no-fee schools policy is dependent on PED capacity to implement and monitor
it. PED capacity to perform these functions and to translate policy from the national level to the
school level has consistently been questioned (Sayed, 2009, Mestry, 2014) (arrow 6). Concerns about
PED functioning relate to the accurate dissemination of information, communication with schools,
monitoring and administrative inefficiency (Jansen and Amsterdam, 2006). Jansen and Amsterdam
(2006) point to the general report of the Auditor General for the financial year ended, 31 March
2004, highlighting these difficulties. Concern has been aired about the timeliness of provincial
funding and the reliability of the information supplied by the PEDs. Sayed and Motala (2012) have
argued that, due to weak PED capacity, poorer provinces will continue to struggle to fund the many
schools falling into no-fee poverty quintiles (Sayed and Motala, 2012).
One challenge experienced by PEDs is that the declaration of no-fee schools has not been
accompanied by adjustments in the equitable shares received by provinces (arrow 5) or by other
48

Selod and Zenou (2003) examined the role of school fees in screening children from different backgrounds in a spatial
model, showing that whites tend to overprice education in order to limit black students. School fees are significantly higher
among formerly non-African schools and in areas where the white population dominates (Yamauchi, 2011).
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financial support, such as a conditional grant from the National Treasury (arrow 1). This may partially
explain some of the challenges discussed in the previous paragraph. Increases in school funding
must be covered by ordinary changes to the baseline allocations of provincial governments (arrow
5), but poorer provinces are much more financially constrained in their ability to support and
manage their relatively larger numbers of poor learners falling into those national poverty quintiles
where schools may no longer charge fees (Sayed and Motala, 2012) (arrow 6).
Discrepancies and delays in funding
The delay in the process of gazetting the no-fee schools policy may have contributed in the delays in
the release of provincial funding to schools (arrow 6). This has resulted in cash flow problems, which
have been seen to negatively affect school administration, teaching and learning (arrow 10).
Schools’ dire financial straits have been exacerbated by their having to rely on, and even incur
expenses based on, a ‘paper budget’, consisting of allocations promised but not yet received (Sayed
and Motala, 2012) (arrow 6). Often there have been discrepancies between the indicative ‘paper’
allocations shown to schools and the actual money that appeared later, sometimes only piecemeal,
in the school bank account.
School and SGB capacity and restrictions
It is schools that have not applied for additional functions as stated in Section 21 of the Schools Act
that receive this ‘paper budget’ from PEDs. The districts undertake these schools’ functions of
purchasing learning and teaching support materials, paying for all services rendered and attending
to all repairs and maintenance of school property (arrow 6). SGBs are merely required to submit and
monitor all orders for learning and teaching support materials and to submit invoices for services
(water and electricity) rendered to schools. They also inform the PEDs if any repairs and school
maintenance is required (arrow 8). SGBs are unable to keep track of all expenditure incurred against
state subsidies. Schools find it extremely difficult to reconcile their spending with the allocated
budgets; as a result there have been numerous reports of districts under-spending school subsidises
and the residual funds have been subsequently redirected by Treasury at the end of the financial
year (arrow 2).
SGBs and principals are restricted in what they spend funds on. Allocations for different budget
items are fixed and SGBs face problems regarding how these funds should be spent. For example,
allocations for municipal services are usually insufficient and SGBs are unsure of how to access funds
or to redirect funds received from PEDs (arrow 6). Similarly, some rural schools without water and
electricity are allocated funds for this cost centre and SGBs are unable to redirect the funds to
another cost centre. Schools are also prohibited from hiring additional qualified teachers or
maintaining smaller class sizes (Mestry, 2014), and SGBs in no-fee schools are prevented from raising
money or any other charges. This has resulted in the widening of the quality gap between poor and
affluent schools.

6.5.3

Responsiveness to evidence

A 2003 review of the resourcing of schools by the national DoE concluded that non-personnel noncapital funding needed for textbooks, stationery and other supplies was woefully inadequate, even if
provinces were spending more on poor schools than non-poor schools (arrow 6). It was
recommended that the non-personnel non-capital amount per learner for every ‘poverty quintile’ be
set nationally. Moreover, it was recommended that national poverty quintiles be set by the DoE, as
the provincial poverty quintiles did not take into account inter-provincial poverty differences. This
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means that some schools, formerly classified by provinces in a low (poorer) quintile, now find
themselves in less poor quintiles as determined nationally. It was finally agreed that uniformity in
per-learner funding would be pursued through a system of ‘targets’ which, while not enjoying the
legal force of norms, would be advocated vigorously by the national department, for instance,
through lobbying in the provincial budgeting process (arrow 5). It was also agreed that the poverty
ranking of schools would be based only on the socio-economic status of the surrounding community,
and not on the physical conditions of the school, to avoid the anomaly of recently renovated schools
receiving less funding for non-capital items (arrow 6) (Hindle, 2007).
It would appear that only the poorest schools were targeted in the original NNSSF and those schools
located in the middle of the resource targeting table, the so-called middle schools (quintile 3), were
neglected and impoverished (Mestry and Bisschoff, 2009, Mestry 2014). Wildeman (2001) states
that the implementation of the funding policy meant that these schools qualified for less state
funding and, in the absence of strong socio-economic parent communities, they faced the danger of
real financial deterioration. These middle schools, as schools that were not in abject poverty but
which nevertheless lacked a stable income from user fees, became financially vulnerable because of
insufficient funds, and were therefore unable to maintain themselves and provide adequate services
to learners (Mestry, 2014). However, more recently, in January 2010 the PEDs have provided quintile
3 schools with the opportunity to be declared ‘no-fee schools’ so that their financial burden can be
alleviated (arrow 6) (Mestry and Ndhlovu, 2014). Only some provinces have taken the opportunity to
do this (Mestry, 2014).

6.6

Fee exemptions

6.6.1

Content

Section 39 of SASA provides that a school may charge fees only when the majority of parents
attending the annual budget meeting adopt a resolution to do so (arrow 9). It also provides that
parents must determine the amount of fees to be charged at this meeting, along with criteria to
exempt those parents who are unable to pay. Exemptions, in theory, permit even the poor or
vulnerable to attend rich or fee charging schools. Parents who are poor can apply in person or in
writing. In wealthier schools it is expected that up to 25% of learners will be granted full exemptions
and such schools will be compensated if they enrol and grant exemptions to poor learners.
The criteria and procedures for this are specified in the Exemption of Parents from the Payment of
School Fees Regulations of 1998. There are two major classes of exemption. The first is automatic
exemption for two categories of learners: orphans and abandoned children, and those receiving a
poverty-linked state social grant. Parents in this group qualify for a full exemption. The second class
is not automatic and parents may be granted a full or partial exemption based on parental income in
relation to school fees, determined by a set formula which schools apply upon receiving a written
application from a parent. A school must fully exempt parents whose income is less than 10 times
the annual school fee and partially exempt those whose income is less than 30 times, but more than
10 times the annual school fees (Hall and Monson, 2006).49 Regulation 5(2) obliges the SGB to
consider certain factors when considering an application for exemption, including, among other
things, the parents’ total annual necessary expenses, their assets and liabilities, the number of
dependants, their standard of living and any other information relevant to the granting or denial of
exemption (Campher 2003 in Naong, 2013).

49

The implication was that the fee paying parents would need to subsidise fee-exempt parents (Hindle, 2007).
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The School Fee Exemption policy states that each school, through its SGB, must determine fees and
inform parents and caregivers, in writing, of the school fee amount charged by the school and of the
criteria and procedures for exemption (arrow 10). According to the Education Law Amendment Act,
No. 24, SGBs must render a decision within 21 days of application and if the SGB denies a request for
exemption, parents have the right to appeal (arrow 9). A school can sue parents only for nonpayment of fees where it has correctly determined and communicated its fees and exemption policy
and where parents have not applied for an exemption but have failed to pay the fees set by the
school (arrow 10) (Veriava, 2003, in Naong, 2013).

6.6.2

Results

Evidence suggests that many historically advantaged schools have not implemented the fee
exemption regulations (Hall and Monson, 2006) (arrow 6). Until 2011 this has not been followed
through in any fundamental way in the Education Laws Amendment Bill (Veriava, 2005) and this
appears to be the primary reason for the non-enforcement of the policy on the part of many schools.
The DoE has not budgeted to compensate schools for loss of revenue through the exemption policy
(arrow 5). In fact, there has been no budget for this policy, no central monitoring of whether fee
exemptions have been granted and to whom, no plans or targets for how many learners should be
able to access a fee waiver, and no requirement for schools to budget by applying an estimation of
the number of exemptions to be granted. There are also no sanctions against schools that fail to
implement the policy (Hall and Monson, 2006), and since schools do not receive any compensatory
funding for exempted learners there is a disincentive to inform them of this right (Hall, 2010, in
Sayed and Motala, 2012) (arrow 6). SGBs have refused to assist parents who are entitled to a fee
exemption (Mohala, 2006, in Naong, 2013) (arrow 9), and the National Treasury cites unspecified
‘evidence’ that students whose parents cannot afford the fees have been either denied exemptions
or excluded from schools (Reschovsky, 2006) (arrow 2).
The conditions for fee exemption do not, in the absence of any monitoring mechanism, prevent
schools in well-off areas from ‘screening out’ those who are unable to pay. In addition, the NNSSF
document assumes a high degree of knowledge on the part of parents regarding applying for
exemption. This, as Ball (1994) argues, is likely to benefit the middle classes who possess the
necessary knowledge to manipulate the system to their advantage.
On the other hand, poor parents are still subjected to paying exorbitant fees, sometimes out of their
children’s grants or their own pensions. The consequences of non-implementation for children are
high, particularly in high schools, where 50% of drop-outs are related to affordability (Hall and
Monson, 2006). Roithmayr (2006) has stated that even when parents are eligible and can receive an
exemption they do not apply because the process is time-consuming; it is also likely that the cost of
dignity in terms of how parents and learners may be treated at school is regarded as too high.

6.6.3

Responsiveness to evidence

Eligibility for full and partial school fee exemptions was initially determined on the basis of parental
income in relation to fees, but new regulations released in October 2006 have modified the formula
for calculating exemptions. In particular, the new formula takes into account the number of schoolgoing children supported by a caregiver, and provides explicit guidelines for calculating the amount
of partial exemptions. In terms of the new funding norms, certain categories of children are
automatically exempt from paying fees. These include Child Support Grant beneficiaries and children
in foster care (arrow 9) (Hall and Monson, 2006).
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There was initially poor awareness of the School Fee Exemption policy (Hall and Monson, 2006).
Despite being required to do so, schools had largely failed to inform parents of the policy. The new
regulations of 2006 have attempted to improve awareness of the exemption policy by compelling
schools to inform parents about the policy each year.

6.7

Conclusions and lessons from educational reform

The policy reforms described in this case study have been lauded as having made great strides
towards the attainment of equity and redress in education financing. The immense scale of the task
of totally dismantling the apartheid education system and replacing it with another, as well as the
speed of reforms that started only two years after the introduction of democracy in 1994, was
unprecedented. Although richer provinces still have higher levels of spending per-pupil than the
poorer provinces, the differences in spending levels have been dramatically reduced. Reschovsky
(2006) reports that the differences in per-pupil expenditures have been reduced and public spending
on each African learner has increased dramatically (see Table 22). Whilst per-pupil expenditure has
decreased for white learners there has not been any noticeable decline in their quality of education.
Although progress has been made, not surprisingly South Africa is still far from reaching its goal of
providing equal education opportunities to all its citizens. Intra-provincial equity, for example, is still
a challenge. In a 1999 self-assessment the DoE concluded that inequality was still rampant in the
education system, and too many families were on the receiving end of an unacceptably low standard
of education delivery (DoE, 1999, in Sayed and Motala, 2012, Reschovsky 2006). Similarly, and more
recently, Sayed and Motala (2012) argue that the potential of no-fee and other pro-poor policies to
provide meaningful access to education of sufficient quality, at least in terms of resourcing and a
more equitable distribution of resources, cannot be said to have been realised yet.
There has been little comment about how the shifts in education financing policies have influenced
learner attainment (challenge 10 of the challenges listed in Annex D in the Comparative Review of
Basic Education Reforms Inception Report), but among the literature that exists, comments are
mixed. On the one hand, Hanushek (2003) and Mestry (2014) have pointed out that despite
additional resources being channelled into school education and the more equitable distribution of
such resources, the aggregate number of successful candidates increased only moderately in the
decade after the transition to democracy (challenge 10). Others have suggested that inputs have
mattered for poorer schools.
We now list lessons learned from the South African experience that may be relevant for Nigeria. This
list is structured around the challenges that are listed in Annex D in the Comparative Review of Basic
Education Reforms Inception Report.

Governance
Some authors have argued that South Africa’s policy processes, including the participation process
and new policy documents, were intended as symbolic acts rather than a process that would lead to
practical changes (see Jansen (2001) and Carter (2008)). More recently, the government has faced
criticism for delivering policy frameworks that outstrip the institutional capacity to implement them.
While equity and social justice policies are laudable (even if the rationale behind them is politically
motivated), because they are rolled out with a weak capacity building programme, good quality
education, particularly for marginalised and disadvantaged schools, is still a long way off.
For example, the scale of changes in policies such as the NNSSF has inevitably placed great stress on
SGBs, school management teams, teachers and district officials. There have been efforts to provide

EDOREN – Education Data, Research and Evaluation in Nigeria

138

Comparative Review of Basic Education Reforms: Part 2 – Country case studies REVISED REPORT

July 2015

financial management training for SGBs, but the processes of procurement, budgeting, monitoring
and control of physical assets, managing school funds and financial reporting remain complex and
onerous for many of these entities. Many SGBs are functioning poorly and – as with SBMCs in
Nigeria - there is an urgent need for them to be trained on financial management so that they have
the requisite knowledge and skills to make informed financial decisions to ensure school
improvement. These SGBs would thereby be empowered to self-manage the school’s funds and this
would eliminate the under-spending problem that exists in many schools (particularly in South
Africa). For PEDs, better support and training, combined with clear mechanisms to track all transfers
into school accounts will, according to Giese et al. (2009), promote efficient financial management
and accountability. In particular, more intensive support needs to be issued to poorer provinces,
which are likely to have lower capacity and also face greater implementation issues. In sum,
mandates, goals, laws and funds to PEDs on their own are insufficient; they must be accompanied by
training on issues such as budgeting, financial management, HR management and data management
for PEDs, and on school supervision and support and HR management in schools. The extent to
which policies in decentralised education systems, such as the system in South Africa, can and do
achieve their goals is as much a matter of implementation as it is a matter of how the policies are
constructed and what assumptions are inscribed in their articulation.
Education reform relies on an active and interventionist state which has the political will and
capacity to monitor and regulate institutional level actions. While the national policy document
(DoE, 2006) takes care to detail the resources required, as well as how monitoring must take place
and how accountability must be ensured by PEDs, provincial capacity to implement and monitor
education financing reforms is decidedly weak. Indeed, Jansen and Amsterdam (2006) state that it is
at the ‘point of dysfunctionality’. This has established a precedent whereby provinces and schools
view policy implementation as optional.
Monitoring will ensure greater compliance with policies such as the no-fee schools policy. Incentives
have to be aligned to designate certain learners as no-fee paying and there should be national-,
provincial- and local-level awareness raising activities for parents/the community to ensure that they
know about their rights to apply. The application time should also be short, to encourage as many
poor households as possible to apply for fee exemptions. School-level sanctions should apply in
schools that continue to flout the policy, as shown by monitoring data.
Lastly, the financing provided to South African schools is quite rigid in that there are prescriptions on
what it can and cannot be spent on. Arguably, SGBs/SBMCs know the pressing issues in their school
and therefore providing more flexibility in regard to where money can be spent would be a fruitful
policy reform. This would especially be effective if this were run in parallel with a well-designed and
well-implemented capacity building programme, as well as a monitoring system to see how well
SGBs/SBMCs are coping.

Public financial management
Fee charging at the school level is not a policy that has engendered greater equity in South Africa
(Sayed, 2009). Although efforts have been made to rectify this by a joint distribution of funds
through the NNSSF, no-fee schools and school fee exemptions, significant inequalities persist,
attributed largely to the social legacy of apartheid (Mestry, 2014). Mestry and Ndhlovu (2014, p. 10)
argue that ‘these initiatives are not enough to address the improvement of educational outcomes
and learner achievement, especially for rural, poor and illiterate children’.
Charging school fees, and thereby providing schools with resources to improve the schooling
environment, has prevented a full flight of the upper-middle class from the public education system
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and so in that sense could be considered worthwhile. However, such fees are burdensome for the
poorest sections of society. Since the introduction of the no-fee school policy for the bottom three
quintiles, headteachers and SGBs have been relieved of the responsibility for collecting school fees
and enrolment has increased. That said, inequality has increased, since wealthier schools populated
by middle class students have been able to raise large amounts of money from school fees and fundraising activities. State money issued to no-fee schools cannot compete with funds that wealthier
schools are able to generate themselves. If certain provinces have a larger proportion of no-fee
schools, then this should be accounted for in the baseline allocations of provincial governments.
Rather than financing fee exemptions for children from poor families from general tax revenue, the
current policy requires that the fee exemptions be in effect funded by the parents of the classmates
of fee-eligible students. Experience from around the world suggests that ‘Robin Hood’ funding
schemes, such as the current fee exemption policy, provide strong incentives for those who must
pay to attempt to undermine or subvert the schemes. Although the government has promised to
take renewed steps to prevent local SGBs from discriminating against students from poor families,
any such effort is unlikely to be effective, given the strong incentive fee paying parents have to
exclude students eligible for fee exemptions, and given the many subtle ways that can be found to
either exclude or discourage school attendance by children from poor families (Reschovsky, 2006).
There is also the issue of how to determine the level of poverty of the school. Mestry and Ndhlovu
(2014) believe that schools should be funded based on their essential needs and the socio-economic
status of parents attending the school, rather than the poverty index of the community where the
school is located. This will eliminate the problem of funding schools in affluent areas serving poor
learners from outside the surrounding area of the school. For example, even though a school is
situated in an affluent area, over 90% of its learners may be from outside its feeder area. This school
would be ranked as quintile 5 and receive the lowest funding on the scale, yet would cater mainly for
middle class and poor learners. Such schools are thus placed in a diabolical situation. They raise
school fees and then adopt a hard-line approach to grant exemptions to learners who have difficulty
in paying these exorbitant fees. Similarly, learners from affluent circumstances may attend no-fee
schools without having to make any monetary contribution. The state should create more
opportunities for mixed schools instead of letting the soft zoning catchment policy result in schools
that are populated by the middle class and that have a huge cultural capital advantage (Sayed and
Motala, 2012).
There is also the issue of assessing the poverty of schools that have better infrastructure. Schools
with improved infrastructure, including newly built schools serving previously disadvantaged
students in township areas, are likely to have greater, not smaller, demands on their recurrent
budget than schools without access to costly services such as electricity and water. There should be
a wider range of proxies for the distribution of funds as over-reliance on a few overstates their
importance in determining poverty rates.
It is necessary to fund an equity framework that targets not only non-personnel expenditure but the
entire gamut of state education spending, nationally and provincially, including, in particular,
teacher allocations or personnel expenditure. Care should be taken that non-personnel items, such
as learner support materials, are not ‘crowded out’ by personnel expenditure. What is apparent is
that the minimum level of resourcing in disadvantaged schools is insufficient to level the playing field
between the advantaged and disadvantaged parts of the public schooling system (Sayed and Motala,
2012). The financing formula should be more directly and obviously skewed in favour of
disadvantaged learners, which may involve introducing conditional grants based on equity criteria
for poorer provinces (Sayed and Motala, 2012). However, educational reform is a political issue and
it is not known how white parents from wealthier backgrounds would have reacted if there had
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been a quicker and larger shift from funding away from previous privileged schools under apartheid.
Governments need to appease the general public and meet their expectations for change under a
new government, but also introduce reforms that will improve learning attainment in schools.
Lastly, financing is often unpredictable in South Africa, especially when ‘paper budgets’ are used, as
schools spend money and get into debt, with reimbursements take a long time to be issued. When
reimbursements are received they are also often lower than the amount expected. A better solution
would be to allocate funds before expenditure is made, or if ‘paper budgets’ have to be issued then
it should be ensured that reimbursements matches the exact expenditure.

Staff motivation and capacity
Sayed and Motala (2012) have argued that the South African state needs to follow a more aggressive
approach to redistributing resources, particularly human resources, prioritising poor schools. It is
deeply problematic that in South Africa, the most well-resourced schools in urban middle class areas
are also the ones with the most highly able teachers. The most able, committed and motivated
teachers should, instead, be found in schools serving the most marginalised communities.

Unreliable education data
The education system is set up to monitor how efficient financial inputs are in addressing equity
concerns. There is little regard for assessing the quality of learning and relating this to the financial
policies. At present, the matriculation pass rate is monitored but fluctuations/trends in this pass rate
are not used to inform decisions within the Treasury or the DoE. This pass rate is also seen as a weak
indicator since less than half of the appropriate age cohort take the exam and there is some
evidence (see Bisseker, 2004) that the rate is used as a political tool, with the ‘dumbing down’ of
examinations and the resulting higher pass rates having a favourable effect regarding how the
government is perceived. This points to the need for an independent body that oversees the setting
of exams, to ensure they remain rigorous and free from political interference. Once this has
happened, the pass rates can be used as a reliable indicator of the quality of learning and schools
should have an incentive to address under-performance of students; if this does not happen, little
progress will be made. Collection of other data (apart from learning quality data) in South Africa is
sound. Nigeria could learn from the collection of financing data in South Africa; in particular, in
Nigeria transparency in funding is critical in order to obtain a broad picture of that funding, as well as
to enforce accountability. Thus, the government could consider introducing a constitutional
obligation for state governments to provide funding information (Humphreys and Crawfurd, 2014).
Table 25 summarises the lessons learned from South Africa’s post-apartheid education reform and
links this with the key challenges that Nigeria experiences in its education experience.
Table 25: Summary of key lessons from South Africa's reform experience
Reform component

Issues to which
lessons apply

Key lessons

ESF

Public financial
management

•

•
NNSSF

Public financial
management,
community

•
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Learner attainment should be factored into funding
formulae so that states have an incentive to address
under-performance of children.
Learner support materials are important and are often
‘crowded out’ by personnel expenditure.
Policy design must take into consideration the capacity, at
the provincial and school level, to implement the policy.
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involvement,
school-level
facilities and
learning
environment,
governance

•

•

•
•
•

No-fee schools

Community
involvement,
public financial
management,
governance

•

•

•

•
•
Fee exemptions

Governance,
public financial
management

•
•
•
•
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SGBs need to be trained in financial management; SGB
under-spending is often an indication of a lack of
capacity.
There is a need for more intensive support to be provided
to poorer provinces that have lower capacity levels and
the greatest implementation challenges.
School funding should be based on essential needs and
the socio-economic status of parents.
Equity frameworks should target national and provincial
personnel and non-personnel expenditure.
Reducing state funds for richer schools does not lead to
any noticeable decline in the quality of education in these
schools.
No school fees for the poorest children relieves SGBs of
the burden of collecting fees and results in increased
enrolment.
State money issued to no-fee schools cannot compete
with the funds that wealthier schools are able to generate
themselves.
If a province has a large proportion of no-fee schools,
then this should be accounted for in the baseline
allocations of provincial governments.
Funds should be allocated before they are spent, to
eliminate the need for ‘paper budgets’.
The restrictions on what SGBs can use state money for
should be relaxed.
Fee exemptions for children from poor families should be
funded from the general tax revenues.
There should be incentives to designate children as fee
exempt and sanctions for non-compliance.
A short application time would encourage more
parents/guardians to apply for fee exemption.
Raising awareness of this policy on the part of parents
ensures that more eligible households apply for the
exemption.
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Annex A
A.1

Accountability frameworks

Nigeria

NIGERIA
Accountability relationship

Start of reform period

Middle

End of reform period

1. Mandates, goals, laws,
performance expectations (Central
government to Ministry of Education)

Prior to UBE, the key mandate was a commitment
to provide free primary education to all Nigerian
children.

Following the introduction of UBE, this
changed to a legal requirement to provide
free and compulsory basic education to all
Nigerian children. Performance expectations
were not clearly stated.

No significant change. The 4-Year Strategic Plan
for the Development of the Education Sector:
2011-2015 explains targets and action plans for
achieving various components of education,
including basic education, but does not outline
performance expectations.

2. Information on the performance
of schools against expectations (MoE
to central government )

Some attempts to collect education data were
carried out in the late ‘80s and early ‘90s, but
these were heavily reliant on donor support, and
were not institutionalised.

Periodic learning assessments (such as
NALABE) are carried out by the central
government, but there is no systematic
process in place to collect regular, comparable
data on the extent to which children are
achieving grade-level learning outcomes.

Selected Annual School Census data (teacher and
pupil numbers, teachers’ qualifications) are
collated and published online by UBEC.

No system in place to regularly collect education
data at the State level or below.
3. Information on the performance
of schools and other school/ student
data (sub-national levels of
government to MoE)

No system in place to regularly collect education
data at the State level or below.

National EMIS system is launched. The Annual
School Census is carried out by each State to
collect data on enrolment, school facilities,
and other key inputs. However, there are
major weaknesses in the reliability and
timeliness of the process.

Gradual improvements are being made in the
quality and timeliness of the ASC process, but
weaknesses remain. No significant change in the
availability of information on learning outcomes.

4. Analysis of school performance
(MoE to sub-national levels of
government)

Periodic learning assessments are carried out, but
these are not systematically analysed to assess
the extent to which sub-national governments are
performing against set expectations.

No significant change.

No significant change.

5. Norms, fiscal transfers, training
and assistance on budgeting,
financial management & data
management (MoE to sub-national
levels of government)

The Ministry of Finance disburses funds to the
States and LGAs through the Federal Account
Allocation Committee. These comprise the main
source of funding for education. States have a
very high degree of flexibility over how much of
this funding to allocate to education, and what to
spend it on.

The UBE Intervention Fund is launched to
provide States with an additional source of
funding for education. 75% of the fund is used
to give grants to States that are able to
provide matching funding. Many states fail to
do this, and are unable to access these grants.

The UBE-IF formula has been changed so that
50% of the fund is allocated to matching grants.
This will have raised the amount of federal
funding for education that States are able to
access.

Norms and standards related to education (e.g.
minimum qualifications for teachers, pupilteacher ratios) are set by the Centre, but these
are often not strictly enforced.
6. Communicate, explain, monitor,
evaluate and/or enforce norms and
standards, distribution of resources,
supervision, HR mgmt. (Sub-national
government to schools)

Norms and standards were in the process of
being clarified.

Standards have been established but are
poorly monitored and enforced.
Schools continue to have very little control
over spending decisions.
Resources and facilities are inadequate to
meet stated goals and are unevenly
distributed, across and within LGAs.
There are major weaknesses in the quality and
regularity of school supervision.
There are also major weaknesses in teacher
deployment (this is often misaligned with
schools’ needs) and in the quality of in-service
training.

No significant change.

7. Analysis of school performance (by
sub-national government to schools)

Results of the First School Leaving Certificate
exam and Junior Secondary School Certificate
exam were measures of students and schools'
performance. These were administered by the
state governments. Each school received and
published its pupils’ results.
Communities learnt of school performance
through parents teachers association (PTA)

Around 2004, the First School Leaving
Certificate began to be awarded on the basis
of continuous assessment rather than a
school-leaving exam.

The First School Leaving exam (end of primary
school) has been abolished. This means that
there are now no regular, standardised
assessments of pupils conducted by the
government till the end of JSS.

8. Information on performance of
schools and other school/student
data (from schools to sub-national
government)

Occassional surveys of school infrastructure and
personnel.

Schools are required to fill in the ASC
questionnaires.

9. Governance, watchfulness, choice
over providers including opinion on
teacher performance and progression
(citizens/parents to schools; Client
power)

Parents can choose between public schools, but
in practice the degree of choice is limited,
especially in rural areas.
Choice is restricted to public schools – there are
no significant voucher schemes.

Other periodic assessments (e.g. NALABE)
have been carried out by UBEC, but these
cover small samples of schools, and results are
not analysed at the school level.

Plans are underway to carry out a comprehensive
census of all public and private basic education
and senior secondary institutions in 2015.

A National Personnel Audit of all basic
education institutions was carried out in 2010.
SBMCs widely introduced, but not functional
in many cases.

Government-sponsored training for SBMCs is
scaled up in order to ensure that all SBMCs are
functional. However, SBMCs don’t have access to
regular funding to implement School

Parents have little scope to influence school-level
decisions or hold providers to account.

Development Plans. They also don’t have the
power to hold schools/teachers to account.

10. Educated children and proof that
they are educated (schools to
citizens/parents)

Performance in the First School Leaving
Certificate exam and Junior Secondary School
Certificate exam.

Performance in the First School Leaving
Certificate exam and Junior Secondary School
Certificate exam.
Other periodic learning assessments have
been carried out but these do not cover all
schools and results are not disseminated to
parents in a format that is easy to access and
interpret.

The First School Leaving Exam has been
abolished, which means that comprehensive
information on school-level learning outcomes is
now unavailable until the end of JSS.

11. Comprehensible and comparative
information on school characteristics
and performance (from sub-national
govt. to citizens/parents)

No system in place to collect and disseminate
such information.

Data on school characteristics is collected as
part of the ASC, but this is not disseminated to
the public in an accessible format.

No significant change.

12. Governance, watchfulness,
disputes, opinion on school
performance and satisfaction
(citizens/parents to sub-national
govt.)

No systems in place to facilitate this.

No significant change.

No significant change.

13. Information on progress (from
central government to
citizens/parents)

No system in place to collect data on schooling
outcomes and share these with parents in an
accessible format.

No change.

No change.

14. Taxes, direct requests, political
representation, public opinion (from
clients to central gov’t policymakers,
Long Route of Accountability)

The quality of education doesn’t seem to be a
major driver of voting patterns, which weakens
the long route of accountability.
Civil society’s role in putting the spotlight on the
major weaknesses in the education system has
been fairly limited.
A large share of public revenue comes from oil,
rather than taxes paid by citizens.

No significant change.

No significant change.

Some funding for basic education was raised
through the Education Trust Fund (ETF), to
which companies with more than 100
employees contribute 2% of their pre-tax
earnings. Until 2012, 30% of the ETF was
allocated to basic education.

Since 2012, funds raised through the ETF have
been used for tertiary education instead of basic
education.

A.2

Brazil

BRAZIL – Changes during the Lula administration
Accountability relationship
1. Mandates, goals, laws,
performance expectations (central)

Start of reform period
The PDE legislation included a new definition of
quality and the requirement to develop plans to
improve low performing schools

Middle

End of reform period

Unchanged

Development of PNE 2014/2024,
with 20 goals, such as: increase to
100% the net intake rate of early
childhood pupils

The PDE established the IDEB, an index from 0 to 10
that uses school national assessment results and
grade repetition rates
In 2007 the federal government set goals for IDEB for
every public school, every region, and for the country
to be achieved by 2022
2. Information on performance of
schools (central)

The federal government used IDEB to set national
education goals for each school. The school-level
data are made public

Unchanged

Unchanged

3. Information on performance of
schools and other school/student
data (from sub-national and schools)

Sub- national level of government needs to respond
to the School Census yearly. Every two years all
public schools participate in Prova Brasil, the national
assessment of students

Unchanged

Unchanged

4. Analysis of school performance (to
sub-national and schools)

The federal government is responsible for publish the
IDEB for every school. The federal government also
publishes several educational indicators (at the
national, regional and school level) from the School
Census.

Different strategies were used to disseminate the
results. At the beginning, the government published a
school report that included IDEB scores, the percentage
of students at each level of proficiency and information
from the School Census

Unchanged

The analysis of school performance does not consider
the social composition of the school or equity issues.
This hampers the development of trust in the national
accountability system
5. Norms etc., fiscal transfers, training
and assistance on budgeting, financial

The PAR is an online tool that the federal government
provides to the sub-national level. It provides
technical assistance for low performing schools

Unchanged

Unchanged

management and data management
(from centre)
6. Communicate, explain, monitor,
evaluate and/or enforce norms and
standards, distribution of resources,
supervision, HR mgmt. (to schools,
compact)

Low performing schools are required to develop an
improvement plan. The school is required to set clear
goals in several dimensions, such as pedagogical,
management, and school facilities. In some
situations, federal or private supplementary financial
support can be required

Unchanged

Unchanged

The school reports were delivered to schools and also
made available on the Internet. The Federal
government subsequently replaced the reports with
Excel worksheets that contained the variables used to
construct the IDEB (assessment results and student
promotion) both for schools and for the more
aggregated levels of information (states,
municipalities). The spreadsheets also contained
longitudinal data on schools.

Unchanged

However, there are no punitive consequences if the
school does not improve its results. This is a weak
point in the accountability programme
7. Comprehensible and comparative
information about school
characteristics and performance
(from government to communities
and clients)

The School Census is available to download from the
federal government´s website (Ministry of
Education). Institutions or individuals are required to
present a formal request to obtain confidential
information on students or schools
The format of the School Census is still too technical
for the general public to access, which explains why
researchers are the most frequent users of the data.
The federal government also publishes an annual
synopsis of the School Census, with information
disaggregated to the state and municipal levels

There was a growing interest on the part of civil society
in investing resources in disseminating information on
IDEB. One example of this was the Q-Edu platform
funded by the Lemann Foundation, which was
developed to publish the IDEB scores in a way that
made them more accessible to the general public. The
federal government also opened a call for proposals to
develop solutions to improve the dissemination of
results and promote the use of data produced by INEP

A.3

India

INDIA
Accountability relationship

Prior to reforms

Post reforms

1. Mandates, goals, laws,
performance expectations (central)

The 1986 NPE and the associated 1992 Programme of Action laid
out certain minimum requirements in terms of school facilities,
instructional materials, teacher training and the number of
teachers. It also called for a child-centred approach to learning.
In terms of learning levels, a 1991 document produced by NCERT
introduced a set of ‘Minimum Learning Levels’ (MLLs) for each
grade. These were heavily criticised for being too prescriptive,
requiring students to perform meaningless tasks (e.g. write all
numbers up to 10,000), being heavily fact based instead of
competency based, and placing unrealistic demands on teachers.
These issues led the PROBE report to dub the MLLs ‘Meaningless
Learning Levels’.

Both, DPEP and SSA introduced a set of goals for the government, related to the
issues of access, equity and quality of education. However, primary responsibility
for delivering these goals lies with the state governments (and districts under
DPEP) rather than the federal Ministry of Education.
Various input-related norms were introduced under the RTE Act. These include:
maximum PTRs of 30 in primary schools and 35 in upper primary schools; separate
toilets for boys and girls; one classroom per teacher; access to drinking water; and
the need for all schools to have a kitchen and a playground.
These requirements, and additional conditions related to teachers’ pay and
qualifications, were also introduced for private schools.
With respect to learning outcomes, the MLLs are no longer being enforced, but
they have not been replaced with an alternative set of performance expectations
related to learning.

2. Information about performance of
schools against expectations
(central)

No harmonised national system for collecting data on school
inputs or assessing schools’ performance in terms of learning
outcomes.

The launch of the DISE led to the availability of data on a large set of indicators
related to enrolment, school inputs and facilities, such as PTRs, access to drinking
water and toilets, and the number of instructional days.
Since 2001 NCERT has run three rounds of school-based NASs that have tested
pupils in Grades 3, 5 and 8 in a sample of schools across the country. The three
rounds of tests are not comparable owing to the methods used, although the
NCERT has now incorporated the use of Item Response Theory, which should
improve future comparability. There is still no harmonised assessment that covers
all public elementary schools in the country.

3. Information about performance of
schools (from sub-national levels of
government)

No standardised system for collecting this kind of information.

The DISE reports data on enrolment, school inputs and facilities at the state and
district levels.
The results of the NAS are available at the state level but they apply only to a small
sample of schools and are only conducted periodically.

4. Analysis of school performance (to
sub-national)

No such system was in place prior to the reforms.

DISE data for each state and district are collated and published by the centre.
However, it is unclear if or how this is used to put pressure on state governments
to improve their education outcomes. Furthermore, the utility of this data is
restricted by the fact that they relate almost entirely to school inputs and
participation, and give no insight into learning outcomes.

5. Norms, standards and goals; fiscal
transfers; training and assistance
(from centre)

Prior to DPEP, certain norms were specified under the NPE. These
largely related to school facilities and teacher numbers.
The scope for hiring para teachers (contract teachers who are paid
far less than regular teachers and are typically less qualified) was
restricted to alternative or non-formal schools.
Elementary schooling was largely funded by state governments. A
large share of their revenue came from fiscal transfers by the
central government.

DPEP and SSA both set certain norms and goals related to access, equity and
quality. The current goals under SSA are universal enrolment, universal completion
of eight years of schooling, and the bridging of all gaps related to gender and social
background. The SSA also calls for the provision of education of a ‘satisfactory
quality’ although there is little indication of how this is to be measured. Data on
actual learning outcomes suggest that this goal is not being enforced.
The use of para teachers in regular schools was sanctioned by the central
government, contributing to a steady expansion in their use.
Under DPEP the central government made additional transfers to districts that
raised district-level budgets for primary education by an average of 20% (although
this was only for a subset of districts in the country). Similarly, under SSA the
centre bears 65% of the cost of the programme (more in economically
disadvantaged or under-performing states). This has contributed to an increase in
the centre’s share of education financing, from 12% in 2000 to 25% in 2005.

6. Communicate, evaluate and
enforce norms and standards;
distribution of resources; school
supervision and support; HR
management

Practices varied across states. School supervision was largely
carried out by state-level bodies. Teacher management was almost
entirely controlled at the state level. No system was in place to
hold under-performing teachers to account. There was no inservice teacher training.

Practices vary across states. Most norms relate to inputs, which schools rely on the
government to provide. Standards related to learning outcomes are not clearly
defined.
School supervision is carried out by the BRCs and CRCs, although the regularity and
quality of this supervision is often very weak.
Teacher management continues to be largely controlled at the state level, and for
the regular, permanent cadre of teachers there are no mechanisms to hold underperforming teachers to account. In some states local bodies have control over the
decision to renew the contracts of para teachers, although these teachers account
for a small minority of the teaching workforce.
A regular system of in-service teacher training has been introduced but training is
often irrelevant to teachers’ needs and appears to be adding little value.

7. Analysis of school performance
(sub-national government to service
providers)

Practices may have varied across states but in most cases there
seems to have been no regular system for analysing school
performance and taking action to deal with under-performing
schools.

No systematic information on school-level performance in terms of learning
outcomes.

8. Information about performance of
schools against goals

Practices varied across states. In some states, pupils in schools that
followed the State Board of Education sat state-level exams in
certain grades.

The DISE produces school report cards but these consist almost entirely of inputrelated variables.
Under the RTE Act, board exams (standardised state or national-level exams) have
been discontinued at the elementary level.

9. Governance, choice of providers,
opinions on teacher performance
and progression (citizens to service
providers)

No voucher system. Parents could choose between public schools,
but many rural communities would have only been served by one
school. Also, school financing was not linked to pupil numbers, so
there was little incentive for schools to try and retain pupils. In
most cases, there were no formal mechanisms to influence
teacher progression.

No change in terms of parents’ ability to choose between providers or influence
teacher progression.
The formation of VECs was intended to lead to greater community oversight of
schools but in most cases this has not happened, partly because (with some
exceptions) VECs have little authority to take action against under-performing
schools or teachers.
In a number of states VECs can decide whether to renew the contracts of para
teachers, but these teachers are a small share of the total teaching workforce.

10. Educated children and proof they
are educated (service providers to
citizens)

Passing end-of-year exams and progression to the next grade as
proof of education.

The introduction of automatic promotion under the RTE Act may have made it
more difficult for parents (especially uneducated or semi-literate parents) to gauge
this, unless schools choose to continue testing pupils and to share these results
with parents.

11. Comparative information about
school characteristics and
performance (sub-national gov’t to
parents)

No system for regularly producing this prior to the reforms. School
results in state and national board examinations may have
provided an indication of this.

School report cards produced by DISE contain data on a range of school facilities
and inputs, but no information on learning outcomes.
School results in secondary level board exams may provide some indication of
learning outcomes.

12. Governance, watchfulness,
disputes, opinions on school
performance and satisfaction
(citizens to sub-national gov’t)

Elections to the state legislature; although voting patterns were
likely to have been driven by a range of factors, not restricted to
the performance of schools.

Elections to the state legislature and local government bodies, although school
performance is likely to be only one of a number of factors that influence voting
patterns.

13. Information about progress
(politicians to citizens)

No national-level system to regularly monitor educational
outcomes.

The DISE is the main source of such information, but it does not provide a
meaningful picture of the quality of education.
The ASER surveys – a civil society initiative – have become a vital and high-profile
source of regular information about learning outcomes, galvanising public opinion
regarding the need for change.

14. Voice: taxes, direct requests,
political representation, public
opinion

Regular elections are held at the national level, but the quality of
education is likely to be only one of a large number of drivers of
election outcomes in India’s fractious political system.

No changes induced by the reforms.
However, recent years have seen a rise in public attention given to the quality of
education, driven at least in part by ASER’s role in drawing attention to the
learning crisis in Indian schools.

A.4

Indonesia

INDONESIA
Accountability relationship

Start of reform period

1. Mandates, goals, laws,
performance expectations
(central)

The 2003 Education Law mandates that the
management of education institutions is the
responsibility of schools themselves, and sub-national
governments. The central government is responsible
for setting standards for education delivery, from
curriculum content, graduate competencies, teachers
and personnel, to evaluation.
No mention of performance expectations.

Middle
National regulations providing more detail about the
minimum standards for education service delivery by
central and sub-national ministries.

End of reform period
Largely unchanged.

Limited description of education outcome expectations in
the form of recognition that the parameters of education
quality are always changing and therefore continuous
quality improvement is necessary to ensure
competitiveness of graduates.

2. Information about
performance of schools (central)

Annual reporting of national examination pass rates
and scores as measure of school performance.

Reporting of national examination pass rates and scores,
as well as school reports (i.e. grades given to students
from their own teachers in all subjects, including those not
included in the national examinations) as determinants of
progression/ graduation and measures of school
performance since 2011.

Largely unchanged, although the
new Minister of Education and
Culture in 2014 announced a review
of the future of the national
examinations system.

3. Information about
performance of schools and
other school/student data (from
sub-national)

Response rates for annual School Census, run by the
central government, dropped – from 80% in 2000 to
30% in 2002 – as districts were no longer compelled to
meet central data collection needs.

Scanning (by districts) and scoring (by provinces) and
reporting of national exam results to centre is only in the
physical/mechanical sense as exam papers, scoring
guidelines and all software are set centrally.

Largely unchanged, although the
new Minister of Education and
Culture in 2014 announced a review
of the future of the national
examinations system.

4. Analysis of school
performance (to sub-national)

Final results of national examinations sent to subnational governments for distribution to schools.
Results presented with little analysis comparing
performance by school or student groups – or factors
associated with performance.

Largely unchanged.

Largely unchanged.

National education standards with regard to:
content/curriculum; process; graduate competencies;
teachers and education personnel; infrastructure and
facilities; management; funding; and educational
assessment and evaluation.

Provision of unique ID numbers for schools, students and
teachers to track and report needs and support.

5. Norms etc., fiscal transfers,
training and assistance on
budgeting, financial management
and data management (from
centre)

General budget allocation transfers from central to
regional budgets in the form of unrestricted block
grants and specific allocation funds for school
reconstruction and improvement projects.

Unclear how school report data are
used or analysed after being
collected by central government.
BOS funds routed through district
budgets in 2011, and through
province budgets from 2012.

6. Communicate, explain,
monitor, evaluate and/or enforce
norms and standards,
distribution of resources,
supervision, HR mgmt (to
schools, compact)

District offices manage school supervisors, responsible
for monitoring and evaluating performance of
teachers and schools.

District offices also responsible for the administration and
socialisation of BOS, teacher certification, and other
central government-designed programmes. Also
coordinates with local universities to provide in-service
training.

Level of socialisation varies due to
variations in district capacity. Some
districts receiving support from
donors to improve training and pilot
supplementary funds in the form of
regional BOS (BOSDA) programmes.

7. Analysis of school
performance (to schools)

Central government distributes students’ national
examination results to schools. Depending on pre-set
minimum scores, this determines graduation.

Provincial office, through district office, distributes
students’ national examination results to schools. Since
2010/11, schools determine graduation at a teachers
meeting, based on passing the exam as well as students’
overall performance at school (including other subjects not
included in the national exams).

The new Minister of Education and
Culture in 2014 announced a review
of the future of the national
examinations system.

8. Information about
performance of schools and
other school/student data (from
schools)

Reporting of number of students progressing through
school.

Since 2010/11, reporting of number of students
progressing through school and their academic
progress/grades, as graduation or progression to the next
level is no longer determined by national examination
results only but also by accounting for school-level results
(including subjects not included in the exams).

Introduction of reporting on teacher
performance appraisals based on
principal and/or supervising teacher
observation, as determinant of
career progression.

A donor-supported monitoring survey found that the
proportion of primary school committees that participated
in the school budget process increased from 67% in 2008
to 90% in 2011.

Largely unchanged.

No reporting on teacher performance.
Response rates for annual School Census, run by the
central government, dropped from 80% in 2000 to
30% in 2002 as districts no longer felt compelled to
meet central data collection needs.

9. Governance, watchfulness,
choice over providers including
opinions on teacher performance
and progression (client power)

Governance of non-personnel school spending,
through school committees’ role in management of
BOS school grants.
No role of school committees in teacher management.

No role of school committees in teacher management.

Still no role in teacher management.
New teacher performance
management system allows for
seeking input from parents and the
school committee but this is not
required.

10. Educated children and proof
they are educated

Passing national examinations as proof of educational
outcome.

Passing national examination or progression to next year
of schooling, determined by school progress report, as
proof of educational outcome.

Largely unchanged.

11. Comprehensible and
comparative information about
school characteristics and
performance (from sub-national
government to communities)

Variation in capacity of provincial and district
governments to collect and provide this information.
Reporting mostly to national government, not
communities.

Largely unchanged.

Largely unchanged.

12. Governance, watchfulness,
disputes, opinions on school
performance and satisfaction
(clients to sub-national gov’t)

Election of district-level legislatures and district
heads/chiefs, who then appoint head of local
education offices.

No direct policy or mechanism in education. In theory, the
involvement of school committees in budgeting and
spending means that as school grants are delivered by subnational governments, committees will also monitor their
performance in relation to processing these grants.

Largely unchanged.

13. Information about progress
(from centre to clients)

Government regulation passed in 2005 requiring
central ministries to publish performance reports.

Annual performance accountability report published by
MoEC from 2010 (the first year of reporting against 2010–
2014 medium-term plan). Progress reported in terms of
enrolment, progression, graduation rates. As indicator of
education quality it reports on proportion of schools
meeting national standards and the number of medals
won by students in international competitions.

Largely unchanged.

National examination pass rates by province, district, subdistrict and school reported publically (via MoEC website).
14. Taxes, direct requests,
political representation, public
opinion (from clients to central
gov’t policy-makers)

A.5

Legislative elections and direct presidential elections
introduced in 2002.
In education, few measures for direct communication
of requests/opinions.

Central government’s public monitoring system introduced
in 2011 in the form of telephone hotline, SMS system and
website to report mishandling of BOS.
MoEC has also introduced similar systems for the public to
report on other programmes/education system
performance.

The system received 3,444 inputs by
02 December 2014. Most were from
parents and school staff. Only
around 25% of the inputs received
were complaints; most were
questions or requests for
information.

South Africa

SOUTH AFRICA
Accountability relationship
1.

Mandates, goals, laws,
performance expectations
(central)

Start of reform period
Formalised policies. For example, the Education
Laws Amendment Act of 2005 provides the DoE
with the legal mandate to determine quintile
norms and minimum standards for the funding of
public schools.

Middle
Declaration of no-fee schools has not been
accompanied by conditional grants by the
National Treasury.
ZAR 554 was chosen as the adequacy benchmark
in 2007.
FFC suggested that the provincial ESF take into
account the higher costs needed to provide basic
services (including education) to some segments

End of reform period
In 2005 the government announced that it would
accept the recommendation to no longer double
weight the number of school-age children.

of the population. It also suggested the use of a
formula to allocate the educational component
of the equitable share that no longer double
weights the number of school-age children.
2.

Information about
performance of schools
against expectations (central)

Budget to SGBs directed from the Treasury via
DoE and PED.

SGBs are often unable to spend their whole
budget, resulting in districts under-spending and
residual funds being subsequently redirected by
the Treasury at the end of the financial year.
According to the Treasury, students whose
parents cannot afford the fees have either been
denied exemptions or excluded from schools.

In the amended NNSSF in 2006, if a PED spends
less than the target then the DoE will investigate
the problem with the PED concerned, and a plan
will be put together so targets can be met.

3.

Information about
performance of schools (from
sub-national levels of
government)

Performance of schools is couched in terms of
how well it is addressing equity. Data passed from
PED to DoE include per learner budget allocations,
matriculation exam pass rates, number of no-fee
schools and fee exempt learners. Matriculation
pass rates are unreliable, and are not used to
inform DoE policies.

Unchanged.

Unchanged.

4.

Analysis of school
performance (to sub-national)

ESF does not address the underlying reasons why
in some provinces many students are performing
poorly. The matriculation pass rate is not an
accurate reflection of learning and therefore is not
used by the national DoE to assess the impacts of
its policies. This represents a weak line of
accountability.

Unchanged.

Unchanged.

5.

Norms, standards and goals;
fiscal transfers and assistance
(from central)

Nationally raised revenues distributed to
provincial and local governments through the ESF
where PEDs are encouraged to make their own
spending trade-offs between education and other
categories. National government, therefore, does
not control either the total amount spent on
education in each province or how that money is
allocated to different uses; instead it has more of
a monitoring role. However, there are conditional
grants to provinces based on the number of poor
learners they have, and the DoE determines
quintile norms and the amount that provinces
ought to allocate per learner in each quintile
category.

Smaller ESF allocation to provinces with high
drop-outs and out-of-age pupils penalises
provinces that face heaviest education burden.
The ESF has resulted in provinces attempting to
reduce the number of out-of-age students and
number of drop-outs. The declaration of no-fee
schools has not been accompanied by
adjustments in the equitable share received by
provinces and the DoE has not budgeted to
compensate schools for loss of revenue through
the exemption policy.

Targets for non-personnel non-capital amounts
per learner for every ‘poverty quintile’ set
nationally. Advocated vigorously by DoE. National
poverty quintiles set by DoE to take into account
inter-provincial poverty differences.

Budgets for non-personnel funds varied over
time and across provinces. Unclear why ZAR 554
was chosen as the adequacy benchmark in 2007,
and how this was costed.

6.

Communicate, evaluate and
enforce norms and standards;
distribution of resources;
school supervision and
support; HR management

Largest non-personnel allocations to poorer
schools through the NNSSF. PEDs assign a poverty
ranking to every school in their province based on
the socio-economic status of the community
surrounding the school, facilities and the physical
conditions of the school, and funding depends on
ranking. No-fee schools receive increased
allocation of funds but PEDs promulgate
regulations guiding schools on the use of the
funds for no-fee schools and provide schools with
legal prescripts to safeguard their
mismanagement.

Some PEDs struggle with the large technical
demands in relation to ranking and monitoring
the poverty status of schools, but where they can
do this there are larger departmental budgets for
historically disadvantaged schools, especially
since the introduction of the no-fee school policy.
In the middle reform period, only household
income is taken into account in the poverty
ranking of schools. Quintile 3 schools are unable
to maintain themselves. The anomaly of recently
renovated schools receiving less funding for noncapital items under existing poverty ranking
criteria.
Provinces and schools have little control over
funding decisions and most SGBs in poor schools
have not applied for additional functions (lack of
capacity) and therefore depend on district offices
to manage their state funding. SGBs are unsure
of how to access funds for municipal services or
redirect funds received from PEDs. Lack of
training of SGBs in governance resulted in
managerial inefficiency. Teacher salaries crowd
out learner support materials and other nonpersonnel items.
Delay in process of gazetting no-fee schools
policy contributes to delays in release of
provincial funding to schools.
Many historically advantaged schools did not
implement the fee exemption regulations.
Education Laws Amendment Bill did not address
this issue. There was no budget for fee
exemption policy, no central monitoring, no
plans or targets, and no requirement for schools
to budget the number of exemptions to be
granted. Schools were compensated based on a
formula that factored in the amount of
exemptions that were granted in the previous
financial year.

Government increased education component of
the equitable share.
Ratio of personnel to non-personnel expenditure
was set to 80:20 and quintiles 1 and 2 (and some
PEDs designated quintile 3 schools as no-fee
schools in 2009/2010) were to be no-fee schools,
with these schools being compensated with a
higher allocation for non-personnel non-capital
expenditure. PEDs determine what proportion of
the schools allocation is assigned to different
items. Since 2008, the poverty ranking has been
differentiated according to the income
dependency ratio and the level of education of
the school’s surrounding community.

7.

Analysis of school
performance (sub-national
gov’t to service providers)

No significant measures in place.

Unchanged.

Unchanged.

8.

Information about
performance of schools
against goals

SGBs have to submit and monitor all orders for
learning and teaching support materials and
submit invoices for services (water and electricity)
rendered to schools. They inform PEDs if any
repairs and maintenance of school property is
needed.

Increases in school enrolments after introduction
of no-fee schools. SGBs relieved of the
responsibility for collecting school fees and
learners are going to school regularly. Schools
rely on paper budgets; allocations promised but
not yet received so schools raise funds
independently by hosting various events. Schools
apply to the PED for compensation for fee
exemptions.

Unchanged.

School may charge fees when the majority of
parents attending the annual budget meeting
adopt a resolution to do so. The no-fee schools
policy prohibits compulsory school fees in poor
schools. Parents who are poor can apply to be
exempt from fees, with exemption depending on
parental income. Parents have the right to appeal
decisions.

Non-payment of fees and ability of public schools
to collect fees are problems. For fee exempt
households, they have been relieved of the
burden of paying but there have been SGBs that
have refused to assist parents who are entitled to
a fee exemption. Parents expected that the nofee status would improve the school
environment and were angry when school
allocation was delayed and improvements did
not occur. Fee paying parents were finding ways
of discriminating against fee exempt parents. In
the meantime, historically advantaged schools
were allowed to continue on their former
trajectory, mainly due to private funds.

New formula for fee exemptions set in 2006 takes
into account number of school-going children
supported by a caregiver, and provides explicit
guidelines for calculating the amount of partial
exemptions. Certain categories of children are
exempt (Child Support Grant beneficiaries and
children in foster care).

SGB to inform parents and caregivers of the school
fee amount charged by the school and the criteria
and procedures for exemption. Schools can sue
parents for non-payment of fees in certain
circumstances.

Matriculation pass rate has only increased
moderately, with the ESF providing no incentive
to improve educational outcomes. Not having
access to fee income negatively affects learning
in no-fee schools and schools have largely failed
to inform parents of fee exemptions policy.

In 2006 new regulations compelled schools to
inform parents about the fee exemption policy
each year.

Fee charging schools can apply to the PED to be
declared a no-fee school. They need to submit an
annual budget for non-personnel recurrent
expenditures and an audited annual financial
statement. Schools are expected to keep records
of all funds received and spent.
Education data passed to PEDs include per learner
budget allocations, matriculation exam pass rates,
number of no-fee schools and fee exempt
learners.
9.

Governance, choice over
providers, opinions about
teacher performance and
progression (citizens to
service providers)

10. Educated children and proof
they are educated (service
providers to citizens)

In general, additional resources have been
channelled into school education and there has
been more equitable distribution of such
resources.

Transport, textbooks and uniform costs hinder
access to education.
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