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Foreword

The Asian Development Bank (ADB)is a major source of funds and technical advice
for the education sector in the Asian and Pacific region. ADB has provided nearly
$3.5 billion for education since 1990, representing an average of about 6 percent of
total ADB lending per year during that period. ADB recognizes that human
development is the basis for national and economic development, and that
education - particularly basic education - is a fundamental element of human
development. ADB seeks to ensure that its education investment is effectively
targeted and efficiently utilized. It further recognizes that a clear policy framework
based on careful analysis of the status and development needs of the education
sector is necessary for effective investment.

ADB has therefore committed itself to a comprehensive process of review and
analysis as the basis for preparing a new education sector policy paper. The policy
paper will guide ADB in its support for education in the first years of the 21 century.
It will be based on a series of activities, all designed to ensure that the education
policy adequately reflects the rapidly evolving circumstances of the region.

ADB commissioned eight country case studies and five technical working
papers as inputs to the policy formulation process. The case studies, undertaken
by leading education research institutes in the countries concerned, analyzed the
issues in education and the policies that had been developed to address the
issues. The technical working papers examined selected cross-cutting issues in
education development in the region. The case studies and the technical working
papers were discussed at a major regional seminar involving representatives of
government ministries of education, finance, and planning. Later, the case studies
and working papers were integrated into a single publication Education and
National Development in Asia: Trends, Issues, Policies, and Strategies. This study
in turn was an input into ADB’s education sector policy paper.

The five technical working papers contain a great deal of useful data and
analysis, and it is important to ensure that they are fully available to education
policymakers, practitioners, and scholars in the region and elsewhere.
Consequently, revised versions are being published separately in their entirety
jointly by ADB and the Comparative Education Research Centre of the University of
Hong Kong as part of this series entitled Education in Developing Asia. ADB
hopes that the papers and their wider availability will contribute to a
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better understanding of the emerging challenges of education development in the
region. ADB is pleased to have the partnership of a well-known academic institution
in this publication, and thanks the authors and their associates for their contribution.

Nihal Amerasinghe Akira Seki

Director Director

Agriculture and Social Sectors Department  Agriculture and Social Sectors
(East) Department (West)

Asian Development Bank Asian Development Bank



Introduction

Over the coming decade, the developing member countries (DMCs) of the Asian
Development Bank (ADB) will have an unprecedented opportunity to redirect energy
and resources from rapid expansion of education systems to improvement of
quality. This opportunity is a by-product of the progress that many countries have
made in achieving widespread (verging on universal) access and of the booming
regional economy that can help finance quality improvement (ADB 1997; Lewin
1998). The bad news is that not all countries in the region have shared in this Asian
miracle and, among those that have, strong competing forces are making
compelling demands on the resources needed for continued system improvement.
Whether the enormous success of the last 20 years will continue or will erode in the
face of these new pressures will depend largely on the quality and wisdom of those
who administer, manage, and guide the system at all levels — from senior ministry
officials to rural school principals. Yet many countries of the region consider the
management of their education systems to be weak. Virtually all shortfalls in
education systems are attributed, at least in part, to weak management capacity.
The need to improve school administration has been one of the most widely
advocated and least examined elements in the effort to strengthen education.

This booklet examines trends and issues in education management and
efficiency across DMCs, and suggests ways through which governments can
strengthen the administration of their education systems.

It offers five generalizations about the administrative and managerial
challenges facing education leaders in Asia, and then highlights particular
management issues that affect the major subsectors of education (primary,
secondary, vocational, and higher). The next section lays out nine issues that can
be expected to dominate the education landscape over the next decade, and the
implications of each for education managers. The booklet then looks at the
recruitment and professional development of education managers. The key
qguestion in this section is, given the widespread recognition of the problems of
education and all the training that has occurred, why does management capacity
remain so weak? The last section discusses the role of international assistance
agencies in strengthening education management and administrationin the region.

Throughout the booklet, special attention is given to two sets of questions:

(i) Given that weak management capacity has been so often identified as a
problem, why do such serious deficiencies in management persist? Have
previous studies misunderstood the problem, offered the wrong solution, or
both?
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(i) If education in the region is to continue making the progress that has marked
the last two decades, how will the management and administration of
education need to change over the next decade?

In this booklet, management and administration are used synonymously to
include such activities as planning, program implementation, coordination,
personnel supervision, monitoring, and evaluation. Leadership refers to an
individual’s ability to articulate a vision and move an idea or program forward in ways
that encourage others to participate and support the idea. Ideally, a good
administrator is both a competent manager and an effective leader. But the
connection is loose at best. Managers who are able to handle the technical aspects
of planning, program implementation, and monitoring may lack the ability to excite
or mobilize those around them. Charismatic leaders may have a dismal record in
following through with the detail. Both sets of skills are necessary if education in
DMCs is to continue to develop within the vortex of pressures it already faces.

One of the notable findings of this study is the sparseness of information and
analysis about education managementacross the region. While weak management
is frequently cited as a major impediment to improving education quality and
delivery, few studies actually report on the personal characteristics, career
development, or professional problems of administrators at any level. The lack of
data may reflect a low regard for administrators. Or, it may be because many of the
studies were commissioned by the very administrators who might be embarrassed
by a critical analysis of administrators’ skills.
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The Management of Education

The extraordinary success of many Asian countries in expanding access and
improving education quality is strong evidence of success in education
management. While recognizing the remarkable achievements in the region, this
booklet necessarily focuses on the challenges and problems that remain. Five
generalizations about education management in Asia are supported by recent
literature and country experience, and provide a framework for discussion:

0)

(ii)

The management of education across Asia has improved greatly over the last
10 years, but remains one of the weakest links in quality and efficiency of
schooling in the region. In part, this is because management issues have
become more complex, but also because the context, philosophy, and goals
of education management are changing. Also, the education sector has not
been competitive for the best managers: in the booming economy of the region,
strong managers have had attractive alternative employment opportunities.
Many of the most serious problems facing education managers across Asia are
not themselves education problems, but stem from factors within the larger
environment that constrain the range of options available to education leaders.
These factors include competition for resources, lack of attention from senior
government officials, and lack of public support for the education sector. Even
excellent managers may not be able to command the attention and resources
they need to do their jobs well. In addition, many advocates of education
acknowledge the threats posed by:

degradation of the environment (pollution, deforestation);
rise in HIV/AIDS and other health threats;

persisting poverty; and

rapid population growth.

Within the political process of most countries, national budget priorities
are formulated with attention to immediacy of impact and severity of
consequences. The most immediate and catastrophic threats are generally
given priority. In this situation, education tends to lose. The pressures on
national development posed by poverty, epidemics, and pollution are
commanding because they threaten highly probable short-term catastrophe if
ignored, while education offers less certain promises of long-term gain.
Education managers will need to become increasingly articulate about the
payoff from continued investment in education, increasingly knowledgeable
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about strategies that are effective in producing those outcomes, and skilled at
moving the system toward those ends with even fewer resources than in the
past.

(iliy The judged adequacy of education management depends, in part, on what
problems we lay at the feet of school and system administrators. The tendency
is to hold administrators responsible for fixing virtually all the problems that
beset the education system. An easy assumption is that, since management
problems keep cropping up, administration must need improvement. Good
management does not necessarily mute criticism of administrators. The
resolution of high profile management problems may only allow administrators
to move on to the next set of problems that need their attention.

(iv) The present weaknesses in education management are essentially the same
ones identified in virtually every previous study of education administration in
the region. The curious issue is not that weaknesses persist, but that previous
efforts to strengthen education management have not been more successful.
This suggests that previous analyses have been wrong, that proposed
solutions were inadequate, or that other factors have operated to limit the
effectiveness of central, intermediate, and school-level management in ways
that have not yet been addressed. Better management probably depends on
careful analysis and new thinking.

(v) Given the issues that are likely to dominate education development agendas
over the next decade, the school head teacher is the level of management that
will experience the greatest change in role and responsibility, and the level
least prepared to do so.

Education management in virtually all DMCs follows a pyramid model, in which
national policy, programs, and logistics are formulated by a central ministry of
education organized into a set of divisions, bureaus, and units. This central ministry
then works through a network of provincial, regional, and district education offices
that largely duplicate the structure of the central Ministry of Education (MoE) and are
responsible for ensuring that central policies are communicated and implemented
in the schools. Individual schools are managed by head teachers, whose authority
and responsibilities differ by country, but usually involve some combination of
school management, school-ministry communications, school-community
relations, and instructional supervision. The administrative and management
issues at the various levels of the pyramid differ, and, given the new pressures for
decentralization and community participation, are changing substantially.

Indicators of Effective Education Management

Across Asia, authorities are reasonably clear about what constitutes good
education management, regardless of the strengths or weaknesses encountered
in any particular country. While Table 1 is not comprehensive, it presents a sound
picture of what effective management looks like. In general, good management
is indicated when resource needs are correctly anticipated, resources are
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Table 1: Indicators of Effective Management of an Education System

Indicators of effective system level management
(central ministry level):

textbooks are produced in sufficient numbers and distributed to schools on
time

instructional supplies are delivered to schools on time

supply of qualified teachers meets demand

teachers are appropriately assigned/deployed to schools

teachers’ salaries are paid on time

schools have copies of syllabuses

the ministry knows the location of schools throughout country

schools are appropriately located across the country

a national plan is available which provides vision and focus for education
activities

Indicators of effective intermediate level management
(regional and district levels):

teachers are appropriately assigned/deployed to schools

school inspection occurs on an appropriate and regular basis

teachers receive instructional supervision

questions from head teachers and teachers receive timely responses
ministry information flows to schools in a timely way

school information is conveyed to the ministry in a timely way

staff development activities for school personnel are well designed and
implemented

Indicators of effective school-level management:

. instructional supplies are ordered on time
teachers come to school on time
teacher absenteeism is low
school facilities are in good repair
teachers have copies of syllabuses
teachers receive instructional supervision
each school has a functioning parent-teacher association
parents know how their children are progressing in their studies

allocated when and where they are required, and effective instructional practices
occur in the classroom. Despite widespread agreement, these conditions often are
difficult to achieve, due to resource constraints and the complex social and political
context in which education operates. To provide a framework for understanding
these indicators better, the next section examines the management challenges
facing the different levels of the system.

Central-Level Management: Growth and Elaboration

The countries of Asia are rightly proud of the extraordinary growth of
their education systems over the last two decades. So dramatic has it been that,
across much of Asia, education is the largest public sector employer after
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the military, and in many cases commands one of the largest shares of government
resources (Table 2).

The rapid growth has exacted a cost. In many countries, the education
system expanded faster than qualified teachers and administrators could be
recruited or trained. This led to larger proportions of unqualified teachers trying to
teach without adequate textbooks or understanding their subject matter, led by
school and system administrators with limited management skills working within
poorly organized ministry structures. With the increasing size of education systems
came greater elaboration and compartmentalization (though not necessarily greater
clarity) of functions. Instead of solving the problem, this only drove up costs and
further reduced effectiveness.

Table 2: Public Expenditures on Education

Education, Primary &
as % of secondary Higher
Years of Education, government education, education
compulsory as % of GNP expenditures as % of all as % of
Economy education (1993-1994) (1992-1994) levels all levels
Bangladesh 5 2.3 8.7 88 8
Cambodia 6 A A Yy Y
PRC 9 2.6 Ya 67 17
Fiji Islands 3, 5.4 18.6 88 9
Hong Kong, China 9 A 17.0 66 30
India 8 3.8 11.5 64 14
Indonesia 6 1.3 EA 47 18
Korea, Dem.

People’s Rep. of 10 A Yy Yy Yy
Korea, Rep. of 9 4.5 16.0 80 8
Lao PDR 5 2.3 Ya 83 4
Malaysia 11 5.3 15.5 71 17
Maldives Ya 8.1 13.6 99 Ya
Mongolia 8 5.2 3, 59 18
Myanmar 5 Yy 14.4 88 12
Nepal 5 2.9 13.2 62 28
Pakistan Yy 2.7 EA 67 18
Philippines 6 2.4 A Yy Y
Papua New Guinea Yy A Yy Yy Ya
Samoa Y 4.2 10.7 78 Y
Singapore 0 3.3 24.2 62 33
Solomon Islands 3, 4.2 7.9 86 14
Sri Lanka 11 3.2 9.4 72 11
Thailand 6 3.8 18.9 73 17
Vanuatu 6 4.8 EA 87 3
Viet Nam 5 A A Yy Y
All developing countries 3.6
Least developed countries 2.8
Sub-Saharan Africa 5.5
Industrial countries 5.4
World 5.1

¥ Data not available.

Sources: UNESCO 1995, 1998; various national sources.
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That elaboration resulted in a proliferation of administration. For example, in
Cambodia, 75,000 employees, half of all public employees, work in the education
sector. Within that, administration consumes a high proportion of the positions. Over
one fifth of the education service consists of administrators (ADB 1995c). In the Lao
People’s Democratic Republic (Lao PDR), the number of staff in nonteaching
positions in 1994/95 was equivalent to over 20 percent of the number of teachers
(Mingat 1996).

Clarity was often the victim of growth. In Cambodia, the Ministry of Education,
Youth and Sports was until recently organized into 16 departments, averaging 58
staff members per department. One study estimated that there were nearly 1,300
staff across the 13 provincial headquarters, and 1,750 to 2,000 staff in district
bureaus (ADB 1995c). The delineation of functions between the provincial and
district headquarters was unclear: both largely performed the same kind of tasks.

This Cambodian example reflects a larger problem: the most common and
persistent criticism of education management in Asia is that linkages across and
among units of government are weak. There often is little communication either
vertically (across levels of the ministry) or horizontally (between units at the same
level). Ministry organization is characterized by a multiplicity of departments, some
with alternative titles and very few staff, in which responsibilities assigned to the
departments do not match department titles. Operations suffer from frequent
mismatches between organizational charts and unit activities, jurisdictional
ambiguities, redundant operations, slow or absent coordination, and conflicts
between units over control of programs and resources. This is not news: itis widely
recognized by the governments involved. However, as inefficient as the structures
might be, there are constituencies that benefit from them and resist streamlining,
fearing that their special advantages might disappear. Nonetheless, serious
attempts are now under way in some countries to reduce the size of central ministry
bureaucracies, sometimes prompted by pressures toward decentralization,
sometimes by the push toward greater efficiency. For example, in 1995, the
Kazakhstan authorities reduced the size of public sector employment by 40 percent
across all ministries and regional offices, down to 160 staff in the central MoE.

A further problem is that responsibility for education is commonly distributed
across several ministries. This multi-ministry oversight of education complicates
effective coordination. Examples from Cambodia, Indonesia, Kazakhstan, and
Lao PDR illustrate the point. Table 3 shows the multiple groups that have partial
(or overlapping) responsibility for policy development and operational control of
the education system in Kazakhstan. Given the overlapping responsibilities of the
Cabinet of Ministers, the central Department of Education, and the oblast
(regional) departments of education, the opportunities for confusion and conflict
are enormous.

In Lao PDR, the administration of different subsectors, levels of education,
and institutions rests with different ministries. The administrative functions are
divided between different levels of government (e.g., national, provincial, district,
and village) with the absence of essential linkages and coordinating mechanisms.
Table 4 illustrates this just for one subsector - vocational/technical education. Yet
conflict and confusion are not just between ministries, but also between units of the
same ministry, as seen in Cambodia (Box 1).
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Table 3: Kazakhstan: Overlap of Major Policy Functions between Ministry of
Education and Other Government Agencies

Function

Education Ministry

Overlaps with

Education Policy

Drafts policies and regulations.

Cabinet of Ministers

Curriculum policy

Develops “conceptions,” elaborates
standards, develops humanities curriculum.

Cabinet of Ministers, Institute
of Educational Problems

Higher education
policy

Development of regulations, policy issues
regarding private institutions.

Cabinet of Ministers

Teacher education
policy

Projects teacher staffing needs.

Oblast (regional) department
of education

School staffing
levels

Ensures that staffing meets government
norms.

Oblast department of
education

Education finance

Monitors expenditures and payments to

Ministry of Finance, oblast

institutions. department of education

Quality assurance

Oblasts and raions with
responsibility for schools

Operates the Department of Inspection
(mainly for higher education institutions and
republican institutions).

Other functions

Statistics, health. Oblasts

Source: ADB 1995b, Annex 1.

Box 1: Overlapping Responsibilities Among Offices within an Education Ministry
— Cambodia

During 1994-1996, demands for planning, policy analysis, and coordination of
burgeoning donor assistance programs increased substantially. The Planning and Aid
Coordination Unit (PACU) grew to 22 staff; but no officers in the unit had a background
or training in policy analysis, and few had first-hand work experience in schools. The
limited staff capacity, heavy demands on the Director, and some internal personnel
difficulties all contributed to PACU'’s inability to respond effectively to the rapidly
growing needs for planning and policy within the Ministry.

Under pressure to be ready for an ADB appraisal mission, and faced with limited
capacity in PACU, in 1995 the Ministry of Education, Youth and Sports accelerated the
creation of a Program Management and Monitoring Unit (PMMU). Once established, the
Minister increasingly drew on its services for a widening circle of tasks, and the PMMU
role expanded.

PMMU began with a small mandate, but expanded its role and functions. PACU
began with a broader mandate but, lacking resources and the capacity to produce
needed results, played a smaller role than had been expected. The problem started
when the two offices drifted into competition and confusion arose over delineation of
authority.

Source: Wheeler, Calavan, and Taylor 1997.
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Table 4: Who is Responsible? Vocational/Technical Education in Lao PDR
Level of education Who is responsible
Preschool and kindergarten | - Run by factories, state enterprises, cooperatives, etc., under
administrative control of District Education and Sports Division

Primary education . District Education and Sports Division
Local community

Lower secondary education | - District Education and Sports Division (financing)

Provincial Education and Sports Service (planning, financing,
administration)

Local community

Ministry of Education and Sports

Upper secondary education | - Provincial Education and Sports Service (planning, financing,
administration)

Individual schools

Department of Education and Sports

Vocational/ . Ministry of Education and Sports

technical education . Ministry of Communications, Transport, Post, and Construction
Ministry of Culture

Ministry of Industry

Ministry of Public Health

Ministry of Justice

Ministry of Agriculture and Forestry

Ministry of Economy, Planning and Finance

Provincial Education and Sports Service

Teacher education . Ministry of Education and Sports
Provincial Education and Sports Service

Source: ADB 1993a.

The distribution of responsibility across different levels and among different
groups at the same level results in ambiguities, leading to nonperformance in
some areas and duplication of functions in others. This has caused delays and
inefficiency in such management processes as teacher assignment, textbook
distribution, and curriculum reviews (ADB 1993a).

The Bright Side

While some DMCs have encountered serious problems in their central-level
management of education, the story is not all bleak. Other countries in the region
have been in the forefront in experimenting with administrative practices and
programs through which central governments can influence what happens at the
school and classroom levels, many with considerable success. In general, central
managers can try to change school and classroom activities by changing the
level or mix of inputs that go to the schools, e.g., curriculum or textbooks; or the
organization of the delivery system, e.g., multigrade classes. They can try to
change the instructional process directly, through such instruments as teacher
training, or indirectly, through such instruments as national examinations or
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community involvement (Chapman, Mé&hlick, and Smulders 1997). Strategies that
have most often been employed in the region include:

curriculum revision;

textbook revision;

national testing;

teacher training;

teacher incentives;

resource allocation to schools;

multigrade classes;

improved management information systems;
increased community participation;
decentralization of decision making; and
decentralization of an information system to provincial, district, or local
levels.

While many of these centrally initiated efforts, which aim to improve
education quality and efficiency, have worked well, the Asian experience also
highlights the complexity and unanticipated cross-impacts of these efforts. That
experience suggests that the real challenge is not in the options for central-level
intervention (though that is important), but in formulating a workable plan for
implementing these strategies in some combination that recognizes the loose
relationship among levels of the system and the probability that interventions to
address one problem will likely have unforeseen impacts in other areas.

Ministry of Education Intermediate Levels

The importance of intermediate levels of administration varies across DMCs, with
influence generally increasing with size of countries. For example, provincial
education offices in the People’s Republic of China (PRC) and India tend to be
powerful relative to their counterparts in Cambodia or the Pacific DMCs.
Organizationally, provincial, regional, and district education bureaucracies tend to
duplicate the structure of the central ministry - each has offices for curriculum,
testing, facilities, etc. This redundancy often results in duplication of effort, and
unclear lines of authority and responsibility. Much of the analysis of education
effectiveness and managerial efficiency has focused on these blurred lines.

The main responsibilities of the intermediate levels of ministry management
are (i) to convey policy and program information from the central ministry to the
schools; (ii) to convey data (e.g., school enroliment) and other information (e.g.,
book orders) from the schools to the central ministry; (iii) to ensure that schools
are abiding by government policies; and (iv) occasionally, to provide instructional
leadership and supervision (though this often defaults only to ensuring that
schools are abiding by government policies).

The main bottleneck to effective intermediate-level administration is that
provincial, regional, and district offices lack the authority to do their jobs effectively
- or the resources necessary to do their jobs at all (Philippines 1992).
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Box 2: Only One in a Thousand: Whose Problem is it?

Which level or unit of an education ministry is responsible for addressing a problem
often depends on how the problem is defined. When various units of the ministry
define a problem differently, it can lead to confusion and inattention to the problem. For
example:

In 1996/97, for every 100 children who started Grade 1 in Cambodia, only 15
were expected to graduate from Grade 4 four years later, and only two were likely
to finish Grade 8 in eight years. Of every 100 children who survived the first eight
grades and enrolled in Grade 9, only 23 could expect to complete Grade 11 three
years later. Overall, only five in 1,000 would finish Grade 11 in 11 years. In remote
areas, only one child in 1,000 would complete Grade 8 in eight years.

This is a problem of instruction, a problem in teacher assessment of student
abilities, and a management problem (to the degree that school or system
administrators have a responsibility to identify low promotion rates as a national [or
school] problem and do something about it). Who, then, should take the leadership to
fix it?

Source: Computed from data provided by the Ministry of Education, Phnom Penh, 1997.

Because of insufficient delegation, many mid-level administrators do not
have authority to make decisions or to act on information available to them. All
too frequently, provincial education administrators are expected to implement
programs and projects that they know do not meet the needs of their particular
areas. For example, in many countries, district and regional education officials
cannot fire nonperforming teachers or school administrators without lengthy
consultation with central authorities. They cannot redirect resource flows to
particularly needy schools without considerable time delays. Because of
inadequate budgets, even minimal oversight of the schools may not occur. For
example, officers in Cambodia, Nepal, and Philippines all report that provincial,
regional, and district education officers do not have adequate transportation to
allow them to get to the schools. Decentralization is not an automatic solution,
unless decision making reflects a clearly defined division of authority and
responsibility between different levels of the system.

Head Teachers

School head teachers are on the cutting edge between the administration of
education and the actual delivery of instruction to children. Yet few have
adequate preparation for their jobs or authority to change the way their schools
operate. They have difficult tasks that will only become more difficult over the next
decade. One of the ironies of education development is that the push toward
decentralization now under way to varying degrees in virtually all countries in the
region shifts more responsibility to the group of education administrators least ready
to accept it.
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School head teachers generally have responsibility in four areas:

(i) School Management. This includes ordering supplies, ensuring that teachers
are hired and assigned, information gathering, and basic record keeping. In
many DMCs, it is viewed as the chief set of responsibilities.

(i) School-Ministry Communications. Completing reports required by the central
ministry is a major task for head teachers in some countries. For instance,
until only a few years ago, head teachers in Nepalhad to complete a 52-page
form for the School Administration Section of MoE and a four-page
survey, collecting much the same information, for the Manpower and
Statistics Section of the same Ministry (Chapman and Dunghana 1991). In
another DMC, head teachers until recently were required to complete a 46-page
survey about their schools three times a year. Head teachers also share
responsibility with district education officers for ensuring that ministry
policies and programs are conveyed to teachers and parents.

(iif) School-Community Relations. The demands of school-community relations
involve working with community councils, community development
associations, parent-teacher associations, and other local organizations that
have an interest in the schools (Bray 2000). The goal is usually to encourage
community support for the school (e.g., for teacher subsidies, facilities
construction, maintenance) or for the schooling process (encouraging parents
to ensure that their children do homework, send their daughters to school, etc.).

(iv) Instructional Supervision. The extent to which school-level administrators
regard instructional supervision as part of their responsibility varies across
countries. However, one common by-product of decentralization is an
increased expectation that head teachers rather than inspectors will play this
role. As will be discussed later, this shift toward head teachers taking more
responsibility for instructional supervision has major implications for their
selection and training.

With few exceptions, instructional supervision is the function least well
served by the typical allocation of responsibilities across the administrative
structure of the education ministry. Teacher supervision in most DMCs is the
responsibility of officials operating from the provincial or (more often) district level.
This removes it from the administrator most aware of a teacher’s pedagogical skill
(e.g., the head teacher) and assigns it to individuals removed from the school
context, who visit the school only intermittently or not at all, and who often view
their main role more as one of enforcing rules than of demonstrating to teachers
how they could improve their teaching. For example, in the 1980s in the
Philippines, district supervisors were commonly responsible for up to 600
teachers; some supervisors had no transportation to get to the schools; and some
schools were not on transportation routes, making them largely inaccessible even
when supervisors had vehicles (Philippines 1992, 88-9). In Nepal, district
inspectors may have to walk for three days to reach remote schools, and it is not
uncommon for such schools to go without supervisory visits for four years at a
time. The experience of the Philippines in the 1980s and Nepal in the 1990s is
typical of many countries in the region.
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Table 5: Mongolia: Number of Primary and Secondary School Employees, 1992/93

Administrators and teachers Number
Total 21,762
Principals 617
Vice principals 1,019
Teachers 19,441
Teachers/Psychologists 53
Chairs of departments 28
Department specialists 72
Heads, research/training methods centers 22
State inspectors 116
Assistants 22

Other employees — Subtotal
(including accountants, physicians, librarians, managers,
secretaries, office cleaners, janitors, cooks, locksmiths, etc.) 12,437

Overall 34,199
Source: ADB 1993b.

The supervision of teachers is complicated by the difficult conditions under which
many teachers have to live and work. The Philippines Congressional Committee
found that their teachers in the 1980s generally lived below the poverty line, had
low aspirations, and were dissatisfied with their working conditions. The
Congressional Committee estimated the average family monthly income of
teachers at P3,205, which was well below the poverty line of P5,821 for Metro
Manila and P3,864 in other regions. Moreover, salaries were not always paid on
time. Under these conditions, it was difficult for head teachers and higher-level
administrators to exercise much effective leadership or supervision of teachers.
And administrators do not necessarily see it as within their own power to remedy
the situation.

Head teachers’ ability to meet these responsibilities is partly determined by
the size and complexity of the schools they oversee. The head teacher/teacher
ratio is one indicator of this. The ratio of school administrators to teachers varies
considerably by country. For instance, in the Philippines the overall administrator/
teacher ratio is estimated at 1:17, while in Mongolia, it is about 1:12 (Table 5).

Equally important, the administrator/teacher ratio within countries, e.g., the
PRC, commonly differs widely by level of school (primary, secondary), type of
school (government, community-run, private), and location (urban, rural) (Tables
6 and 7).

Summary

While there is considerable agreement on the indicators of effective education
management, the majority of DMCs still suffer from weak management. This is
most often because (i) lines of authority and responsibility for education
management are confusing, and (ii) education managers do not have the know-
ledge or skills to do their jobs. Both problems must be solved if education
management is to improve, and the solutions need to be synchronized.
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Training is wasted if managers, once trained, do not have the authority,
responsibility, or motivation to act. Structural reform is wasted if managers still do
not know how to do their jobs. Some central-level interventions to improve school-
level practice have been successful but, across the region, the movement is
toward more decentralized management. Ironically, this movement to improve
local management of education may only exacerbate the problem. Decentralization
may shift more responsibility to the group of education administrators least
prepared to handle it.

Table 6: PRC: Number of Teachers and Administrators in Primary Schools, 1997

Total Urban

School run by Teachers  Administrators T/A Teachers Administrators T/A
State Education

Commission (SEdC) 3,983,522 397,702 1:10 639,104 78,353 1:8.2
Non-SEdC 327,980 34,621 1:9.5 190,156 20,974 1:.9.1
Community 1,402,148 23,536 1:59.6 35,146 1,119 1:31.4
Private and

other social sources 22,140 1,860 1:11.9 6,743 1,396 1:4.8
Overall total 5,735,790 457,719 1:11.9 871,149 101,842 1:8.6
Number of females 2,718,842 102,599
Percentage of females 47% 22%
Table 6: (cont’d)

County seat and towns Rural

School run by Teachers  Administrators T/A Teachers Administrators T/A
State Education

Commission (SEdC) ) 875,705 80,723 1:10.8 2,468,71 238,626 1:10.3
Non-SEdC 51,331 5,400 1:9.5 86,493 8,247 1:10.5
Community 124,552 1,738 1:71.7 1,242,45 20,697 1:59.0
Private and

other social sources 2,958 253 1:11.7 12,439 211 1:6.0
Overall total 1,054,546 88,114 1:12.0

T/A = Teacher/Administrator ratio.
Note: Data do not include part-time or substitute teachers or workers in school-run factories.

Source: PRC, Department of Planning and Construction 1997.

Table 7: PRC: Number of Teachers and Administrators in General Secondary
Schools, 1997

Total Urban
Junior Senior Adminis- Junior Senior Adminis-
School run by secondary secondary trators T/A secondary secondary trators T/IA

State Education
Commission (SEdC) 2,530,156 507,600 430,529 1:7.1 457,340 167,884 141,266 1:4.4

Non-SEdC 215,432 59,817 53,623 1:5.1 138,927 38,841 36,617 1:4.9
Community 134,793 614 5,288 1:25.6 3,065 22 262 1:12.0
Private and other

social sources 12,307 4,040 4,083 1:4.0 6,604 2,831 2,863 1:3.3
Overall total 2,892,688 572,071 493,523 1:7.0 605,936 209,578 181,008 1:4.5

Number of females 1,107,288 173,032 120,573
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Table 7: (cont’d)
County seat and towns Rural
Junior Senior Adminis- Junior Senior Adminis-

School run by secondary secondary trators T/A secondary secondary trators T/A
State Education

Commission (SEdC) 691,512 255,233 138,084 1:6.9 1,381,304 84,483 151,179 1:9.7
Non-SEdC 35,506 11,755 8,321 1:5.7 40,999 9,221 8,685 1:5.8
Community 17,319 291 1,043 1:16.9 114,409 301 3,983 1:28.8
Private and other

social sources 3,005 969 805 1:4.9 2,698 240 415 1:7.1
Overall total 747,342 268,248 148,253 1:6.9 1,539,410 94,245 164,262 1:9.9

T/A = Teacher/Administrator ratio.
Note: Data do not include part-time or substitute teachers or workers in school-run factories.

Source: PRC, Department of Planning and Construction 1997.



Issues by Level of Education

To this point, the analysis has focused largely on system-wide concerns. This
section discusses special issues that affect subsectors of the education system.
Administrators at different levels of the education system may not be natural
enemies, but they are not necessarily allies either. The issues faced by those
representing different levels of the education system are different from each other
and different from the past. Education managers not only have to be able to work
effectively with teachers and communities, they have to work effectively with
those managing other parts of the education enterprise.

Primary Education

(i)
(i)

(iii)

(iv)

)

The substantial gains in expanded primary education enrollments already
achieved in East Asia will also occur in South Asia (ADB 1997).

The changing demographics will put new pressures on the education system.
As fewer people are working in agriculture and more seek employment in
urban areas and in industrial and service sectors, in which literacy and
numeracy play a more important part, their need for literacy and numeracy skills
will increase.

As a result of the near universalization of primary education in many parts of
Asia, national education goals are already shifting from emphasis on access
and continued expansion to quality improvement. This will change the day-to-
day work of education managers, particularly those at the school level. The
emphasis over the next decade will be to work with the existing teaching force
to institute new methods and pedagogical practices in the classroom. Right
now, head teachers are poorly equipped to do this.

Greater decentralization will place demands on school head teachers that
many will be unable to meet. Head teachers in DMCs typically have little or no
formal preparation to understand the trade-offs (in terms of learning outcomes)
associated with the resource allocation decisions that many are being asked
to make. Nor do they necessarily have the political skills needed to build the
community participation and support that decentralization is supposed to foster.
DMCs'’ efforts to reduce the size of their bureaucracies may reduce the number
of opportunities for managers to move up the administrative pyramid. The
leveling-off of demand in some countries will reduce the number of
opportunities for teachers to move into school administration. The convergence
of these two trends may contribute to “administrator stagnation” as
opportunities for promotion within the system are relatively few.

16
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Secondary Education

0]

(ii)

The success in achieving high rates of primary education will fuel a
corresponding government-led expansion of secondary education (ADB 1996).
One potential implication is a reallocation of resources to accommodate this
surge. Primary education, which has been the centerpiece of considerable
government support and international assistance, will see its resource base
level off as the focus of capital and recurrent expenditures shifts to the next level
up the system.

As secondary education becomes the sector of rapid growth, there will be a
new window of demand for administrators at this level. Ministries need to
develop clear criteria for the selection of these administrators, lest those
positions go to candidates with the greatest seniority in the system rather than
those best qualified. Preparation needs to start now to ensure an adequate
supply of well-trained administrators over the next decade.

Vocational/Technical Education

0]

(i)

Vocational training has most often been used to reduce enrollment pressures
on academic secondary school tracks. It has been widely regarded as a low-
cost alternative for weaker students, and has not necessarily prepared
students for the skill demands of modern sector work. International evidence
points to weak alignment of skill preparation with labor market needs, limited
effectiveness of training, and high costs. The time spent on vocational and
technical education is sometimes criticized for diverting time from language
and computational skill development that might position graduates better for
employmentin the modern sector (ADB 1995a; Chapman and Windham 1985).
One reason for low quality in vocational/technical instruction is that skilled staff
can command higher prices in the private sector. For example, in the early
1990s, only 3 percent of the top vocational/technical teachers in the Philippines
had the required industrial training or experience, and most of those recruited
by the Bureau of Technical/Vocational Education stayed for only a year or two.
The turnover was attributed to the higher salaries, better incentives, and better
working conditions in private companies (Philippines 1992).

Higher Education

0]

Four higher education management issues will command special attention
over the next decade: (a) development of new/alternative funding streams;
(b) student transfer and the transfer of credits across institutions;
(c) formulation and imposition of standards, and the implementation of
accreditation systems; and (d) capturing creative talent of faculty to create an
income stream for the institution (as opposed to faculty consulting privately).
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(i)

(iii)

(iv)

)

Management and Efficiency in Education

Access to higher education in some DMCs favors children from upper and
upper-middle class families. As more students complete secondary education,
there will be increasing pressure for improved equity in student access to
higher education, particularly for children from low-income families and ethnic
minorities.

In parts of East Asia, 50 to 60 percent of higher education expenses are
privately funded. In Asia overall, about 33 percent are privately funded.
Governments will need to allow and encourage the development of private
higher education. One reason is that the unit costs of privately funded higher
education are considerably lower than the unit costs of publicly funded
institutions (Mingat 1996).

The increased pressure for private financing of higher education can be
expected to spark conflict with citizens who have come to view free (or low cost)
public higher education as an entitlement.

Historically, low faculty salaries in many DMCs were offset by the expectation
that faculty would generate additional incomes through personal consulting.
The university became a platform for individual entrepreneurial activity.
Teaching loads were light as faculty sought their main incomes elsewhere.
One consequence was higher faculty/student ratios than would seem
necessary. As institutions have come under pressure to generate more of their
own revenues, some are looking for ways to recapture this talent and convert
it into income for the institutions. This encounters three types of resistance: (a)
lack of infrastructure for handling external funds in an accountable manner, (b)
a lack of clients willing to trust the institution to conduct their work in a diligent
and timely way, and (c) resistance from faculty who see it as a tax on their
consulting incomes. Future financial viability of some institutions may require
that proper procedures, public confidence, and faculty participation in insti-
tution-based research and development activities be established.



Dominant Issues of the Next Decade

Nine issues can be expected to dominate the education landscape over the next
decade. They provide a backdrop against which to examine issues that education
managers must be prepared to address. These issues are:

a new emphasis on quality improvement;

increased pressure for efficiency;

a continued push toward decentralization;

the evolution of a new balance between public and private responsibility
for delivery of education;

the effective use of information systems in decision making;

teacher unionization;

gender diversity in the leadership of the education system;

securing and allocating resources; and

the search for effective teacher incentives.

These issues have implications at every level of education management, from
the central ministry down to the school. This section will concentrate on eight of
these issues, since financing is addressed in a separate booklet in the series (Bray
2002). The section concludes by asking why weak management capacity persists
despite the efforts to improve the situation.

A Push for Better School Quality

The rapid influx of students over the last two decades put considerable pressure on
school quality. As enrollments shot up, teachers and administrators were hired
faster than they could be adequately trained. The leveling of enroliment growth at the
primary level across many countries provides an opportunity to reallocate resources
to quality improvement (see Box 3). Offsetting this is the possibility that the attention
to improving the quality of primary education and to the growth of secondary
education may clash in a competition for resources.

Implications for Education Managers
Even when resources are available, the problem that administrators face in
improving school quality is knowing what inputs and actions will lead to the

results they seek. There is little understanding of how to convert these additional
resources into improved learning experiences for students. That conversion

19
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Box 3: Quantity and Quality: The Case of Lao PDR

The reduced population growth rates in the region now present an opportunity to
reallocate attention and resources to improving quality. Consider the case of Lao PDR,
where upper secondary enrollments increased by 1,267 percent between 1975/76
and 1987/88.

Lao PDR: Growth in enrollment in general education
between 1975/76 and 1987/88 (percent)

Kindergarten 12,246
Primary 178
Lower secondary 352
Upper secondary 1,267

Source: ADB 1993a.

depends largely on the reasons for the low performance in the first place. If low
performance is due to inadequate inputs(e.qg., insufficient textbooks or instructional
supplies), raising performance might be relatively straightforward. However, low
achievement often stems from a more complex constellation of problems. For
example, if low student performance reflects some combination of poor teacher
performance, low student motivation, poor instructional supervision at the school
level, and lack of parental encouragement, it may not be clear how the money can
be best spent to resolve the problem - fixing any one weakness may not be
sufficient to resolve the multi-source problem.

Increased Pressure for Efficiency

One of the main pressures on education managers throughout Asia (and the
world) is to improve the efficiency of the education system in which they work.
Their efforts encounter two problems. First, many front-line education
administrators do not really understand efficiency or how it can be improved: the
notion is fraught with confusion. Second, many administrators do not have the
authority to make the changes that would be needed to seriously improve
efficiency. This section provides an overview of the meaning of education
efficiency, how education managers will need to operate to improve efficiency, and
the implications for the preparation of those individuals.

What is Education Efficiency?

In its simplest terms, efficiency means achieving the desired goals of education at
lower cost, or achieving more of those goals without increasing costs. But in
reality it is not that simple. Understanding efficiency requires that education
leaders work from a model of the education process. One widely used approach
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is to think about the education process as consisting of four major parts (as
illustrated in the Figure).

Many aspects of efficiency can be understood in terms of the relationships
among the components of this model (Windham and Chapman 1990). For example:

The interaction of inputs and processes determines education costs.
Presumably, costs can be lowered either by reducing the level of inputs
(e.g., fewer teachers, classrooms, textbooks) or by selecting a delivery
technology that has a lower cost (e.g., use of programmed instructional
materials instead of radio, radio instead of teachers). However, in some
countries, serious limitations exist on the availability and quality of inputs
and on the range of practical and affordable technologies.

While education is undertaken primarily to attain desired outcomes, an
education system is typically only held responsible for the outputs of
education, since the outcomes of education are long term and depend
heavily on concomitant economic, social, and political conditions.

An activity is effective when it leads to the output (or mix of outputs) that
should be achieved. The desired outputs of an education system include
academic achievement, positive attitudes, and the development of job
skills.

Efficiency compares effectiveness to cost. The concept of efficiency
already includes the concept of effectiveness. Hence, it is not necessary

Figure: Flow Diagram of the Education Process

e.g., teachers,

INPUTS PROCESS

e.g., lecture, TV,

OUTPUTS
e.g., student

OUTCOMES
e.g., success in

other radio, self- learning, manual employment,
instructional instructional skills, attitudes lifetime earnings,
materials, materials good citizenship
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Inputs are the resources used in the production of the education
experience, e.g., teachers, textbooks, other instructional materials,
school facilities.

Process refers to the means by which education inputs are
transformed into education outputs, e.g., lectures, self-instructional
materials, small-group work, use of radio.

Outputs are the direct and immediate effects of the education
process, e.g., student achievement, attitudes, skills.

Outcomes are the long-term impact of the education process.
They are the less direct and immediate results of schooling, and
emerge from the interaction of education outputs with the larger
social environment.
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to talk about the effectiveness and efficiency of a program because, if
we say a program is efficient, we are already asserting that it is
effective.

A program cannot be efficient unless it is effective. To improve
efficiency, we cannot only consider the cost of an activity: we must also
consider the quality and effectiveness of the activity. Efficiency can be
improved by raising quality, by reducing cost, or through a combination of
the two.

Efficiency is commonly confused with lower cost. It is a mistake to believe
that a lower-cost activity is necessarily more efficient. Similarly, it is a mistake to
believe that just lowering the cost of education mproves efficiency without
considering the quality of the activity. Sometimes lower cost leads to higher
efficiency, but not always. Where there are excessive expenditures and waste,
greater efficiency and lower costs can happen at the same time. However, where
more costly inputs lead to proportionately greater productivity, efficiency may
involve higher costs. The key point is that the efficiency of an activity can only be
determined by considering the quality of the output, not just the cost of the input.

Throughout Asia, education managers are under enormous pressure to
increase efficiency. Unfortunately, this is more often interpreted as a mandate to
cut costs than to improve quality. Three reasons help explain this preference for
reducing expenditures:

(i) Expenditures tend to be more directly under the control of administrators,
while changes to instructional quality require administrators to work
indirectly, through teachers.

(i) Cuts in cost are more quickly obvious than increases in quality.

(iii) Increasing efficiency by improving quality requires a far fuller understanding of
the teaching and learning processes than many education administrators have.

The Drive for Efficiency - Implications for Education Management

Education managers mediate education efficiency in the manner in which they
allocate expenditures, in the programs they introduce, and in the trade-offs they
make between them. If the move toward greater efficiency is to mean anything
more than crude cost slashing (with its concomitant threat to quality),
administrators need to operate from a clear understanding of (i) which inputs and
processes of instructional delivery contribute to greater student learning, and
(i) which inputs and instructional processes can be reduced without serious
drops in student learning. More than that, administrators must be articulate about
what they know in order to explain it to the multiple constituent groups with which
they work. The temptation is to trade off an effective method of instruction for a
lower cost but “promising” one, or to yield to conventional wisdom about what
works rather than to rely on more systematic means of assuring that the mix of
inputs and instructional strategies being used actually results in the desired
outputs. Education managers need to know a great deal about education process
as well as about management.
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Disincentives for Efficiency

One of the most compelling incentives for greater efficiency in management at
the ministry level is the belief that resources saved can be reallocated to higher
priority needs. This is not always the case. Teacher salaries in some countries
amount to over 90 percent of the recurrent budget of MoE, making a reduction in
personnel the single most attractive way to recover funds. However, there is
usually no assurance that the funds freed up will remain available to MoE to
reprogram. In the tight fiscal climate of the last decade, many government
savings have been reabsorbed by the central government to reduce budget
deficits. This has created an incentive within the education sector to hold on to
whatever personnel and resources it has. A reduction does not necessarily lead
to greater efficiency, just more work for those who remain.

Increased efficiency atthe school level is generally less an issue of reducing
resources. At the school level, it is more often sought through the introduction of
practices aimed at improving instructional quality without a concomitant rise in
costs. Increasing efficiency, then, requires education managers to have a
substantial knowledge of the instructional process.

Decentralization

Virtually every country in Asia has formulated official policies endorsing some level
of decentralization. Although there is considerable variation in the form that action
takes, two important forms are: (i) the devolution of authority and responsibility for
schools from central-level administration to intermediate-level organization and
ultimately to schools, often relying more on local communities for school financing;
and (ii) the removal of barriers to private education. These have been widely
discussed elsewhere (e.g., Bray 1996b, 1999a; Hannaway 1995; Hannaway and
Carnoy 1993; Rondinelli and Puma 1995).

Despite being one of the most heavily researched topics in the education
management literature, the merits of decentralization are strongly contested.
Advocates argue that decentralization shifts decision making to those closer to
the community and school, which in turn leads to decisions more responsive to
local conditions and needs. They believe that it is a way to encourage greater
community participation and financial support for schools. Opponents suggest
that decentralizing authority and responsibility may only shift the same old
problems to levels of the system that are less well prepared to cope with them,
and that decentralizing management invites corruption and inefficiency. They
point out that since communities do not necessarily speak with a single voice,
decentralization has sometimes increased tension at the local level. Both groups
are probably right to some degree. Whether decentralization is a force for more
relevance or an invitation to confusion, it will be determined largely by the
leadership at the district, community, and school levels.

Even in the most enthusiastic settings, not all functions are decentralized.
Curriculum and testing remain central functions virtually everywhere. However,
districts, communities, and schools are taking more responsibility for such
activities as teacher selection and deployment, selection of textbooks and other
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instructional materials, facilities construction and maintenance and, most
importantly, financing.

It is not yet clear that decentralization can legitimately be regarded as an
education innovation. That is, it is not clear that it results in different experiences for
students in classrooms or in how much students learn. Similarly, the impact of
greater community financing depends on whether the new funds are in addition to
current levels of government funding or are merely displacing it. Much of the value
to education of greater decentralization will be determined by how communities and
schools use their greater autonomy. The wise use of resources to improve the
quality of schooling will demand school managers who understand the elements
of good instruction and who are not drawn off by pressures to spend money on
show rather than substance.

From the literature and international experience with decentralization, four
generalizations stand out:

(i) The motives for decentralization are not necessarily related to education. It is
often undertaken to increase community financial contribution as a means of
easing the financial burden on central government (hidden taxation). In Papua
New Guinea (PNG) and Solomon Islands, for example, it has been undertaken
as a way of diffusing regional political tensions. There is relatively little evidence
to suggest that decentralizing an education system changes the experience of
children in classrooms. This is not to suggest that decentralization is not a
desirable goal, but only to suggest it may not address education outcomes.

(i) Many countries have had de facto decentralization for a long time due to weak
management at the central level or poor communication across all levels. In
these settings, local schools have always had to rely on their communities to
provide what central government has been unwilling or unable to provide.

(iii) Rather than feeling empowered by decentralization, some communities feel
exploited. They are asked to contribute more resources but do not see a
corresponding improvement in the quality of education.

(iv) Decentralization places quite different demands on administrators at all levels
- at the top, because they have to relinquish authority, and at the local level,
because they have to assume greater authority and responsibility.

Implications for Education Managers

In the move toward decentralization, head teachers face three issues. First, in only
a few countries do head teachers have the training or background to meet this
challenge. Across much of Asia, massive support and training will be needed if
decentralized school management is to lead to positive outcomes. Ironically, one
of the most widely touted reform efforts shifts enormous new responsibilities to the
group of education managers probably least equipped to handle them. Whatever
education value decentralization may hold is largely lost if head teachers cannot
translate it into concrete actions within their school.

Second, decentralization may lead to greater community pressure for
transparency and accountability on the part of school and system managers.
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These administrators may have limited experience in understanding what this
means or in knowing how to comply.

Third, to the extent that decentralization shifts decision making back to the
community, it may stifle education reform. Communities tend to be conservative.
Even well-intentioned changes to instructional materials, teaching methods or tests
can arouse considerable opposition. Opponents are often unwilling to risk their
children’s futures on new ideas about what students should study, how teachers
should teach, or how learning should be measured. Parents and teachers may
perceive it as threatening the balance of advantage. Those who do well under the
existing system may resist changes that put their advantage in doubt. Parents are
generally interested in seeing the quality of education improve, but they are often
more interested in protecting whatever comparative advantage their own children
might already have gained from their schooling. They want to make sure that their
own children do not lose their positioning for whatever benefits may accrue from
their education. A corollary of this observation is that parents, teachers, and head
teachers may not always be natural allies in efforts to raise education quality, at least
if there is perceived short-term risk to their children.

The experience of the Philippines was that centrally planned decentralization
did not necessarily produce either local-level control or greater resources at the
school level (Laya 1987). Lockheed and Zhao (1992) found that locally sponsored
(and financed) schools were not managed in the same manner as either
government or private schools. Per-student expenditures in local schools were
significantly lower than those in government or private schools, with the result that
few resources were available about which to make decisions. Local schools
reported little local control over either teaching or school management (much less
than private schools reported). By comparison, administrators in private schools
had significant resources over which to exercise control and significant control
over decisions regarding teaching and school management. Administrators of
undersupplied schools cannot easily compensate for absence of material and
nonmaterial inputs by managerial sleights of hand. They need the basic inputs
with which to manage. These results suggest that policies for decentralization
alone do not necessarily change what goes on in schools.

Decentralization (and the closely related elements of increased community
participation and increased community financing of education) has profound
implications for education management. Administrators at lower levels of the
system need greater skills in strategic planning and the ability to integrate
program elements. As decisions shift to the community and schools, head
teachers will assume greater responsibility for financial and program
managementand consensus building.

Decentralization also can bring unintended problems that education
managers at levels above the school need to anticipate. For example,
decentralization fosters inequities. One reason that countries centralize some
education functions is to ensure an equitable distribution of resources across
communities of different economic means. Decentralizing and pushing local
communities to take more financial responsibility for their own schools can lead to
greater inequities within a country as richer communities are able to finance their
schools at a much higher level than poorer communities. It will fall to district,
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regional, and central administrators to ensure that decentralization does not
undermine equity.

Privatization

Privatization is a form of decentralization, but significant enough in the region to
deserve special attention. DMCs are showing new interest in allowing (in some
cases encouraging) private schooling, partly in response to the push for
decentralization, partly to reduce demand on public education, and occasionally
because of evidence that private schools may offer a better education for less
money (see Bajracharya, Thapa, and Chitrakar 1997; Research Institute for
Higher Education Problems 1997). As Table 8 indicates, private education is
more prevalent at the secondary than the primary level of schooling. In Indonesia,
for instance, private schooling accounts for 60 percent of secondary school
enrollment countrywide.
The dominant arguments for private schooling are that it:

is of higher quality,

increases the number of school places,

is more efficient, and

encourages additional private moneys in support of education.

However, these arguments are not equally strong. Whether private schools
offer better quality instruction or operate more efficiently depends on the type of
private school. Bray (1998) distinguishes four types: (i) the elite private schools
that generally provide good-quality education at a high price; (ii) schools run by
religious or other not-for-profit organizations that provide an alternative to the
public system and that may be superior, comparable, or inferior in quality;
(i) low-quality, low-cost institutions that cater to excess demand and give a
second chance to those who are unable to get into (or stay in) the public system;
and (iv) low-cost institutions that cater to students who could go to public schools
but are discouraged from doing so by financial levies or other obstacles.

While private schools usually do increase the number of school places, the
impact of those places depends on whether they serve children who would
otherwise not be enrolled in public schools or merely provide an alternative
opportunity for children who would be enrolled anyway. The evidence supporting
their greater efficiency, however, is mixed. Some studies have found private
schools to be more efficient than public ones, partly because managers of private
schools have more incentives to be efficient and because they are able to employ
part-time and other less costly teachers (Bray 1998). The efficiency of elite
private schools is subject to question because, while they provide high-quality
education, it is typically at a substantially higher price than public schools. In the
PRC, for example, private schools are more richly staffed than the public schools.
Private schools average one administrator for every four teachers, compared with
1:25 in community schools and 1:7 (overall) in public schools (PRC 1997). The
quality of instruction in the low-cost private schools varies widely, but often is
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Table 8: Relative Role of the Private Sector in Education

(percent)

Country Private primary Private secondary
India 25 52
Indonesia 13 60

Japan 1 15
Philippines 5 38
Singapore 35 1

Thailand 11 32

Source: James 1993.

poor. Nonetheless, in comparing price against quality, the family contribution for
public schooling may be higher than is generally realized, in which case private
education might have the advantage. Recent analysis of parent contributions to
their children’s public education in several East Asian countries found high levels
of private funding (Bray 1996a, 1999b). This research suggests that there is more
de facto privatization in education than is widely recognized.

There are essentially four ways to increase the proportion of private schools
within a country: (i) transfer the ownership of public schools to private individuals or
groups; (ii) allow private schools to develop while holding the number of public
schools constant; (iii) give direct government support to private schools; and
(iv) increase the private financing of schools that remain under government control.
The most common strategy across Asia is to loosen regulations on private schools
and allow market forces to operate. The education ministry generally still
determines the curriculum, but the private schools can implement it in the ways they
think best.

Implications for Education Managers

Eventually there could be a loss of administrators and teachers from public
schools as private sector alternatives improve. However, the growth of private
schools is not yet rapid enough for this to pose a great problem. Perhaps more
important is that if private schools are to work effectively, those school
administrators need new skills in working with multiple constituent groups - the
same skills needed by public school administrators in systems that are
encouraging more community-level involvement in schools.

Education Management Information Systems

The quality, availability, and timeliness of information for decision making often
has been identified as a key constraint on effective ministry-level management.
Only as the dimensions of an education system and the problems that beset it are
understood can appropriate planning and management of the education system
occur. This has led to a massive attention and resources being devoted to
improving national data systems. For example, Cambodia, Indonesia, Malaysia,
Nepal, and Philippines have all made substantial efforts to improve their
Education Management Information Systems (EMIS) within the last few years
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(see Adams andBoediono 1997; Cambodia 1997; Chapman and Dhungana 1991).
As a result, many DMCs have made dramatic gains in improving the
availability, relevance, and timeliness of data on their education system. The fear
now is that the victory may be hollow (Chapman and Mahick 1993). Growing
evidence suggests that education managers (and others) do not know how to use
the information to improve education processes. The increased ability to collect
and analyze information has not necessarily led to improved education practice at
the level where it matters most — in the schools and classrooms where the real
processes of education occur.

One reason for these shortcomings is that education ministries have
collected too much information, creating the paradox of EMIS: in too many
instances, when senior officials lack data they order that more be collected. The
additional data overwhelm the capacity of staff to analyze, interpret, or report,
leaving senior officials lacking the information they need. The problem is
misunderstood by the senior managers who think the lack of data signals a need
to collect yet more, wh