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1. Executive Summary

An assessment of the capacity to implement the National Education Sector Plan was
conducted from May to October, 2008. The assessment had three objectives: (1)
contribute to the FTI appraisal documents, (2) develop a capacity development action
plan for primary education, and (3) contribute to a national capacity development
strategy for implementation in support of NESP. In accordance with the first objective,
the newly published FTI CD Guidelines were used as a basis for the assessment.

The methodology used was a mix of document review and fieldwork. Over 30 recent
documents were analyzed and references to capacity gaps were compiled according to
the theoretical framework. Complementary to this, research teams visited 21 schools in
all parts of the country. The schools were purposefully selected to represent the breadth
and variety of primary schools. During the research visits, simultaneous participative
workshops based on the SWOT analytical tool were held with teachers and members of
the SMCs, while the headmaster was being interviewed. At the district level, DEMs were
interviewed while a workshop was held with the PEAs. Additional data was gathered at
TTCs using a mix of interviews and workshops, with principals being interviewed. At the
national level, additional interviews were conducted and two participatory workshops
were held with thematic working groups. All data was compiled and analyzed using a
theoretical framework consisting of seven functional areas across all bureaucratic levels
of the education system. For simplicity sake, the final presentation combined school,
zonal and district in to the ‘decentral’ level, central MOEST and TTCs were combined
into the ‘central’ level, and other government branches and cultural factors were grouped
into the ‘institutional context’ level.

Recommendations were formulated during a 2-day workshop of key members of the
central MOEST, principals of TTCs, DEMs and other stakeholders. Key findings of the
assessment were presented to the participants who then analyzed them for underlying
causes and finally developing recommendations and an action plan. The two days,
however, were insufficient to cover all the findings so recommendations for findings
considered less important were formulated by the consultants. The highest priority items
are those in the action plan presented in section 4.2 below.

Capacity gaps were found in all of the seven areas and at all levels. Mandate and
strategy are reasonably clear and well known, though there are some issues around
SMCs, PTAs and parental involvement. Structural problems were minimal, with the main
concerns being that of the supervision and coordination of teacher training colleges and
the pedagogic coordination in district offices. A key recommendation is to create the
position of assistant DEM to look after the pedagogic operations of the district.
Leadership was problematic at all levels, principally because there is ho systematic effort
to prepare and appoint leaders so the recommendation is to revise leadership
recruitment procedures and criteria and provide training. Organizational culture was
sometimes found to be counterproductive, possibly an offshoot of the leadership
problems. There were numerous findings in management, mainly because most
managers have had no management training, either pre-service, induction or in-service.
Creation of a training program to cover these gaps is recommended. More profoundly, a
career path in education management should be established to create and maintain a
professional corps of managers. Similarly, planning and M&E capacity are found to be
weak, in part because of a lack of personnel and in part because the personnel in place
do not always have the specialized training necessary. Overall, however, an atmosphere
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of accountability that is necessary for M&E to function well is lacking, so even with the
right personnel in place it is questionable as to how effective M&E could be without
changing the environment. Human resources gaps were found in the distribution of
teachers, particularly in gender terms, as well as in the TTCs where some subjects did
not have sufficient qualified faculty, and in several technical areas of the central ministry.
Training is ad hoc and not always appropriate for the responsibilities of officers receiving
the training. Recruitment is slow, leading to many vacancies not being filled promptly
and overloading other staff. Overall human resource management needs to be improved
through upgrading the human resource management systems. Finally, physical and
financial resources are mostly adequate, with the clear exception of the TTCs whose
physical capacities do not allow them to train adequate numbers of teachers for the
needs. A recommendation to overcome these physical limitations is to increase
distance-learning programs.

A complete set of findings is found in section 4.1 below. Recommendations for priority
gaps are found in the action plan in section 4.2.
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2. Introduction

This report represents a ‘snap-shot’ of the capacity of the Ministry of Education, Science
and Technology (MoOEST) to carry out certain functions required for the implementation
of NESP, the National Education Sector Plan. The ‘snap shot’ was taken across all
levels (schools, zones, districts, teacher training colleges, central Ministry, and
institutional context) with a focus on provision of primary education. The assessment
team fully understands the dynamic nature of capacity and organizations and realizes
that some of the findings may reflect situations that are already changing. Many reforms
are ongoing in the sector, such as decentralization, and these are not captured in the
report except on the capacity constraints the caused — usually temporary.

The danger in a report like this is that it could easily be interpreted as negative — a
catalogue of ills and problems that unfairly damns the target of the study. After all, the
nature of the study — capacity gaps — automatically focuses on what is not working well
and does not cover everything MoEST and its subsidiary organs do. Many things the
Ministry does well, though they are not included in the report. Moreover, there are many
hard working individuals in the education system who work in less than optimal
conditions, doing their best in often difficult circumstances. The intention of the report is
not to criticize anyone in the system, but to highlight areas which can make their work
more effective.

According to recent review of the MGDS the MoEST has made some significant

progress in realizing some of its objectives over the last several years. Those directly

related to the sub-sector of basic education focusing primary education include the

following:
- Following introduction of free primary education the target group of 100+% net

enrolment has been achieved.

Increased enrolment has led to improved girls retention

Completion rates moved from 26.1% (2005) to 29.6% (2006)

Improved curriculum (includes academic and non-academic needs of pupils and

effective orientation of teachers)

912 visits made to inspect quality, relevance and efficiency of primary and

secondary education

2800 primary school teachers were trained

1,000 classrooms constructed in various districts

A million textbooks and teacher guides provided for primary school teachers and

students

Teacher Training Colleges rehabilitated and expanded in terms of construction

300 additional primary schools with a feeding programme in place

Considering these significant achievements, it is clear that MOoEST has significant
capacity. The rest of the report will focus on areas where capacity could be improved.
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2.1. Background

The Government of Malawi (GoM) approved the Malawi Growth and Development
Strategy (MGDS) as a comprehensive strategic framework guiding development in all
sectors in 2006.

With the goals set out in the MDGS as targets, the Ministry of Education, Science and
Technology has been developing the National Education Sector Plan (NESP), a ten-year
strategic plan with 3-year and annual implementation plans. The NESP is in the final
stages of preparation and approval is expected soon.

Major reviews of the education sector (Joint Sector Reviews), the Joint Country
Programme Reviews and the first MGDS-Review have identified capacity constraints as
major threats to successful MGDS and NESP implementation.

The Government of Malawi is working towards Education For All Fast Track
Endorsement (EFA-FTI), part of which includes an assessment of the capacity of
MOEST. Therefore, MOEST and development partners commissioned a team of national
and international consultants to systematically assess capacity for NESP
implementation, under the guidance of a steering committee led by the Director of
Planning.

MoOEST and its development partners agreed to place attention on designing a
comprehensive capacity development strategy to support the implementations of NESP.
The MoEST is fully aware that the development of a comprehensive CD-Strategy for all
sub-sectors of education is a long-term process. This process needs strong leadership
and commitment, a participatory dialog of all stakeholders and deep understanding of
the overall context. MOEST and development partners agreed to use the model
(guidelines) proposed by the FTI-Capacity Development Task Team (Guidelines for
Capacity Development in the Education Sector within the Education For All - Fast Track
Initiative Framework, February 2008)".

The overall process of CD-strategy development covered by the Guidelines for Capacity
Development consist of the following five steps:

Step 1 — Set the stage for participatory dialogue around a CD strategy

This step includes an assessment of long-term commitment and consistent ownership,
the identification of key stakeholders to be involved, sharing and discussing the
guidelines, definition of format, mechanism, time frame, facilitation and tools for
conducting the CD dialogue.

Step 2 — Understand and build on the country context for an effective CD strategy

The analysis of available information to set the baseline and to identify the country
specific challenges, the analysis of the institutional and structural context, the
identification of educational objectives, targets and strategies and a review of on-going

1 All documents of the EFA-FTI Initiative are available at http://education-fast-track.org (e.g. Guidelines for
Capacity Development in the Education Sector within the Education For All - Fast Track Initiative
Framework, Guidelines for Appraisal of the Primary Education Component of an Education Sector Plan,
etc.).
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or planned public sector reforms and their potential implications on education sector
capacities are activities to be done during this step.

Step 3 — Conduct the Capacity Gap Analysis

For each objective and element of the education strategy, and for each component of
the education system, the structures (roles and responsibilities of administrative units)
and capacity needs at all levels (individual, organizational and institutional) are identified.

Step 4 — Design the CD strategy — mobilise resources and set priorities

In this step, the behaviour of financial and technical partners is analyzed and donors’
financial commitment clarified. Existing and necessary technical support are mobilized
and a capacity development strategy is finalized, one which defines priority CD activities
and ensures that on-going CD efforts are integrated. A 1 to 2-year action plan is
prepared.

Step 5 — Define a monitoring and evaluation mechanism for the CD process
Finally, a monitoring and evaluation system for CD with agreed-upon indicators is
established.

The current report covers Step 3, the capacity gap analysis.
2.2.  Obijectives

The objective of the assessment is threefold: contribute to the FTI appraisal documents,
develop a capacity development action plan for primary education, and contribute to a
national capacity development strategy for implementation in support of NESP.

2.3. Conceptual Basis

In this work, the OECD/DAC definition of capacity is used. For OECD/DAC capacity “...is
understood as the ability of people, organizations and society as a whole to manage
their affairs successfully.” The definition implies that capacity exists in three levels,
usually labelled, individual, organizational and institutional. Individual are the people,
organization the structures, and institutional the context or ‘rules of the game’.

Capacity is a result of the interaction between numerous factors. Insight into this
interaction is needed to diagnose the underlying causes for capacity constraints. As a
result, data was gathered at different bureaucratic levels, schools, districts, teacher
training colleges, a curriculum institute and the central level using several different
gualitative instruments. Data was analyzed using a theoretical concept for capacity
which looks at different levels within the organization as well as permitting outside
factors to be taken into account.

Because capacity is complex, the approach taken in the assessment is a holistic one,
trying to identify interrelationships and linkages between different factors that influence
capacity. So rather than depend on numbers and analyzing formal and official rules,
every attempt was made to look at how the organization functions within its context,
building on insights from those who know the organization the best: the colleagues
within the schools, the district education managers’offices (DEMOS), the teacher training
colleges (TTCs), and MoOEST at central level.
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At the end of the process a workshop was held to present the main findings, formulate
recommendations and develop an action plan. This was a participative activity involving
MOEST, DEMs and TTC principals because the assessment team believes that those
who will be called upon to implement the recommendations should be involved in their
formulation. In this way, ownership of the resulting action plan and CD strategy is
enhanced.

2.4. Overview of Methodology

Four data gathering instruments were used to provide triangulation of data. First, a
document analysis was conducted to extract information on capacity. Numerous
documents were analyzed, the vast majority of which were published in the past two
years. Second, participative workshops based on a multi-stage SWOT were held
separately with teachers, parents, district staff and lecturers at teacher training colleges.
In all, 50 SWOT workshops were conducted. Third, personal interviews with key
personnel were done. School headmasters, District Education Managers, Principals of
Teacher Training Colleges and key ministry staff were interviewed. Fourth, a self-
administered questionnaire was administered to teacher trainees from four TTCs. The
fieldwork was principally to fill in gaps and to validate the findings from the document
analysis. In the end, most of the documents analyzed had a macro perspective so the
fieldwork contributed mostly to analysis of the de-central levels. All the data gathered
was coded and compiled according to a theoretical framework looking at seven
functional areas of an organization, across all levels of the analysis, and taking into
account the concept of capacity being used. A more detailed look at the methodology is
available in Annex 5.5.

Because the consultant team believes that identifying problems and developing
solutions, while obviously related, are not the same thing. So rather than the consultants
writing recommendations themselves, a workshop was organized during which time
members of the Ministry, including de-central and central levels, were involved in
analyzing the preliminary findings of the research team. The analysis took the form of
discussions to determine the underlying causes of each finding. Three heterogeneous
working groups looked at a set of findings from each of the levels — de-central, central
and institutional context. Participants were asked to determine the root causes for each
of the main findings at that level. It was also explained that sometimes the root of the
problem was not at the same level as the finding. Unequal distribution of male and
female teachers, for example, appears as a problem at school level but the cause is at
the district or even national levels. The second stage of the analysis, formulation of
recommendations for each of the root causes, was followed by the development of an
action plan for the next 2-3 years. Unfortunately, time was a serious constraint so not all
recommendations were analyzed and only the top five priorities for each working group
were incorporated into the action plan. As a result, recommendations for findings not
finalized by the working groups were formulated by the consultants. Therefore, the
recommendations sections presented below are composites of the results of the working
groups plus additions from the consultants.
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3. Findings and recommendations

This section presents the findings and recommendations from the assessment. Findings
are presented across three different levels, de-central, central and institutional context.
The de-central level includes schools and zonal and district education offices. The
central level includes central ministry offices as well as teacher training colleges and the
Malawian Institute of Education. The institutional context level is broader, encompassing
other government ministries as well as the cultural context. These levels are analyzed
across seven functional in a theoretical framework. The seven functional areas are: 1)
Mission and Strategy; 2) Organization and Structure; 3) Leadership and Organizational
Culture; 4) Management Systems and Practices; 5) Planning, Monitoring and Evaluation;
6) Human Resources; and 7) Physical and Financial Resources. Since no theoretical
framework is perfect, there are some overlaps between the functional areas. Please see
annex 5.6 for a more complete description of the theoretical concepts, analytical
framework and methodology used for the study.

After each set of findings, recommendations are given. These recommendations are the
result of analysis of the findings by MOEST and are not recommendations solely from the
consultants. The recommendations are presented in this manner in the hopes that the
links between problem and solution are more obvious, while taking into consideration
that a recommendation often addresses multiple related problems.

3.1. Mission & Strategy
3.1.1. De-central level

Most teachers and tutors have adequate understanding of roles to fulfil missions of
schools and colleges, namely to teach students. However, they do not seem to
appreciate the importance of record keeping and the use of records for diagnosis and
programming, one of their official duties. For example, schools use timebooks for
recording teacher attendance and punctuality, but at the end of the year the timebooks
are discarded, which signifies they don't link teacher assiduity and punctuality over time
with teacher performance. Worse, teachers test their students at the end of the term but
do not keep the exam records past the end of the year, so there is no way to diagnose
specific inadequacies in student learning longitudinally.

There is a counterproductive relationship paradigm between communities and
Government and development partners with regard to school development work.
Communities have a limit to which they can go in planning and mobilizing resources for
development after which they feel they have to wait for either Government or external
support. The paradigm seems to have conditioned most of the communities to think that
after they moulded bricks, even if they had the potential to go all the way to complete a
project, they have to lock up their minds and wait for external support to fund the
remaining parts of projects.

All the managers of the zones (Primary Education Advisors, PEAs) adequately
understand their mission and roles towards the implementation of the NESP. However,
their mission seems to be too open-ended giving them too many fronts for them to be
effective. Their roles include: manage the TDC's, inspect schools, advise teachers
pedagogically, advise teachers on policy, and serve as representative of the DEM and
the Ministry at the local level. This last role means so they have to participate in every
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education-related activity in their zone, from opening facilities to attending funerals for
teachers, a role which usually takes precedence over their other pedagogic roles, in part
because the issue of travel allowances. On average, a PEA is responsible for 10-15
schools and 100 to 150 teachers. If PEAs are expected to provide classroom supervision
for each teacher three times per year (per policy), then it is clear they do not have the
time to do all these different function. More importantly, the role conflict between
inspector and pedagogical advisor hinders their ability to influence teacher behaviour
and performance since teachers do not know if they ask for help whether this will count
against their evaluations or not.

All the DEMs say they understand their mission towards the schools in their districts in a
general sense. They are able to describe relationships between their missions and the
NESP although at different levels of elaboration, indicative of different levels of
experience and ability. They feel that their missions reflect expectations of the schools
they are serving, though this is questionable in some cases since there are large
differences in the degree to which DEMS involve schools during formulation of the
missions. Some DEMSs sit in the district office and formulate the mission themselves,
others circulate questionnaires to the schools for input, while still others go to the
schools or zones and interact with them for getting information on formulating the
mission. This results in different levels of ownership of the district mission by the schools
and zones.

Critically, DEMs seem to be more focused on running an office rather than providing a
service --office managers rather than education leaders in the district with a focus more
on the district assemblies than on the schools they are supposed to be serving. Even
though they understand their role in an abstract sense, DEMs are not always fulfilling
that role vis a vis service to schools.

Heads of Departments’ (HoDs) understanding of mission at the DEMO is more generic,
focusing on resource management and control rather than teacher development. The
situation is indicative of the HoDs’ status as “common service staff” and not educators,
and somehow it justifies widespread grievances by teachers about inadequate support
from the auxiliary departments at the DEMO. They are more concerned with control of
material resources rather than their effective use for education. They do not understand
their role in the bigger picture and mission of the DEMO.

3.1.2. Central level

The Ministry derives its mandate from the Education Act of 1962. Specific policies
provide direction and framework for delivering basic education services and
implementation of programmes. In this respect, the Ministry has recently developed a
National Education Sector Policy with the support of Development Partners participating
in the education sector. The NESP is a comprehensive strategy for improving
educational quality and access in Malawi. Among other things it provides a framework
for mobilizing, allocating and utilizing various resources for delivering education services
and guiding actions of state and non-state actors engaged in the education sector.

While the existing legislation provides the Ministry with relatively clear mandates, its

scope is limited and does not adequately cover the full scope of the Ministry’s
operations. The instrument is old and outdated, and it is currently reported to be under
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review. However, the extent of the consultation process in ensuring inclusiveness and
ownership among the different stakeholders at various levels is not clear.

The NESP instrument sets clear focus and a broader scope for the entire sector, but not
many actors at the central level structures are adequately informed of its significance
and implications in addressing strategic issues facing the Ministry and the entire sector.
Within the Ministry there is, therefore, no strong common ownership of the mission and
strategy due to limited understanding among officers. Partly this is a consequence of
inadequate consultations and involvement during the NESP formulation. On the other
hand, this is also a result of the absence of a communications strategy that aims at
ensuring the NESP and other related strategy instruments are well understood and
owned through out the various Ministry structures.

It is, therefore, not abundantly clear the extent to which existing legislation and strategies
are reference points for decision-making processes and actions in the daily operations of
departments and staff. Lack of or limited understanding of these instruments among the
stakeholders has implications on the levels of commitment and more especially among
non- education staff to effectively support the core business of the Ministry.

Another capacity gap issue that is important to note is that whereas the NESP provides
a broad framework of specific strategies for the education sector, it does not fully take
into account HR and institutional development issues is do the Agricultural Development
Programme Strategy or the Health SWAps. For one thing, human resource and
institutional development capacities are central to successful implementation of the
NESP itself. Not only does it miss on these key issues, there are also weak linkages
between the NESP and the MGDS as well as other centrally driven strategies and
policies. Internal coordination mechanisms that have been established through the
TWGs in implementing the NESP are also yet to be fully tested to ensure effective
linkages and coordinated response.

3.1.3. Institutional Context

The Malawi Vision 2020 sets out long-term development agenda including the
pursuance of education aspirations. In order to achieve the aspirations set out in the
vision, the GoM is currently implementing the Malawi Growth and Development Strategy
which outlines specific strategies including education. Besides the MGDS, there are
other cross-cutting policies and strategies that provide mechanisms for planning,
budgeting, financial management and accounting, human resources, procurement and
devolution transactions and services throughout the public service. The MGDS and other
cross-cutting policies and strategies provide the basis for Development Partners to
support and complement GoM intentions taking into account international policy and
strategy frameworks such as the Paris Declaration and Millennium Development Goals.

Although these strategies set out mechanisms for the conduct of business throughout
government institutions and significantly contribute to the achievement of goals and
objectives in different sectors, several constraints exist which impact negatively on
overall capacity. In the first place, knowledge of the MGDS and other centrally driven
strategies is largely limited to headquarters staff in the Ministry, especially those in
planning functions. Most staff in the various departments and ministries, both at central
and district levels, rarely operate with the MGDS in mind and have limited understanding
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of its implications for sector and operational reforms. The same appears to be true for
staff in other ministries and departments.

The lack of widespread knowledge or awareness is attributed, among other things, to the
elitist approach used during the consultation process of the MGDS and other
crosscutting strategies and policies. This is additionally reinforced by weak institutional
and policy linkages and coordination mechanisms between central and sector ministries
and departments. The effect of this is negative impact on how national strategies and
policies are implemented and link with sector strategies and policies.

It is acknowledged that issues of limited knowledge and understanding as well as weak
linkages and coordination arise partly from inadequate consultation processes during
formulation stages and the lack of a communication strategy that promotes broad
awareness and commitment during implementation of such strategies and policies. In
addition to this challenge, central agencies responsible for leading and championing the
implementation, monitoring and review the respective strategies and policies lack
institutional, technical and management capacities to make meaningful influence that
leads to effective compliance among the different public sector institutions. Other factors
include a political culture that reinforces patronage and behavioural tendencies that pay
lip service rather than action. For example, implementation of the devolution policy and
process is largely perceived to be rhetoric mainly due to political unwillingness to
realistically devolve power and functions to district structures. Instead, the tendency is to
justify failure to devolve on lack of capacities at the de-central level without putting in
place a comprehensive capacity building programme with committed resource to sustain
planned interventions.

Apart from the foregoing reasons, it is also recognized that development and
implementation of government strategies and policies are affected by the resort to
conditionality by donors as a substitute for government policy processes. This has
resulted in policies being adopted in theory and partially or badly implemented in
practice.

3.1.4. Recommendations

Decentralization places challenges on decentral and central levels because of changing
roles. In many cases the new roles are not understood by staff and other stakeholders.
Clearly, efforts need to be made to educate and train staff and stakeholders as part of
the roll-out of the sectoral devolution guidelines.

Another special case is that of SMCs and schools. There appears to be a counter-
productive relationship between communities and Government and development
partners with regard to school development which is, at least in part, attributed to
inactive/ineffective SMCs and PTAs, caused by a certain amount of confusion about
roles and responsibilities for SMCs and PTAs and their members. The study found that
roles and rules for SMCs and PTAs are not widely known. High turn over of members
and lack of training contribute to this situation since SMCs and PTAs have had very little
training, if any, and new members are not given proper orientations when they start
service. Recommendations are therefore to clarify policy on community involvement in
school improvement and school management; develop orientation and training programs
for PTAs and SMC members, in local languages, as well as visual aids for the non-
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literate, investigate why people leave SMCs & PTAs & develop a strategy to promote
stability, and provide training to school headmasters and SMCs over their roles.

The breadth of roles of district education offices was also an important finding. To make
district education offices more effective in providing pedagogic support to teachers, it is
recommended to analyze PEA roles and workloads with an eye to reducing bureaucratic
and ceremonial work and allow PEAs to concentrate on their core mission of providing
pedagogical support to teachers in schools. It may be necessary to create a position of
head PEA as deputy DEM in charge of pedagogic supervision in the district: organizing
and supervising PEA work, thus freeing PEAs of non-pedagogical related activities and
complimenting the DEM. This recommendation is discussed further under the
recommendations section for Organizational Structure (3.2.4 below). At the same time,
the role of PEA should be strictly that of pedagogical supervisor and not as inspector.
Pedagogical support requires the trust of teachers or they will not turn to the PEA when
they have problems. However, if a PEA is also an inspector, then the teacher with
problems in the classroom may not know which hat the PEA is wearing at any particular
time, making the teacher less willing to turn to the PEA for support. Therefore, inspection
visits should not involve the PEAs.

On the central level, legislation needs to be reviewed in light of NESP to replace
outdated laws and give full necessary powers to MOEST. This can be done as a follow-
up to the adoption of NESP. Once the strategy has been approved, it is only natural to
revise statutes in light of the objectives and powers needed to attain them. Furthermore,
despite the wide-spread consultations carried out in the preparation of the NESP, the
launching of NESP should be a big ceremony and divulgation activities organized also at
decentral levels coupled with an information campaign to ensure that all educational staff
know enough about NESP to use it to guide their own actions.

The finding that NESP provides a broad framework of specific strategies for the sector,
but does not fully take into account HR and institutional development should be
addressed in the capacity development strategy which will accompany and compliment
NESP. The adoption of NESP also helps address the policy formulation capacity gap
that has caused donors to resort to conditionality through its clear and mutually agreed-
upon goals and objective in the sector which eliminate the need for donors to have
separate strategies (in the absence of government strategies) and creating a framework
within which coherent policy can be developed.

3.2. Organization & structure
3.2.1. De-central level

Following the implementation of the Decentralization Policy supported by the Local
Government Act of 1998, the Ministry of Education, Science and Technology devolved
organizational establishments at the district to the Ministry of Local Government and
Rural Development to be part of the District Assembly overall establishment. This
process was facilitated by a functional review across all the sectors at the district. In
addition to these formal structures, there are other functional structures that support
management of primary schools with the involvement of communities and non-state
actors.
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Whereas the existing organizational structures and establishment levels have sustained
the delivery of primary school education in Malawi, the system is beset with numerous
organizational capacity constraints. First and foremost, current establishment levels for
schools are inadequate. Consequently, the teacher and pupil ratio is high (several
statistics show the ratio to be over 1:80 and in some instances over 1:100). The situation
is aggravated further, especially in rural schools, by high vacancy rates that vary but run
reportedly over 35% currently. The main reason given is high staff turn over because of
unattractive remuneration packages and conditions of service, limited career path
opportunities for primary school teachers and the impact of HIV and AIDS, among other
reasons.

At the school level, structures such as School Management Committees and Parent
Teacher Associations are, by and large, weak due to several factors including lack of
motivation and related competencies for effective management of such structures. Clear
roles and rules for these are not disseminated widely to enhance awareness and enlist
support within the communities. Coupled with high levels of illiteracy, this contributes to
low impact of local communities’ role in the participatory management of their primary
schools in activities such as monitoring the provision and use of resources, attendance,
performance and discipline of pupils and teachers in their schools.

At the same time, headmasters and principals have little true authority because of their
limited ability to punish and reward and a limited control over other resources. For
example, teacher absenteeism and punctuality are sometimes problematic and
headmasters and principals have little authority to improve the situation. Head teachers
and Teacher Training College Principals are not able to promptly punish staff for
absenteeism and lack of punctuality due to centralized authority and decision-making.
Such organisational set-up has significant potential for time wastage and inefficiency in
managing teacher discipline.

As noted above, following the devolution of sector functions to the District Assembilies,
basic education (primary school education) is now part of the assembly functions. It is
expected this will lead to decentralized decision making on recruitment and deployment
of primary school teachers as opposed to centralized processes. The anticipation is that
this could alleviate current teacher imbalances especially in rural areas between male
and female teachers.

Despite the good intentions of the devolution process and initiatives that have so far
been carried out, there are still several implementation challenges in decentralizing
primary education. The challenges are attributed to both inadequate technical and
administrative capacities in the district offices as well as lack of political and
management commitment by central and sector ministries. It is also acknowledged that
by and large decentralization is purely administrative. Major functions like resource
allocation, procurement and handling of revenue remain centralized. The process of
releasing required resources is compounded with so many bureaucratic bottlenecks that
result in unnecessary delays and inefficiencies in the quality of services rendered.

Furthermore, there are challenges and frustrations in the chain of command and
reporting arrangements. Through devolution DEMs are under the District Commissioner,
Local Government and under the MoOEST headquarters for policy and technical
guidance. This entails dual reporting for the DEMs which increases demands on their
time and thereby reduces their capacity to perform other tasks and has posed practical
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difficulties and role conflicts without supportive atmosphere, commitment to change and
change management competencies. Devolution placed PEAs at the zonal level before
powers of the DEMs were defined. As a result, there is a structural weakness in the
DEMO-PEA affiliation. PEAs, despite decentralization, respond more to the divisional
and central Education Methods and Advisories Services Department (EMAS) than to
their immediate ‘supervisor’ the DEM. This results in confusion at the district level. Who
is in charge of pedagogical issues in the district? It is unclear.

In three of the four districts surveyed, DEMs are supported by three auxiliary
departments, namely EMAS (often the PEA for the central district and not a true district-
wide EMAS officer), Human Resources management and Development (HRMD) and
Accounts Section, while in the fourth district a fourth department of planning is reported
to be under a pilot project. The absence of the planning department in three of the four
districts displays obvious shortfalls in the way the districts manage their operations.
Planning capacity is obviously weak.

All the DEMs operate without a deputy and use a Desk Officer for that purpose. Yet the
level of expertise of most of the Desk Officers is not commensurate with the position of
Deputy DEM. The situation contributes to weaknesses in the DEMOs’ and therefore has
great potential for under-performance and poor quality services impacting negatively on
teaching and learning in schools.

In the interviews, DEMs are not clear about the official staff establishment at the DEMO
as they failed to describe it but ably described the staffing situation as on the day of the
study. The impression created is that the DEMs do not fully understand the ongoing
devolution process.

The conception of the office of the PEA as that of a senior among equals to primary
school teachers creates two major challenges impacting negatively on PEA work and
quality of education in schools. The challenges are: (a) Justification of a frustrating
salary regime where there is no difference between PEAs as a group with higher
professional status and teachers as a group with lower professional status, thereby
creating a counterproductive relationship between the two groups, and (b) justification by
management of the expectation that PEAs can effectively deliver in their challenging
work without specialized training on either specific subject or thematic areas, thereby
branding PEAs experts in all when they knew little of everything and operate with
internal lack of self-confidence, which compromised quality of work especially in
facilitation of zone-based professional development. In some cases, PEAs are called
upon to ‘supervise’ teachers who are more experienced and at a higher salary level than
the PEA, meaning they cannot effectively supervise all the teachers.

There are also capacity challenges of intra and inter linkages within the education sector
at the district level arising from poor communication and coordination among existing
structures including with the central level structures.

3.2.2. Central level

The Ministry has approved organizational structures with clear chain of command for

supervision and reporting at centre, semi-centre, districts and schools. The existing
structures include the Departments of Basic Education, Teacher Training Development
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and other sub-sectors that directly or indirectly contribute to the management of primary
school education in Malawi.

However, a number of weaknesses or constraints are associated with existing
organizational structures of the Ministry headquarters and related specialist institutions
such as the Malawi Institute of Education (MIE). In the first place, they do not fully meet
current and future organizational needs for the management of primary school education
in Malawi. Unclear roles, functions and responsibilities among the various departments
and specialized units of the ministry contribute to role conflict, duplications, or
communication and reporting problems. Hence, in an effort to address this situation the
Ministry with the support of DHRMD commissioned a Functional Review whose
recommendations are yet to be adopted for implementation. Meanwhile, operational and
management issues which recommendations are supposed to address continue to
persist and frustrate the organizational capacity of the Ministry. Secondly, there are
weak linkages among the various departments. Specifically, technical departments
operate in isolation without consistent coordination mechanisms and lead to functional
entities doing their own things without much harmony. There are also lapses in the way
these departments link with the Planning, HR and Finance Departments.

It is also clear that apart from weak linkages and coordination mechanisms, the existing
institutional arrangements lack relevant bodies to enforce such linkages and provide
institutional leadership. In teacher training, there is an overlap between the Department
of Teacher Education and Development (DTED), EMAS and Basic Education. DTED
was created recently to strengthen teacher education. It remains, however, weak. For
one, EMAS and Basic Education have resisted the development of DTED, for example it
still has a coordinator rather than a director. As a result DTED has turned to donors for
support, with the consequence that it is overly sensitive to donor dictates. This has an
overflow effect on TTCs, which are subordinate to DTED. They have become passive
receivers of dictates, largely from the donors, and are disempowered, resulting in limited
creativity and innovation in the system. For example, there are no regular meetings
between TTCs and DTED, which are necessary to teacher training policy of DTED
based on feedback from TTCs on the real needs and problems. The lack of research
departments further hinders the ability to improve teacher training programs. Currently
there are no Teacher Education Coordinating Bodies mandated to link the Ministry of
Education, Science and Technology, universities and colleges in order to produce a
gualified, dedicated and flexible teaching force. Instead, various departments are
managing teachers without effective coordination.

3.2.3. Institutional Context

Relevant central and sector institutions with defined mandates are available. Some of
the key central level policy making and coordinating institutions include the Office of the
President and Cabinet, the Ministries of Finance (MoF), Economic Planning and
Development, Local Government and Rural Development, and Department of Human
Resource Management and Development and Accountant General's Department. Sector
institutions such as the MoEST provide policy direction, coordination and monitoring
mechanisms within relevant sectors.

Capacity concerns impacting on the effectiveness of central and sector organizational

structures and institutional arrangements include weak linkages and coordination
mechanisms between central and sector institutions that result in lapses in the way
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policies are implemented and wastage of resources and poor delivery of services. With
regard to the education sector, for example, current institutional arrangements for
delivering education services lack inter-ministerial coordination. In other words, there are
no institutional arrangements for collaborative participation of public organizations with
various domains and mandates in the provision of education services.

While there have been functional reviews of all ministries to align institutional roles and
functions and facilitate the implementation of the national decentralization policy, not
much has changed in the manner business is conducted. Ministries and departments
are increasingly involved in implementation of activities of the devolved functions and
programmes on the argument of inadequate capacities at the districts. Poor
communication channels and lack of clarity in reporting arrangements coupled with ill-
defined functions, roles and responsibilities exist in varying degrees across all public
sector institutions. This results in institutional management and operational frustrations
contributing to compromised delivery of services and implementation of programmes
and project related activities across the public service.

3.2.4. Recommendations

Organizational structure is closely linked to roles and missions, so many of the
recommendations found here will complement those for section 3.1.4 above. No
overarching problems were found with the organization structure, though several
refinements are proposed to overcome specific capacity constraints.

Current establishment levels for schools are inadequate because of fear of inflated PE
budget. Therefore, it is recommended to review national policies and goals towards
pupil-teacher ratios and lobby for revising establishment levels to attain those targeted
ratios.

Headmasters and principals have limited ability to punish and reward their staff and
limited control over other resources is a finding that is attributed to lack of knowledge of
their roles and authority, since many headmasters do not exercise the authority vested in
them, and centralized HR management structure limits their scope in terms of hiring,
retaining, transferring, or removing staff. As decentralization progresses down to zonal
or school level, these issues need to be addressed in future guidelines. At the same
time, the central personnel policies need to be reviewed as to which responsibilities are
best given to the district level. This ties in with the finding that decentralization is purely
administrative. The recently completed devolution guidelines should help clarify, though
their release needs to be accompanied by orientation and training; further since the
devolution guidelines do not extend to sub-district levels, policy towards continued
decentralization needs to be developed to improve efficiency and effectiveness.

The devolution guidelines should help in the DEMO as well. The findings that DEMs are
frustrated and challenged by the complexity of the in the chain of command and
reporting arrangements as well as the complication in PEAs having dual subordination
(to the DEM and to EMAS), although it is recommended to create the position of a
district pedagogic officer, a highly-qualified educator who could be head PEA or deputy
DEM. The district pedagogic officer would report to the DEM but liase with EMAS. Since
his responsibilities are only pedagogic, the volume would be more limited. PEAs would
only report to the district pedagogic officer. The DEM would report only to the municipal
council. A further recommendation is to introduce a unified reporting format and system
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so that the necessary information is provided to all ‘users’ of the information in a clear
and standardized way and not separate reports for different ‘users’. At the same time,
the weak planning capacity of district education offices needs to be addressed. If no
planning dept is specified in the devolution guidelines, then training needs to be provided
to the officers charged with planning.

The current conception of PEA as a senior among equals to teachers creates challenges
impacting negatively on their work. A career path for education administration should be
established, which includes headmasters, PEAs, DEMs, etc., laying out the necessary
gualifications, roles, responsibilities and salary levels.

Poor communication and coordination among existing structures including with the
central level structures should be remedied by inclusion of modern communication
means in training programs for managers and leaders

Unclear roles, functions and responsibilities among the various departments and
specialized units of the ministry contribute to role conflict, duplications, or communication
and reporting problems. Reasons given include, inadequate communication, unclear
roles and responsibilities, and inconclusive functional reviews. Recommendations
include developing a communication culture and strategy for the ministry, which includes
e-mail and intranet and establishing regular communications channels, such as regular
meetings and systematic circulation of reports; evaluating roles of departments, and,
based on that evaluation, clarify roles, tasks and responsibilities and revise the
organigram and structure to reflect decentralization of powers and the requisite role
changes; strengthening the organisational development capacity. Coordinating bodies
should be included in the revised structure. This should also help strength the reportedly
weak linkages among the various departments which results in each working
independently and with little harmony.

The serious capacity constraint in quality teacher training that exists because of the
overlap between DTED, EMAS and Basic Education needs to be addressed through the
recruitment of appropriate personnel for DTED, vested with sufficient authority to carry
out task of strengthening DTED. A strengthened and functioning DTED should help the
TTCs become more empowered and active in the overall process, not just the act of
training teachers. In addition, a review of the role of TTCs in action research and policy
advisement should be undertaken with the intention of improving teacher training
through feedback and research from the field.

Weak institutional and policy linkages and coordination are caused by ineffective
communication, inadequate planning, weak leadership at various levels, limited strategic
thinking, and lack of qualified persons in policy analysis. Recommendations include the
following: Institutionalise periodic reviews of policies to improve linkages, institutionalise
teamwork, inter and intra ministries, improve monitoring and evaluation and analytical
capacity to be able to assess the impact of policies, develop effective communication
strategies, and establish regular communications channels through such measures as
regular meetings and systematic circulation of reports

The finding that ministries and departments are increasingly involved in implementation
of activities of the devolved functions and programmes is attributed to alleged
inadequate capacities at the district and resistance to change by technocrats.
Recommendations are to improve harmonized plans across the levels to strengthen
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coordination and complementarity between the levels and to sensitize
officers/technocrats as to the changing roles brought about by decentralization

Outdated functional structures are given as the cause for ineffective communication
channels and lack of clarity in reporting arrangements coupled with ill-defined functions,
roles and responsibilities across all public sector institutions. Scope for
recommendations is obviously limited; however, within that scope, MOEST should
identify the key ministries with which it works and establish clear and regular
communication with them, where such does not already exist.

3.3. Leadership and “Organizational Culture

Leadership capacity is about influencing organizational capabilities to achieve planned
intentions — about inspiring individuals to develop and improve. On the other hand,
organizational culture is about how organizations conduct business through prevailing
norms, beliefs, values and existing systems, informal regulations and procedures. In this
respect, there is generally a clear understanding of the strategic importance of effective
leadership in achieving the broad and specific goals and objectives of the Ministry and
those of the functional units including basic education. Specifically, leadership is
associated with providing direction and clarity in pursuit of the Ministry’s strategic goals
and objectives especially as regards primary school education.

3.3.1. De-central level

Overall leadership in schools is provided by head teachers supported by community
leaders with the aim of mobilizing local people in supporting various school activities. At
the district level the DEMs provide overall leadership in implementing education
programmes and delivery of services. However if we look at leadership from the lens of
effectiveness of the schools, then we cannot really say the leadership situation is
comfortable. There are capacity constraints associated with the functioning or
performance of leadership roles and responsibilities at school and district level. Many of
the people appointed to head teacher and DEM positions, for example, lack leadership
competencies as there is no regular formal programme for preparing people for
leadership roles and continuous leadership development initiatives. There is a systemic
assumption that a person who is successful at one level will be automatically a good
leader at the next level. Teachers are promoted to head teacher, most of them without
even interviews; heads to PEA, etc., in all cases without appropriate training or
preparation. This results in varying ability of leaders. In some cases, leaders learn on the
job and perform well. These cases appear to be the exception, unfortunately. More
commonly, newly appointed leaders, not comfortable with their role, revert to
authoritarian behaviour or limit their involvement to areas they are comfortable with,
neglecting other responsibilities. Looking at the example of curriculum planning, most
head teachers plan by themselves and do not involve their teachers, a clear indicator of
the type of leaders in the schools.

The Malawi Public Service Regulations provide working norms and practices for
teaching staff in addition to specific teacher rules and regulations. Therefore, the
organizational culture within the Ministry and all schools is in part determined by public
service wide norms in influencing behaviour and attitudes to work. While emphasis on
adhering to rules and regulations promotes uniformity, orderliness and predictability, the
general work behaviour of teachers in schools and district officers manifest passivity and
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lack of innovation and creativity. Teachers and officials are generally unable to question
irrational instructions, to bypass obsolete rules whose origins and function are obscure,
or to tackle problems in a proactive manner. There are lags and lapses in proactive
approaches to emerging issues. This manifests in lack of constructive engagement on
issues and decision-making processes. Partly, this is a reflection of inadequate
analytical skills and background as well as exposure. Associated to this is poor work
environment (conditions of service) leading to low morale among teachers and staff at
the district.

There is a general lack of consultations before initiating new programmes at district
level. Lack of ways to report regularly, through the year, to parents, officials and

other interested people on the learners’ performances contribute to an atmosphere of no
accountability. Lack or inadequate active participation of community members to
schooling of children serve to reinforce this.

In addition, there is little interest by higher authorities in reading and using advisory and
inspectorate reports in daily decision-making or policy formulation processes. The lack of
importance given to records and record keeping is symptomatic of the lack of a culture of
evidence-based programming.

One additional aspect of leadership is preparation of future leaders. Many of the leaders
in the survey are not able to express theoretical aspects of leadership, but nonetheless
most of the head teachers, TTC principals and DEMs report that they discharge
leadership roles in a manner that promotes development of leadership skills among their
juniors. Unfortunately, their limited theoretical understanding of leadership signifies
limited competence to train leaders on the job. Compounding this is a strategy of job
security, where leaders hesitate to groom subordinates for leadership positions for fear
that their subordinates would replace them. This creates a cycle of inadequate
leadership since on-the-job training is all they get.

Programmes to provide leadership skills among teachers and officials, such as the
Malawi Schools System Support Programme (MSSSP) in the past, have not been
replaced since its phasing out. Yet it is important to equip head teachers and DEMs with
leadership and managerial skills through targeted training and induction. Since little is
currently being done to promote exchange of ideas and prepare them for leadership
roles and responsibilities, those who are appointed do not have adequate capacity to
provide on-the-job leadership preparation through delegation, coaching and mentoring,
among other options.

All DEMs have limited capacity for introducing practices and functions aimed at
promoting unity of educators in the districts, as most of the functions they cite in this
area, except creation of Teachers’ Savings and Credit Cooperative, are national
initiatives initiated by the central office. The scenario makes districts lose opportunities
for cross-fertilisation of good practice and sharing of strategies for curbing common
challenges, which is one way of promoting education quality at district level

Unlike primary school head teachers; DEMs have several local training facilities for
leadership skills including Malawi Institute of Education, Mpemba Staff Development
Centre, Natural Resources College, Chancellor College, the Polytechnic and Malawi
Institute of Management. However the training courses seem not to have been properly
structured to address the critical issue of leadership, especially in a devolved system.
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3.3.2. Central level

Notwithstanding the role played by the leadership function and the work environment,
the document review and consultations made during this study reveal significant
capacity gaps in leadership. There is lack of strong visionary and transformational
leadership at various levels of the Ministry structure coupled with lack of leadership
competencies. In some of the departments such as DTED there has been leadership
uncertainty and the current incumbent has been acting director for sometime.

Moreover, the Big Bwana Syndrome, as described in The Drivers of Change Document
(p. 26) is prevalent in all levels. This syndrome entails acceptance of whatever people in
higher offices say and instruct, irrespective of whether it is good or bad in order to
safeguard one’s position and or curry favours.

It is apparent that the prevailing culture within the Ministry reinforces work behaviour that
often promotes the status quo and lip service to change. Work relationships are poor
and suffer from the lack of effective teamwork. There is, therefore, need for enhanced
leadership competencies and appropriate work values that promote and sustain
teamwork, participation and decision-making processes at various leadership levels
within the Ministry.

In the TTCs, the organizational culture diminishes capacity. There is a high level of
gossip among the teaching staff due to their primary school teaching background. The
gossip compromises synergistic management of the colleges ending up compromising
efficiency of the teaching and learning programmes. The situation is compounded by the
fact that most of the TTC Principals do not have experience in primary school teaching
or management and so not used to this culture of gossip aiming at pulling authorities
down.

3.3.3. Institutional Context

OPC through the Chief Secretary provides leadership for the strategic functioning of
ministries and departments. Principal Secretaries, Directors and Heads of Departments
provide leadership roles at ministry, department and unit levels in line with relevant
cross-cutting and sector policies, guidelines and procedures.

Although the public service organizational structure provides a framework for leadership
roles and responsibilities in all institutions, in reality there are serious capacity problems
associated with leadership function across the Malawi Public Service. In general it is
acknowledged that leadership across the public service is weak. The leadership function
at various levels tends to suffer from lack of clear personal and collective vision and
purpose. There is also less commitment to reform initiatives. This is compounded further
by political and civil service culture that stifles initiative, innovation and openness among
civil servants in positions of influence. Highly centralized decision making processes
cause significant delays and frustrations in obtaining results and ensuring timely actions.
Inadequate capacities at this level have serious implications on the targeted ministries
such as the MoEST in their attempt to deliver quality services.

It should be reiterated that the Big Bwana Syndrome is not only limited to the education

sector as pointed out elsewhere above. It is a mindset issue that cuts across ministries
and sectors.
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Within ministries and departments there is little consensus on issues expected to push
progress on development work, damaged organizational efficiency due to delays in
making important decisions and failure to designate powers in the bureaucracy. There is
significant conformity to norms and practices without a knack for change. There is a
persistent culture of keeping with the status quo even in the presence of emerging
issues requisite of agents of change to take policy directions out of the status quo
(thinking outside the box).

It is important to note that failure of effective leadership is not restricted to individuals but
also extends to institutional level. Institutions at centre and sect or levels fail to
effectively provide leaderships on policy and operational issues for which they are
responsible due to capacity limitations. Areas of incapacitation include weak institutional
arrangements and coordination mechanisms and processes, lack of policy framework for
initiating and implementing reforms and conflicting institutional roles, statutes as well as
conditionalities by donors that do not fully take into account realities on ground or local
needs and demands.

3.3.4. Recommendations

Many of the findings cited above, such as lack of consultations before initiating new
programmes, not being proactive, and poor teamwork, are symptomatic of inadequate
leadership and most of the other findings are related to one another. While leadership is
a complicated issue that is often very personal and person dependent, the
recommendations try to focus on the system as a whole, on the introduction and
institutionalization of systems to develop and retain leaders who can and will provide
dynamic leadership to solve problems proactively, to create energetic teams that can
implement NESP at all levels.

Leadership is a difficult aspect to change. Many of the findings are symptoms of
inadequate leadership. It takes courage and leadership to improve leadership; training
alone will not do. Since leaders are also products of the system in which they lead, the
aim of these recommendations is to create an environment in which leaders can develop
and flourish. The absence of better models means that leaders tend to replicate the
behaviour of the leaders they served under — even if it wasn’'t good leadership.

Low morale among staff and lack of creativity, for example, are partly attributed to
ineffective leadership and improper leadership styles. Other causes include low staffing
levels and poor working conditions. So improving leadership is necessary but by itself
not sufficient. However, improved leadership can help toward improving working
conditions as dynamic leaders are able to mobilize resources.

Weak leadership can be improved, nonetheless. The working group cited the lack of
institutionalised leadership training programmes, lack of systematic training linked to
career path, inadequate dissemination of training policy, and improper promotion that is
not always based on merit or qualification as reasons for weak leadership at
decentralized levels. Recommendations to improve this situation include, promote the
development of customised leadership and management courses by institutions of
higher learning, develop and implement a training plan for all levels in leadership and
management, lobby for more resources for training on leadership and management,
disseminate training policy to all stakeholders, and review and revise the career path for
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leadership positions in the sector. Promotions to leadership positions need to be a
transparent process based on specific competencies needed for the position and not just
because they were reasonably successful at their previous, non-leadership position.

The big bwana syndrome is a major constraint hindering effective leadership capacity,
but it is a difficult one to remedy. The working groups say the big bwana leadership style
stems from a cultural dimension, risk aversion, and power distance.? Yet, these reasons
given do not explain why some leaders are effective in the same cultural context.
Effective leaders help followers overcome risk aversion and do not take advantage of
power distance. They know how to get followers to try new things, know the limits of
innovation and change to which they can push their followers, limits that vary from
culture to culture. Effective leadership does not necessarily mean dispensing with all
symbols and perks of office, but rather not taking advantage of them; not believing those
symbols and perks of office are rights rather than temporary privileges.
Recommendations to reduce the big bwana syndrome include: Develop leadership
standards and code of behaviour, divulge and train current leaders in the standards and
code of behaviour, institutionalize the standard and code in leadership training
programs, and include leadership standards and code of behaviour in appointment and
evaluation of leaders.

Political interference negatively affecting organisation culture was also identified as a
capacity constraint. The main reason for this is the confused roles between technicians
and politicians. It is therefore necessary to develop a professional technical corps that is
equipped and prepared to implement policy but not to succumb to inappropriate or
individual pressure from politicians.

3.4. Management systems & practices

In this study, management is considered to be fundamentally different from leadership.
While leaders set goals and inspire people to work towards them, management oils the
machinery of the organization to make it possible for the goals to be reached.
Management is about operationalizing and administering the day-to-day functioning of
an organization.

3.4.1. De-central level

A variety of management capacity issues are existent at this level. The school
management fails to ensure that teachers are engaged in teaching and learning and
related activities; such as, lesson planning, preparation of teaching and learning
resources, marking, recording and reporting as well as extracurricular activities for eight
hours per day irrespective of the phase or class they are teaching.

There are weaknesses in the PFM System’s ability to allocate resources in accordance
with budgetary objectives. Financial (variance analysis) management reporting is limited.
The current financial reporting systems do not indicate fund flows to the primary schools.
It is also recognized that there is inequitable resource distribution to education districts

2 Risk aversion is a high unwillingness to take risks, which results in no decisions being taken or only the
safest of decisions. Power distance describes the willingness to accept unequal distribution of power. In high
power distance cultures, leaders frequently become autocratic and aloof, and it can result in abuse of a
position. Another way of phrasing this is that in high power distance cultures the leader is always right.
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and schools. Problems persist with respect to cash management and the bottom up
dimensions of budget preparation which has led to poor matches of the actual
achievements by budget head to budget allocation. There is limited coordination and
information sharing at lower management levels.

There is no system for collecting robust HR performance information and the information
collected is limited. Furthermore, there is no analysis of such performance information
that is collected, though in the absence of complete records any analysis would be
suspect. Records management system is not functioning. This contributes to the
existence of ghost workers in the Human Resources Management Information System
(HRMIS).

Almost all the Head teachers complain that they have failed to complete planned
activities in their school calendar due to unplanned visits and or unplanned invitations of
teachers and heads to meetings at the DEM or zone. The situation is indicative of poor
planning and coordination of programmes between schools, zones and the district office,
which has considerable potential to compromise teaching and learning efficiency.

None of this should be surprising considering that only half of the head teachers in the
study indicate that they acquired management competencies through participation in the
Malawi Schools System Support Programme, with the other half at most on-the-job
training (acting headship and deputy headship). There has been no replacement of the
MSSSP since phasing out in early 2000, resulting in a pool of recently appointed head
teachers without proper grounding in management.

Furthermore, District Education Managers appoint head teachers through directives
instead of formal interviews, thereby compromising meritorious selection. Evidence of
this is found in failure by the majority of the sampled head teachers to clearly define their
duties and responsibilities. In a worst scenario, a Vice President appointed a head
teacher.

Most of the head teachers from government and grant-aided schools lack clear
understanding of guidelines for electing SMC members and as such never follow them.
For example, they widely indicate that elections have been mainly based on commitment
and dedication of members to school work rather than on skills, contrasting completely
with private school heads who indicate that in their schools board / committee elections
are mainly based on the basis of professional skills members would bring to the
board/committee from their occupations.

3.4.2. Central level

Existing management systems are clearly defined and inform management practices
across the Ministry including specialized units. There is consensus that management
roles and responsibilities are clear and well understood among the various managers at
different levels of the Ministry.

Although existing systems are considered useful in supporting implementation of basic
education programmes and delivering required services, their usefulness is limited. In
the first place, there is lack of coherence among the systems. The different systems are
disjointedly implemented and lack coordination in application. There is also duo
existence of systems for project implementation, namely; government and donor-
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initiated. This makes coordination difficult. It also encourages managers to disregard or
overlook government-initiated systems and opt for donor-supported systems. Some of
the management systems in question are outdated and require revisiting.

Implementation of systems is poor due to lack of knowledge and skills among managers.
Significant delays are associated with the overall procurement and recruitment systems,
for example. Financial management prudence is lacking which manifests itself through
poor cash flow management at the ministry level (in addition to the central agencies.
Record management practices are significantly poor and the system is infrequently
updated. In part this is a consequence of cumbersome procedures and guidelines. There
are very limited management development interventions that support the preparation of
managers in question.

TTC Principals find managing the colleges to be a very big challenge because of an
established culture of negligence among MoOEST authorities. The authorities keep on
increasing enrolment of colleges without considering their bed capacities for students
and accommodation capacity for tutors, for example. The MoEST authorities are more
concerned with quantity of teachers than quality, and TTC managers fight to produce
quality teachers out of meagre resources. The situation compromises the quality of
teachers produced.

3.4.3. Institutional Context

The GoM has elaborate administrative and management systems and guidelines that
are applicable across the Civil Service including at district level. The systems and related
processes provide managers and their institutions at various levels with a basis for
management actions.

The usefulness of the available systems is limited by several factors. Some of the
systems are out of date. Some of the individual officers or managers lack management
knowledge and skills to effectively use systems and observe related processes.

Some of the systems are fragmented and lack integration with relevant policies or
legislation to effectively guide management actions. There is also erosion of civil-service
policy capacity. This impacts various areas including those factors that affect
relationships between donor and government staff leading to lack of information about
previous exercises or programmes. This is likely the case across most sectors within the
public service.

There are doubts over absorptive capacity of finances in areas of governance across the
various sectors in government. This problem is a function of many factors, including
weak implementation capabilities and monitoring of programmes and accountability
reports.

Multiple procurement bodies at the district level lead to inconsistent procurement.
Procedures of Malawi Social Action Fund, top down approach to projects, interference in
roles all contribute to weaken capacity. Donor co-ordination is weak. The requirement of
the Malawi Development Assistance Strategy that development partners liaise initially
with MoF and MEPD does not always occur.
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There is no effective HRMIS system to track and appraise workers. This presents
serious challenges in achieving improved performance improvements in implementing
programmes and delivery of services.

3.4.4. Recommendations

Management at all levels needs to be strengthened. An important step is to
professionalize education management so that all leaders and managers have the
requisite skills while also providing stability and reducing turnover and the necessity of
filing posts with unqualified personnel. This means creating a leadership and
management career path where managers have to meet specific profiles in terms of
experience and training and are held to higher performance expectations. In turn, they
would receive higher compensation and have opportunities to rise to higher positions of
authority. Managerial training programs would need to be instituted, perhaps based on
the Commonwealth modules. Resources would need to be ‘ring-fenced’ for this purpose,
and for managerial training in general.

While work is being done on creating a career path, other actions need to take place in
the shorter term to alleviate current capacity constraints.

Accountability is an issue. Inadequate accountability & transparency were identified as
capacity weaknesses and the reasons given are weak accountability systems, low
motivation of staff, absence of management trainings, and weak SMCs. Existing
accountability structures must be reviewed, taking into account decentralization, training
provided and communication improved in order to increase accountability. This is related
to improvements in M&E discussed in section 3.5.4.

An equitable formula to guide resource allocation to education districts and schools
should be put in place, making sure budgetary allocations match NESP objectives.
Capacity in financial management and record keeping at the all levels were also deemed
insufficient. Inadequate recruitment of trained personnel is considered the main reason.
Therefore, it is necessary that only staff with the proper qualifications and skills are
recruited. Financial reporting systems need to be revised so that they indicate fund flows
to the primary schools, and decentralized cash management and budget preparation can
be strengthened through training and follow-up. Financial record keeping needs to be
improved. Current weaknesses in the area are attributed to cumbersome procedures
and guidelines. These need to be reviewed and revised, and persons with financial
management responsibilities trained in their use.

Record keeping needs to be strengthened overall. Providing regular in-service on record
keeping and utilisation, making record keeping materials (available at all levels), and
strengthening capacity in record keeping and use at various levels are all necessary
activities. This pertains to both financial records and human resource records.
Furthermore, the HR performance information system needs to be strengthened and
used for improvement, such as through targeted training.

Weak internal communication, caused by lack of communication guidelines, lack of
positive feedback, inadequate communication infrastructure, and unclear communication
structures (what goes where) should be strengthened through improving the
communication infrastructure at all levels, strengthening capacity in communication, and
defining clear communication channels and needs. Communication and coordination
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should be improved through modernizing the communication structure (e-mail, intranet)
and formalizing communication (standardized planning formats and report forms, regular
circulation of reports, regular coordination meetings with specific agendas).

Until a career path in school management and administration is in place, District
Education Managers may need to be reminded that head teacher appointments need to
be done according to approved procedures, including a formal interview. If this causes
time constraints for the DEM, delegation to a qualified substitute (such as the proposed
district pedagogical officer) may be necessary.

SMC election guidelines should be distributed to all schools and headmasters informed
that they are to be followed. Tips on SMC member recruitment should be developed and
also distributed.

The ongoing decentralization process is shifting responsibilities and many existing
management instruments are not longer adequate. A review needs to be taken and
specific management instruments identified that are not longer appropriate or effective.
New ones would then be developed and instituted.

The dual existence of systems for project implementation (government and donor-
initiated) is common in developing countries. The adoption of NESP should help improve
implementation capacity in that all future projects will be aligned to the NESP. However,
donors need to be more aware of their impact on capacity and harmonize their
implementation arrangements with those of the government to the greatest extent
possible. Donor co-ordination needs to be improved. The adoption of NESP will help in
that it gives MOEST a clear document to which it can refer donors and prospective
donors and provides a framework within which all future support can be organized.

Procurement and recruitment have been identified as significant capacity constraints.
While due care needs to be taken in procurement, one of the reasons cited for slow
procurement is the high number of late requests which do not take into account that
proper procurement takes time. Improved planning will help. The same is true for
recruitment, though devolution should extend to recruitment of personnel for district and
sub-district levels and thereby speeding up the process at decentral levels.

3.5. Planning & M&E
3.5.1. De-central level

The planning, budgeting and planning functions at the de-central level are characterized
by a number of challenges that impact on its capacity to effectively deliver services and
implement programmes. In general, decentralized management entails decentralized
planning, monitoring and evaluation that would feed into the national or central system.
However, education planning is highly centralized and, given inadequate HR staffing
levels and lapses in linkages and communication between the centre, districts and
schools, there are serious implications in achieving planning capacity that fully
addressees the needs of districts and schools.

There are also are also capacity issues in the way data is collected and utilized at this

level. In particular, it is acknowledged that due to usage of different data and poor
records management students’ age data, in particular, is less reliable due to the lack of
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strict enforcement of a childbirth registration policy. Furthermore, data from EMIS is used
for updating the status quo, with little usage of the same in decision-making and
management of education functions at district and national level.

The de-central level is heavily characterized with weak or low monitoring capacity. This
is evident in the limited and ad hoc school inspection or ineffective supervision and
monitoring which has affected the quality of education standards in a variety of ways.
For example, most of the PEAs conduct unplanned supervisory visits to schools,
particularly those which do not file reports, so reports are sent late to consumers of the
reports, rendering expenditures in supervisory, advisory and inspectorate work almost
inconsequential.

Schools headmasters and teachers complain about frequent interruptions by visitors,
including the PEAs. While some visits are legitimate supervisory visits, others are not.
One example given was that of a PEA whose girlfriend was a teacher in a school that
the PEA frequently visited, more frequently than other schools. This disturbs the school’s
program unnecessarily. Schools would like PEAs to publish their supervisory plans.

While it is expected that parents and local communities should be given a clearly defined
monitoring role as part of addressing current gap, the immediate challenge is how best
to involve them for better results given capacity problems associated with parents and
local communities in effectively grasping the issues given high level of illiteracy and low
governance abilities experienced with existing structures or arrangements. Most schools
have planning, monitoring and evaluation committees, but they vary widely in their
functioning. Those that work well are intrinsically motivated by levels of learner
achievement and by the desire to develop home area. Nonetheless, material incentives
are reported to be a significant booster of the motivation.

As a result of the low planning capacity, there is a wide disparity in the number of
teachers available to schools with similar number of pupils and even greater
randomness in the distribution of textbooks and of classrooms. Ideally, allocation of staff
and finances to the various districts should depend on predetermined criteria such as the
number of schools, enrolment levels, number of teachers, and geographical distances
for the school-age population to attend school

Most of the head teachers have problems describing how they plan and evaluate
curriculum programmes but ably described how they monitor the same, indicating either
a discrepancy between training theory in TTCs and understanding of its application at
school level, or a problem with the intellectual calibre of the head teachers involved in
the study. This problem may also be the consequence of the PEAs who failed to
coordinate planning at district level and the choice of head teachers by decree rather
than ability.

All head teachers indicate that they do not use a committee when planning curriculum
programmes, implying that subject allocation is done unilaterally signalling
preponderance of authoritarian leadership skills which are often counter-productive.

Evaluation of block teaching results is negatively affected by inclusion in the evaluation

teams of officers from central and divisional offices with little expertise in the job. Some
principals argued that such officers are included in evaluation teams more for the
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remuneration of the exercise than adding value to it. The trend contributes to weakening
the validity of grades awarded to teacher trainees.

3.5.2. Central level

The Ministry uses existing government and donor planning, budgeting, monitoring and
evaluation systems. This means the Ministry planning and monitoring systems are linked
to the MGDS and other development strategies and policies. Budgeting processes of the
Ministry largely are informed by the policy framework laid by the Ministry of Finance,
including the Medium-Term Expenditure Framework and the Public Finance
Management Act.

There are currently gaps or weaknesses in planning, monitoring and evaluation systems.
In particular linkages are weak between the different functional areas within the Ministry
and between the Ministry and central agencies such as the MoF and MEPD. The
Ministry's capacity to plan is further aggravated by inadequate HR planning levels within
the planning department of the Ministry as well as lack of an integrated approach for all
sub-units with responsibilities to plan including HR planning.

Currently, there is no M&E plan at the sector level. This signifies that the M&E work plan
is done by the Planning Department with no involvement of other sub-sectors within
MOEST. Therefore, results from M&E at all levels within the Ministry rarely feed into each
other or into future planning. This entails that the monitoring and management
information systems are not functioning well. The MoEST M&E unit does not link well
with the Education Management Information System (EMIS). This is also reinforced by
the fact that the Ministry’s M&E process is not inclusive of broader range of stakeholders
(NESP 2008: 29).

The Ministry’s capacity to plan and monitor effectively depends to a greater extent on the
quality of data used. Statistical records and analysed data are available from different
sources. While the different sources offer broad perspective for comparative analysis,
reliability of the data is compromised due to lack of capacity to validate it consistently. As
a result, variations in available data sources make the quality of data questionable,
unreliable and possibly incorrect. This makes it very hard to accurately predict, for
example, the future school age population and hence determine the precise number of
teachers needed to attain the pupil-teacher ratio target. Hence, there is the need for the
Ministry to put in place proper and effective monitoring and evaluation mechanism that
ensures reliability of data for organizational processes.

The Ministry’s planning, monitoring and evaluation capacity gaps are also reflected in
lack of timely reviews. Consequently, there are concerns that the relevance of education
has also been negatively affected by lack of timely reviews and reforms of the school
curricula, consistent with the current national needs and aspirations, and also through
the unwarranted addition of irrelevant subjects to the old curricula and the removal of
relevant subjects such as technical, vocational and entrepreneurship education subjects.

The Ministry has also capacity challenges as it relates to budgeting and expenditure

reviews. For example, many of the findings in the public expenditure review reaffirm the
Ministry’s need to improve expenditure planning and monitoring systems.
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While it is recognized that people are the greatest asset for organizational effectiveness
and efficiency, the Ministry presently lacks HR planning capacity to ensure timely
planning for their acquisition. Currently, HR planning is almost non-existent and invisible.
There is, therefore, need to improve HR planning system to strategically plan for HR
strategies to ensure availability of required personnel through out the Ministry’s
structure.

3.5.3. Institutional Context

The MEPD has put in place a planning and monitoring framework which Ministries use in
designing and implementing projects and programmes. Where necessary these are
complemented by systems from donors. The Ministry of Finance has also set budgeting
and reporting frameworks that are intended to link with planning systems.

The existence of government and donor planning and monitoring systems lead to
parallel systems that become difficult to manage especially in the face of weak
coordination capacities and institutional arrangements across the public service. The
overall M&E system has problems associated with it. There is a proliferation of M&E
initiatives, indicator matrices, management information units, etc. in GoM and among
development partners, and yet very little management information is actually used for
management decisions.

There are also indications that there are weak links with MEPD and the PSIP. At sector
level, the Planning Departments do not always use MEPD/ Public Sector Investment
Programme (PSIP) procedures for projects. As the majority of programmes and projects
are funded by donors, the tendency is to use planning, monitoring and reporting systems
of funding or sponsoring donors. This practice does not only create capacity challenges
for coordination and reporting requirements among government agencies only, but also
creates conflict and confusion among donors.

The situation is worsened when central ministries such as the MoF and MEPD do not
fulfil their supervisory and monitoring role, partly because of capacity limitations of
internal coordinating mechanisms and institutional arrangements and weak linkages with
sector institutions. Areas of capacity challenges include lack of and/or inadequate skills
to effectively carry out planning, monitoring and evaluation functions, untimely provision
of budgeting and planning guidelines and ceilings, etc.

The PSIP process is not being fully implemented by some sector ministries. Even some
of those who comply with the PSIP process see it as a bureaucratic burden which does
not add value to their programmes and projects. This reflects systematic capacity
challenges that exist across government institutions.

The lack of HR planning capacity is not only limited to the Ministry. The problem is a
cross-cutting one. This suggests strengthening of HR planning capacities across the
public service especially in DHRMD and key institutions such as Health, Education,
Agriculture and the Ministry of Local Government and Rural Development. This would
also entail strengthening linkages with training institutions within and outside Malawi
dependent on HR supply requirements informed by regular assessments and reviews at
central, sector and district level institutions.
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3.5.4. Recommendations

Generally speaking, since there is no culture for monitoring and evaluation, real effort
needs to be made to make M&E the performance norm. Participants in the workshops
identified the following causes for weak planning, and M&E: Lack of planning guidelines
(school level), low literacy levels in some areas (school level), lack of knowledge & skills
(school level), and inadequate resources (transport, human resources, financial
resources). To improve planning and M&E, it is necessary to develop planning and M&E
guidelines; provide training in planning, monitoring & evaluation; harmonise the M&E
system at all levels; strengthen linkages & networks with institutions offering adult
literacy services; source funding operational activities and guaranteeing adequate and
appropriate human resources. Leadership and management training described above
need to reflect this reality. A demand from leaders and managers for M&E information to
use in planning, and policy and strategy formulation needs to be created to ensure that
M&E is institutionalized at all levels.

In addition to these global recommendations, other specific actions need to be taken to
increase planning, monitoring and evaluation capacities.

Most schools have planning, monitoring and evaluation committees, but they vary widely
in their functioning. Guidelines for planning and M&E need to be developed and training
provided to headmasters. Guidelines should also be developed and distributed to the
district office, coupled with the organic changes described in section 3.2.4 above.
Planning guidelines need to take into account the interconnectedness of the different
levels and be part of a general revision of the planning system to move away from the
currently highly centralized planning towards more decentralized planning within overall
strategic planning frameworks. Adequate human resources, both in terms of quantity
and qualifications, need to be guaranteed for the planning departments at all levels.

Lack of supervision and monitoring are attributed to personnel not being adequately
trained in supervision and monitoring, ad hoc communication, and supervision and
monitoring not being considered priority. Development and institutionalization of an M&E
framework, effective dissemination of the framework, training, and provision of sufficient
resources are all necessary to improve supervision and monitoring. At the same time,
visits to schools in general should be kept to a minimum to avoid disrupting the
educational program. Evaluation of block teaching results should be solely the task of
TTCs.

Record keeping needs to be improved so they are useful for monitoring and fit into a
larger system of planning based on analysis of results, which is only possible with a
functioning monitoring system.

Monitoring should be done across departments. Sector-wide Education Management
Information System (EMIS) should provide a central clearing house for data that could
be used for monitoring. Unfortunately, there is still a plethora of different data gathering
instruments, making this difficult. In addition, data from EMIS is used for updating the
status quo, with little usage of the same in decision-making and management of
education functions at district and national level. This needs to be changed so that EMIS
data is taken into consideration in policy and strategy formulation. Linkages between
EMIS and the planning department need to be strengthened.
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The monitoring situation is complicated by a proliferation of M&E initiatives, indicator
matrices, management information units, etc. in GoM and among development partners.
These need to be consolidated under the framework of NESP. A NESP monitoring
framework should be established with a single set of clear indicators agreed upon with
major stakeholders. Financial matters and donor behaviour should be integrated into the
monitoring framework.

3.6. Human Resources
3.6.1. De-central level

A shortage of teachers, especially in rural schools, renders many schools ineffective.
Limited teacher training infrastructure, ineffective deployment policies, lack of
motivational initiatives like medical schemes and shortage of houses at schools
contribute to this shortage. The study, however notes that MOEST and its partners have
already advanced plans for extension of existing TTCs, opening new ones and starting
Open Distance Learning to expand teacher-training infrastructure. Noted are also plans
to introduce incentives for teachers teaching in hard-to-reach schools and an existing
teacher housing construction programme for the same type of schools. Efforts to re-
deploy excess female teachers from urban to peri-urban schools are also noted.

Most of the teachers in government and religious-agency schools are under-qualified for
their jobs. Only one out of 20 schools have all their teachers with Malawi School
Certificate Examination (MSCE) certificates, while half of the schools have 50% and
below of the teachers with MSCE. In the worst school sampled, a mere one teacher out
of ten has an MSCE. This raises concerns about deficiencies in quality of the teaching.
In addition, over half of the teachers are graduates of the Malawi Integrated In-service
Teacher Education Programme (MIITEP which ran from 1995 to 2003.), which was
condemned by education critics for its training inefficiencies and therefore might have
inadequate teaching skills.

The majority of the head teachers surveyed (16/21) have never received any financial
management or budgeting training. This deficiency casts doubt over financial
management in schools at a time services were being devolved to District Assemblies.

The majority of the schools in the assessment (17/21) did not have adequate teachers to
meet the pupil-teacher ratio of 60:1, and the teachers were not balanced in terms of
gender. Urban and semi-urban schools have more female than male teachers. In an
extreme example, in one urban school out of 60 teachers, less than 10% are male. On
the other hand, most rural schools do not have adequate numbers of female teachers, a
situation, which could be significantly compromising teaching and learning efficiency and
promoting dropout especially among girls. The gender imbalance among teachers was
least pronounced in Northern Malawi as exemplified by Mzimba North where four out of
five schools have gender-balanced teaching staff, though overall there is still a shortage
of female teachers.

PEAs’ competencies and skills for carrying out their core mission are limited because
education they lack formal pre-service training for the position, and training programmes
core to their central mission like curriculum and education policy are rare and given little
time.
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While cataloguing a number of strengths among themselves as quality enforcers in
primary education, including capacity to work as a team and to network at district level,
PEAs noted that they also have serious attitudinal weaknesses which compromise their
efficiency and these included unfriendly or bossy attitude towards teachers, failure to
prepare comprehensive work plan for CPD at the TDCs, poor and or unprofessional
approach to DEMs leading to ineffective working relationships, lack of commitment to
duty, poor management of records due to carelessness and resistance to change which
hampered facilitation of new approaches to teaching and learning.

Larger number of schools in some zones and critical understaffing in the majority of the
schools compromise the effectiveness of PEAsS’ advisory, guidance and counselling
roles to teachers especially on curriculum issues thereby allowing schools to slacken on
the quality of teaching.

Incidences of sickness of teachers are widely cited by PEAs as a major non-systemic
obstacle to teacher concentration on zone-based professional development weakening
the intended impact of the TDC programmes on the quality of teaching in schools
especially with regard to the newly launched curriculum Primary Curriculum &
Assessment Reform.

Planning, Monitoring & Evaluation teams (whether PEAs or DA planners) for curriculum
and school development programmes are reported by DEMs to be highly de-motivated
due to scarcity of resources. It was reported that they often had to be pushed by the
DEMs to do their work.

Devolution policy requires that the DEMO and DA work jointly in planning, budgeting and
implementation of development programmes where the DA serves as conduit for
DEMO's funds, and its head, controller for the same with the DEMO procuring goods
and services through the Internal Procurement Committee of the DA. However, the
staffing situation and the low level of skills among the available staff render the DEMO
unable to realize the benefits of the designed organisation and structure. The situation
has high potential for compromising the DEMQ'’s efficiency on its services to schools.

All the DEMs find the post of DEM satisfying especially that it offers adequate
opportunities for intellectual/intrinsic development. However, at the same time, they are
all frustrated and ready to be relieved of the post due to limited support from
Government, especially in the area of devolution. Half of them blamed poor resourcing
for devolution for creating discrepancies between limited resources available and high
expectations from communities. The situation compromises the efficiency with which the
DEMs execute their roles. This low motivation reinforces the lack of support given to
schools.
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3.6.2. Central level

MOEST uses a centralized human resource management systems, guidelines,
procedures and policies as issued by the Department of Human Resource Management
and Development and other bodies such as the Teaching Service Commission (TSC)
and Public Service Commission (PSC). These cover a wide range of HR functions
including recruitment, discipline, deployment, promotion, training, staff appraisal and
remuneration practices. HR personnel out posted to the Ministry by DHRMD assist the
Ministry with application, interpretation and professional advice on the various issues
within the context of set policies, systems and guidelines so as to ensure the HRM
function contributes effectively to the corporate agenda of the Ministry.

Overall the existing HR policies, systems and guidelines have helped to meet HR needs
and operations of the Ministry. However, there are some serious limitations associated
with these. Firstly, recruitment system and processes involves several bodies and a
number of procedures which lead to delays in recruitment of both teaching and non-
teaching staff. Ideally, it is expected that the filling of vacancies can take at least six
weeks. In reality, it can take beyond eight to ten weeks. Besides the involvement of
several bodies and bureaucratic procedures the process is reported to take much longer
due to lack of recruitment budgets as both within the Ministry and recruitment agencies
(TSC, PSC). Similar frustrations are associated with the disciplinary, and promotional
systems and processes.

At present the HR function at Ministry level does not have clearly defined HR strategy for
personnel deployment and training. It is not uncommon for personnel to be frequently
moved within the Ministry on grounds that may not be in the best interest of the service.
Frequent movements of staff can contribute to less relevant experience in ones career
life and loss of institutional memory given poor quality of teamwork and poor records
management. On the other hand overstay can lead to significant familiarity and loss of
morale.

While the Ministry is attempting to address the deployment of teachers to rural schools
there is no corresponding policy for staff in teacher training colleges where some have
stayed in the same college for ten years while others have frequently changed colleges
and including other functional departments. In the area of training, it is clear that the
Ministry lacks a clear comprehensive policy or strategy for systematic assessments and
skills development aimed at addressing specific areas of required competencies. The
lack of a systematic approach to training needs assessment results in a mostly ad hoc
approach to human resource development which does not bring about intended
performance improvements due to a number of factors including negative attitudes,
misplacement, organizational politics and poor HR practices among managers. There
are considerable shortages of teaching staff in TTCs especially in Language and
Expressive Arts departments. Most of the Heads of Departments in these two
departments are under-qualified.

As a result of the lack of effective HR management, although the majority of personnel
have basic entry qualifications, they lack professional training and key skills or
competencies required for effective performance in their jobs. In particular, areas of
inadequate skills include policy analysis and cost-benefit analysis, ICT, management
and leadership. Staff establishment for support departments like Accounts and HRMD in
TTCs are outdated so much that people currently working in these departments are
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underqualified for the nature and volume of work they are doing. A very good example
was the Accounts Department where in all government and grant-aided TTCs sampled
they were not able to systematically account for expenditures resulting in classified audit
reports every time there is an audit exercise. The situation has considerable potential for
ineffective use of the scarce resources available to the TTCs thereby compromising
guality of services in the colleges.

While there are training initiatives (mostly associated with donor programmes) to
improve quality of available stock of staff, the lack of training strategy entails non-
availability of comprehensive training budgets. As a result, training of people continues
to be ad hoc and reactive and lacks evaluation criteria to determine relevance and
impact.

The performance of available people is also affected by negative attitudes to work and
relationships, and unclear and outdated job descriptions and absence of open staff
appraisal for all cadres. As part of civil service culture, it is recognized that at junior level
members of staff are intimidated by the hierarchy and feel there is little room for
innovation or for being chosen to help change.

HR capacity inadequacies are not limited to systems, policies and procedures but are
also reflected in inadequate staffing patterns and staff availability. This is both a result of
the existing establishment not quickly responding to increased demands for staff in
certain occupational categories and high staff turnover coupled with significant delays in
filling of vacancies. In this respect, it is widely acknowledged that prevailing high staff
turnover in the Ministry are a result of multiple factors including poor conditions of
service and the impact of HIV and AIDS. Unfortunately, it was difficult to establish
existing vacancy rates both at corporate level and respective occupational cadres.
Although the Ministry initiated a Functional Review that was carried out by DHRMD to
address some of the HR requirements the recommendations are yet to be adopted for
implementation. Given that the financial year is already in progress it is unlikely that the
recommendations of the report would be implemented this financial year.

The Ministry has over 900 posts of accounting personnel. Out of these 49 are based at
headquarters. The largest component of these positions is at junior level and indications
are that some of the accounting personnel have been with the Ministry for over 6 years.
Those in senior positions have first degrees or diploma backed by some professional
training of one kind or other (details were not made available).

While it is not clear whether the current compliment of accounting personnel is adequate
or not, the immediate challenge is that more than half of the positions are vacant.
Although the Ministry is linked to the IFMIS, the high vacancy level presents significant
capacity constraints in the way the division conducts its business and supports the
Ministry's agenda. It is apparent that the situation entails work overloads at all levels and
delays in processes and accounting transactions. The situation is compounded by the
fact that recruitment and filling of the vacancies is dependent on the actions of the
Accountant General who is also faced by similar pressure from other Ministries and
departments coupled with problems of non-availability of qualified people on the market
with relevant experience. Hence, there are no assurances when these positions would
be filled.
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The Ministry’s HR capacity must also be reflected through the establishment of the HR
division and the manner it is composed. At the time of this study, the staffing position of
Ministry's HR Division was reported adequate. All senior and middle management
positions were filled with people who had been with the Ministry for over one year to
three years. Few vacancies were reported at clerical level which is basically operational.
Ideally, this provides the Ministry with ultimate strength to handle HR issues competently
and sustainably. However, there are notable limitations to the strategic contribution of
the HR function. The HR planning function is weak and almost non-existent which
means the division is ill positioned to help the Ministry in determining its staffing
requirements and strategies that can be adopted to deal with specific issues. There are
also concerns with the scope and quality of personnel records to adequately inform the
decision-making process. In the first place the available records are not up to date.
Secondly, they are not easily retrievable and are not integrated. Besides these functional
challenges the contribution of the division is compromised by lack professional training
and competencies in the HRM function among the members of the division especially at
middle and operational level. Additionally, members of staff are also associated with
frequent transfers by merely belonging to common service. Hence, the strategic
contribution of the division is limited in many ways.

3.6.3. Institutional Context

There are documented HR policies, guidelines, and procedures for public sector wide
application supported by HR personnel deployed by the Department of Human Resource
Management and Development according to the grading structure in respective
Ministries and Departments. The general framework for HR practices is supported by the
1994 Public Service Act. It is, however, not evident whether the statute is widely known
and applied by heads of institutions to support their corporate operations. Nonetheless,
HR staff deployed by DHRMD to all public sector institutions assists ministries in
executing HRM functions and services including writing of job descriptions.

The HR capacity to contribute effectively to institutional development processes of
various ministries and departments is affected by several factors. First, HR policies,
guidelines are not systematically implemented due to inadequate skills and knowledge
among HR personnel. Second, in most ministries the function is headed by low level
personnel compared to other functions and fails to make impact. Third, many line
managers are inadequately prepared to assume their line responsibilities for the HR
function. Fourth, ministries do not have ultimate powers to make HR related decisions
such promotion and appointment. These are centrally coordinated by DHRMD, and
other agencies such as Public Service Commission who have their own procedures. The
capacity of these procedures, guidelines and policies to respond and support sector
programmes in a timely manner is weakened by gaps in processes caused by
bureaucratic bottlenecks.

There are significant staff shortages across the public service institutions. The shortages
are both numerical and qualitative. For example, the health sector is beset by acute
shortage of nursing personnel caused by gaps in the planning and development
function, natural wastage coupled with the impact of HIV and AIDS and poor working
conditions. Similar experiences are reported in the agriculture sector where there more
than 2,000 vacancies for extension personnel. The accounting, ICT (Information,
Communication and Technology), procurement and technical services are all affected by
outstanding vacancies to which are no easy solutions given capacity limitations among
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training providers among other factors. For example, there is little PPM training provided
and no certification available. There is currently very little project management training in
GoM, with the exception of the ECS induction programme and some training in specific
sectors provided through donors (such as the training on planning, including the PSIP
process, provided at district level)

HR challenges are further revealed as institutions decentralize their functions to the
District Assemblies. A number of reasons account for this. The list includes development
of local government staff not priority, lack of understanding of decentralization and local
governance, lack of effective communication to stakeholders, no staff development
policy to promote staff retention, no clear career paths and poor unattractive conditions
of service including remuneration.

3.6.4. Recommendations

Human resource management was identified as a general weakness, which in turn
contributes to shortages of key staff at all levels. Some areas have critical shortages of
specific skills, such as policy analysis, cost-benefit analysis, ICT, management and
leadership. Training is ad hoc, also a sign of inadequate HR management. Motivation is
low in many areas, caused by low pay, poor working conditions and unrewarding or
unappealing career options. These are serious problems that need to be addressed,
beginning with the strengthening of human resource planning and management at the
central level. In order to accomplish this, it is necessary to devise objective-based
training-plan for officers & change-management sessions for greater commitment.
Likewise, laborious recruitment procedures contribute to staff shortages, so the
recruitment policies and practices need to be reviewed with a view to streamlining them;
compensation packages (including careers and non-salary benefits) need to be
upgraded to ensure public sector attractive employment option. HR records and record
keeping need to be improved to serve as a base for training, transfers and career
advancement. Use of HR policies needs to be enforced at all levels, possibly through
including compliance with rules in evaluation of managers with HR responsibilities.
Furthermore, training needs to be based on creating and strengthening skills needed for
a specific posting and not ad hoc based or based on supply. At the same time, transfers
need to be transparent and based on qualifications for the post.

The human resource management system needs to provide transparent and equitable
formulas for teacher and PEA deployment, guaranteeing improved gender balances and
an equal workload for all PEAs. Recruitment should be accelerated,

Ministries’ ability to make HR related decisions such promotion and appointment needs
to be strengthened as these are centrally coordinated by DHRMD, and other agencies
such as Public Service Commission who have their own procedures, contributing to the
high number of vacancies. Regular recruitment budgets as within the Ministry and
recruitment agencies (TSC, PSC) need to be provided.

Teacher absenteeism, caused in part by sickness (self or family members) should be
combated by incorporating health, hygiene and nutrition into teacher pre-service and in-
service training.

Specific training for pedagogic supervisors should be institutionalized as part of a career
path in school administration, as recommended in section 3.2.4.
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The high turn-over of key positions in ministry headquarters (PS level) is another area of
particular concern. A retention strategy based on research into why people leave should
be developed and implemented.

TTCs especially are experiencing shortages of qualified human resources, especially in
Language and Expressive Arts, and some Heads of Departments are underqualified.
The main reason, over-enrolment, cannot be so easily remedied since there is a high
demand for teachers. Therefore, introduction of alternative teacher training systems,
such as open and distance learning programs should be a priority. At the same time an
overlap system in TTCs should be designed. Furthermore, staff establishment for
support departments like Accounts and HRMD in TTCs need to be updated since many
people currently working in these departments are underqualified for the nature and
volume of work they are doing.

Improvements in working conditions will also help improve motivation and productivity.
3.7. Financial & Physical Resources
3.7.1. De-central level

School-level financial resources are very limited. Schools receive no money from the
state but demand contributions from parents for end-of-term examinations, a levy for
security (such as a watchman), and similar things. PTAs sometimes demand payment
for school projects, etc, with the effect that, despite the government policy of universal
free primary education, these petty income-generating activities and the multiplicity of
parental cash contributions add up to significant costs for poor families, undermining the
government policy and threatening the success of EFA program. A limited nhumber of
schools receive direct payments through a World Bank pilot project, Direct Support to
Schools (DSS), which is in its last year. These funds are used for minor purchases of
teaching-learning materials and minor repairs. DFID, however, plans to continue and
expand the DSS program, increasing it in both scope and size of payments and linking
them to school improvement plans. This is supposed to be an integral part of a national
program for DSS, the bulk of which is intended to be financed through FTI funds.

Probably as a result of limited exposure to large sums of cash at the school level and
financial management training by head teachers, formal school budgeting and
accounting is not yet widely spread among the primary schools. Less than half have
budgets and only a quarter use bank accounts, necessitating heavy training investment
in this area if devolution and direct financial support to schools is to be effective.
Nevertheless, it is noted that through the Direct Support to Schools (DSS) programme
supported by the World Bank, all benefiting schools wherever possible, were
encouraged to open a bank account.

Over half of the schools have relatively adequate classrooms and toilets, while the same
proportion have acute shortages of teachers’ houses and desks, resulting in shortage of
teachers and unfriendly learning environment that often scared away pupils, contributing
to absenteeism and dropout. The inadequacy is widely attributed to high enrolment of
pupils and lack of support from government/ other stakeholders even after communities
have met requirements for such support, in itself a counterproductive situation to
community support.
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It is also recognized that current arrangements involve multilevel approaches and
systems in delivery of resources to the grassroots. This has negating effects on volume
of resources actually reaching the school level due to transaction costs. Hence, the cash
planning system, among other considerations, needs improvements.

There are inadequate, substandard and inappropriate work facilities — such as no office
for headmasters, limited housing, no electricity, no access to water and proper sanitation
facilities — which negatively impact teacher and student motivation. Add to this late
payment of salaries, bottlenecks to access loans, lack of medical schemes, etc., all
reduce the capacity of schools to deliver quality education.

Lockable cabinets for records keeping are available in most of the schools, but
classrooms in most of the schools are too insecure for record keeping.

While there are few examples of successful PEAs/Teacher Development Centres in the
area of financial and physical resources management, a majority of the PEAs confess to
lacking skills and competencies in the area and resultant mismanagement of their TDC
funds which might have been a contributing factor to widely reported cases of declining
interest among teachers to attend zone-based continuous professional development
activities (CPD) because of lack of allowances.

The PEAs widely acknowledge Government efforts to support their work, such as with
provision of training manuals for CPD, inspection instruments at TDCs, establishment of
school infrastructure and location of PEAS’ houses in zones closest to the schools to be
served. However, they indicate that inadequate and lack of supplies in the development
of teaching, learning and assessment records, data banking books and rooms in
schools; allowances for teachers doing CPD; modern technological resources like
computers, electricity -- especially in rural areas -- and good roads in some zones
compromise effectiveness of operations thereby creating laxity among teachers.

The zone does not have its own officially designated budget upon which to base a
comprehensive quarterly or annual plans. Its plans depend on funding from the DEMO,
which in itself was often inadequate. The situation makes PEAs dependent on the plans
of the stakeholders who have resources to implement programmes.

3.7.2. Central level

The ministry undertakes budgeting processes annually based on government and donor
budgeting systems and requirements. The budget cycle begins with the issuing of
ceilings and budget parameters by the Treasury in January or February of each year.
Relevant cost centres prepare their budgets and these are consolidated at Ministry level
with the support of the Finance and Planning Departments. While the Ministry prepares
for personal emoluments and ORT (Other Recurrent Transactions) for all sub-sectors, it
only prepares the personal emolument budget for primary school education which is not
yet devolved to the District Assembly except ORT. The Ministry has also retained the
development budget.

Overall, indications are that the largest portion of the budget is personal emoluments

which is reported to be about 73% while the ORT 27%. In part, this reflects the huge HR
composition under the Ministry’s establishment. This entails less budget is available to
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purchase teaching and learning materials, equipment, vehicles and other things. Hence,
the budget has an inherent constraint in that it pays more to the people than spending on
what they are supposed to do. Currently there are gross prevailing inadequacies of
materials, equipment, classrooms and other items that are negatively impacting on the
scope and quality of primary education and services offered. This is reinforced by
inability among managers to mobilize and distribute resources on time. Poor
management of available resources coupled with delays in funding is one of the key
challenges needs addressing since it exacerbates problems caused by overall
inadequate resources.

It is, however, not very clear at the moment how the Ministry intends to achieve balance
or address the present problem. Comparison with the Ministry of Health shows that the
budget for salaries combined with supplementation of staff allowances from donor
resources is less than 60% and giving ORT more than 40%.

The development budget is funded by both the GoM (20%) and donors (20%). This
forms part of the overall budget approved by Parliament. While the development budget
resources are readily provided by donors, often there are delays on the GoM side in
disbursing resources. This tends to frustrate implementation of programmes and projects
and is said to be a source of concern among donors which sometimes affects their own
disbursements as well.

It is clear that although the Ministry has demonstrated capacity to manage huge
budgets, there are concerns about lack of transparency and accountability in the way
resources are used, which probably also contributes to lack of donor confidence and
constitutes a serious threat to reduced donor resources. There are also reportedly
occasional reductions on funding levels brought about by hidden agendas of
development partners, though this cannot be substantiated. However, all things being
equal, there is a willingness of both government and donors to increase financial
allocations and make material and other operational resources available. In case of
donors, increases are undoubtedly linked to their confidence in the system.

In order to improve transparency and accountability the Ministry has made efforts to
ensure the Internal Audit Section is appropriately staffed with qualified people and is
reported to be active. However, external audits by the Auditor General are less regular
due to staff shortages and given the fact that for a long time the position of Auditor
General was vacant and there was lack of leadership to champion the process. As was
pointed out in the previous section on Human Resources, the vacancy level in
accounting positions runs around 50%, clearly causing capacity constraints.

Furthermore, there is no systematic linkage between planning and budgeting, making, in
effect, plans virtually useless, and budgets that do not necessarily reflect the priorities
reflected in plans and strategies.

There are acute shortages of physical and financial resources at TTCs which negatively
affect the efficiency with which programmes are implemented with block teaching being
the worst affected. The poor implementation of block teaching contributes heavily
towards frustration of teacher trainees most of whom decide to quit the job even before
they finish their training. In the survey over 75% of the student teachers under training
indicated that they joined primary school teaching not to remain in primary school but to
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upgrade to secondary school teaching because of the poor working conditions in primary
schools.

3.7.3. Institutional Context

The GoM has also put in place enabling legislation and guidelines for procurement.
Indications are that the guidelines and procedures are long and complicated. As a result
there are times the Ministry is tempted using off-budget donor procedures which are
often faster, a solution which may facilitate short-term procurement but undermines
confidence in the system.

It is also observed that over the last several years one of the factors impacting upon
financial capacity in delivering services and acquisition of resources for the primary
education sub-sector is the political crisis or impasse in budgetary approval process.
This has not only contributed to the erosion of donor confidence, it also makes planning
difficult, delays disbursement, and hurting implementation.

3.7.4. Recommendations

Financial and physical resources are in chronic shortage in some areas, and this is
aggravated by slow procurement and ineffective allocation of existing resources, further
compounded by multiple approaches and delivery systems at lower levels. A top down
budgeting approach (for example School budgets allocated at divisional level); a
funding-formula that is not well developed; weak PFM systems; and low staffing levels in
financial positions all contribute to capacity constraints in resource allocation. To
improve the situation, it is recommended to strengthen PFM system, promote bottom up
approaches to budgeting, allocate budgets to schools, develop a training plan for
financial management, develop a well-defined funding formula, and guarantee sufficient
and well-trained staff in financial positions. Budgeting and planning need to be more
closely linked, implying that both planning and budgeting need to be restructured in a
bottom-up fashion where higher level plans are largely aggregates of lower level plans,
all of which are costed and then revised once the final budgetary allocations are made.

Inadequate physical infrastructure is also a problem in many areas, particularly TTCs.
The chief causes are: inadequate funds for infrastructure development and a limited
community mindset on their own contributions. Recommendations include the following:
develop an infrastructure development plan; re-develop infrastructure development
guidelines; and lobby for more funds for infrastructure development

Delays of procurement also need to be addressed. Complicated government
procurement procedures cause the Ministry at times to be tempted to use off-budget
donor procedures which are often faster, a solution which may facilitate short-term
procurement but undermines confidence in the system. Further causes are lack of
awareness and understanding of government procurement procedures, lack of
procurement plan, and lack of trained personnel are given as reasons.
Recommendations include to develop a procurement plan, provide training for
procurement officers and distribute procurement guidelines.
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4. Conclusion

Rather than summarizing what has already been said, the conclusion sections are in the
form of two tables. The first is a summary of the findings and recommendations and the
second is the action plan. Note that during the recommendations workshop the time was
not sufficient to address all the main findings, so participants prioritized the findings and
developed actions for those they considered most important. The action plan only
includes those issues.
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4.1. Summary Table

The table below summarizes the findings of the consultant team.
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4.2. Action Plan
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The table below summarizes the recommendations and actions developed by the Ministry of Education (The text strikethroughs
covering some corrections).
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5. Annexes

5.1. List of abbreviations and acronyms
5.2. Terms of Reference

5.3. List of persons interviewed,

5.4. List of references, document reviewed
5.5. Methodology

5.6. SWOT results (sample for each level)
5.7. Interview sheet (sample for each level)
5.8. Document analysis (sample)
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Annex 5.1. List of abbreviations and acronyms

AIDS
CD
CPD
DEM
DEMO
DHRMD
DSS
DTED
EMAS
EFA-FTI
EMIS
GoM
HIV
HoD

HR
HRMD
HRMIS
ICT
M&E
MEPD
MGDS
MIE
MoOEST
MoF
MSCE
MSSSP
NESP
OECD/DAC

ORT
PE
PEA
PFM
PSC
PSIP
PTA
SMC
SWAp

Acquired immunodeficiency syndrome
Capacity Development

Continuous Professional Development activities
District Education Manager

District Education Manager’s Office

Directorate for Human Resources Management and Development

Direct Support to Schools

Department of Teacher Education and Development
Education Methods and Advisories Services
Education for All - Fast Track Initiative

Education Management Information System
Government of Malawi

Human Immunodeficiency Virus

Head of Department

Human Resources

Human Resources Management and Development
Human Resources Management Information System
Information, Communication and Technology
Monitoring and Evaluation

Ministry of Economic Planning and Development
Malawi Growth and Development Strategy

Malawi Institute of Education

Ministry of Education, Science and Technology
Ministry of Finance

Malawi School Certificate Examination

Malawi Schools System Support Programme
National Education Sector Plan

Organization for Economic Cooperation and Development / Development

Assistance Committee

Other Recurrent Transactions
Personnel Emolument

Primary Education Advisor

Public Financial Management

Public Service Commission

Public Sector Investment Programme
Parent-Teacher Association

School Management Committee
Sector Wide Approach
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SWOT An analytical tool exploring Strengths, Weaknesses, Opportunities and
Threats

TDCs Teacher Development Centres

TSC Teaching Service Commission

TTC Teacher Training College
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Annex 5.2. Terms of Reference

1. Introduction

The Government of Malawi (GoM) developed and approved the Malawi Growth and
Development Strategy (MGDS) as a comprehensive strategy guiding the development in
all sectors and replacing the MPRSP. The annual MGDS-Reviews assess the
performance of GoM and its development partners in achieving the targets of the MGDS.
The first MGDS-review took place in October 2007.

The Ministry of Education, Science and Technology (MoEST) has been developing the
National Education Sector Plan (NESP) over the past years as a ten-year strategic plan
and 3-year and annual implementation plans. The development of NESP is in the final
stage and approval is expected soon.

Major reviews of the education sector (Joint Sector Reviews), the Joint Country
Programm Reviews (JCPRs) and the first MGDS-Review identified capacity constraints
as major threats to successful MGDS and NESP implementation. For that reason,
MoEST and its development partners agreed to put attention to designing a
comprehensive capacity development strategy for the implementations of NESP. The
MOEST is fully aware that the development of a comprehensive CD-Strategy for all sub-
sectors of education is a long-term process. This process needs strong leadership and
commitment, a participatory dialog of all stakeholders and deep understanding of the
overall context. MOEST and development partners agreed to use the model (guidelines)
proposed by the FTI-Capacity Development Task Team (Guidelines for Capacity
Development in the Education Sector within the Education For All - Fast Track Initiative
Framework, February 2008)3.

The overall process of CD-Strategy Development covered by the Guidelines for
Capacity Development consist of the following five steps:

Step 1 — Set the stage for participatory dialogue around a CD strategy

This step includes an assessment of long term commitment and consistent ownership,
the identification of key stakeholders to be involved, sharing and discussing the
guidelines, definition of format, mechanism, time frame, facilitation and tools for
conducting the CD dialogue.

Step 2 — Understand and build on the country context for an effective CD strateqy

The analysis of available information to set the baseline and to identify the country
specific challenges; the analysis of the institutional and structural context; the
identification of educational objectives; targets and strategies and a review of on-going
or planned public sector reforms and their potential implications on education sector
capacities are activities to be done under this step.

® All documents of the EFA-FTI Initiative are available at http://education-fast-track.org (e.0.
Guidelines for Capacity Development in the Education Sector within the Education For All - Fast
Track Initiative Framework, Guidelines for Appraisal for the Primary Education Component of an
Education Sector Plan, etc.).

Capacity Gap Analysis — Primary Education (Final Draft Report) 66/98



- Annexes - Ministry of Education, Science and Technology

Step 3 — Conduct the Capacity Gap Analysis

For each objective and element of the education strategy, and for each component of
the education system identify the structures (roles and responsibilities of administrative
units); identify the individual, organizational and institutional capacity needs; review the
existing capacities and deduce the “gross” capacity gap; consider the on-going or
planned CD actions and trends and determine the “net” capacity gap.

Step 4 — Design the CD strategy — mobilise resources and set priorities

Jointly analyze the behavior of financial and technical partners, clarify donors’ financial
commitment; assess and mobilize technical support; formulate a capacity development
strategy: define priority CD activities and ensure that on-going CD efforts are integrated;
decide on the format of this CD strategy: mainstreamed in the education sector plan,
mainstreamed in an overall CD strategy, or separate; Derive a 1 to 2-year action plan.

Step 5 — Define a monitoring and evaluation mechanism for the CD process

Establish a monitoring and evaluation system for CD with agreed indicators; synthesize
the overall CD process into a table that will be reviewed periodically in the M&E process;
periodically draw lessons from experience and learn from the experience of others.

This consultancy of conducting a capacity gap analy sis will focus on the primary
education sub-sector only including teacher education and development and the steps 1
to 3 described in the Guidelines for Capacity Development above. The outputs of this
consultancy will be the initial inputs for developing a capacity development strategy for
the education sector. The final two steps, 4 and 5, will be covered in a separate
consultancy.

This approach is justified by the MOEST’ s intention to submit the application of Malawi
for joining the FTI-process latest by October this year. The other sub-sectors of
education need a similar process in order to develop a comprehensive CD-Strategy for
the whole education sector.

2. Aim and Activities

The aim of the consultancy is to define essential capacity gaps for effective
implementation of the NESP and to provide recommendations to fill these gaps as a step
to move towards a Capacity Development Strategy within the context of the FTI-Process.
Basis for the capacity gap analysis should be the three levels of capacity and the key
areas for the capacity gap analysis covered in the Guidelines for Capacity Development.

The international consultant will lead a team of national consultants and counterparts
through a capacity assessment and needs identification process that includes the
following major activities:

Activity | — Analysis of existing Documents on Capacity Development

Summarize the results of existing documents on capacity development issues in primary
education or related to education such as capacity gap assessments, need
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assessments, capacity audits, proposals for capacity development and on-going or
planned CD-activities (including ongoing and planned support of Development Partners
to those activities) and identify institutions with insufficient information on capacity
issues.

Activity Il — Analysis of Capacity Gap at central, semi-central and decentral level

Conduct organisational capacity assessments for those institutions where the results
under Activity | are insufficient but which are critical for NESP implementation. Important
elements should include an overall organizational assessment at the national level,
looking at structures and organizaitonal set-up. Additional assessment at decentralised
levels of the education system with at least 2 districts, 2 zones and 20 schools; and
Malawi Institute of Education, and at least 4 Teacher Training Colleges. Taking into
consideration the limited time available 10-15 students of the University of Malawi or any
other institution of higher learning should be highered and trained for the field work at
district, zone and school level.

Activity 1ll — Summary of Capacity Gap Analysis for EFA-FTI Endorsement

Based on the outputs highlighted under activities | and IlI, conduct a capacity gap
analysis to effectively implement NESP including recommendations for capacity
development with focus on institutional and organisational issues.

Other related activities will be meetings with the Technical Working Group CD and other
stakeholders of the education sector to organise the capacity gap analysis and to
present the findings and recommendations.

3. Expected Outputs

The expected outputs should have the form of written reports to the Ministry of
Education, Science and Technology and verbal presentations to the Technical Working
Goup ‘Capacity Development’ of the ministry. The reports and the presentations should
be structured by the levels of capacity and the key areas for the capacity gap analysis
and shoul4d include the findings and recommendations for the primary education sector
in Malawi.

Output | — Report of Analysis existing Documents on Capacity Development

Report covering findings and recommendations based on the analysis of existing
documents on Capacity Development.

Output Il — Report of Capacity Gap Analysis at central, semi-central and decentral level

Report covering findings and recommendations based on the capacity gap analysis at
semi-central and central level covering organisations of the primary education system
(e.g. Ministry of Education, Science and Technology; Malawi Institute for Education,
Teacher Training Colleges and other organisations related to primary education).

* Levels of Capacity: Institutional Capacity, Organisationsal Capacity, Individual Capacity; Key areas of
Capacity Gap Analysis: Management Capacity, Financial Capacity, Planning & Monitoring Capacity,
Communication Capacity, Dezentralisation Capacity, Material Capacity, Human Capacity.
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Report covering findings and recommendations based on the capacity gap analysis at
decentral level covering organisations at district, zone and school level (e.g. District
Education Managers, Primary Education Advisors, School Management Committees,
Head Teachers, Teachers and other organisations and individuals related to primary
education).

Report the findings of the document analsis as well as the findings of the decentral and
semi-central analysis at the Annual Joint Sector Review 25" to 29" August.

Output Il — Report of Capacity Gap Analysis for EFA-FTI Endorsement

Report summarising the findings and recommendations of the document analysis and
the capacity gap analysis as basis for the EFA-FTI endorsement including the table 4C
(Capacity Constraints and Plans to Overcome them) of the Guidelines for Appraisal of
the Primary Education Component of an Education Sector Plan, February 2008 and
including recommendations of prioritised Capacity Development activities for the next
two years.

Output IV — Recommendation Workshop with MOEST

Present findings and recommendations of the Capacity Gap Analysis to the Ministry of
Education and the Development Partners in a two day workshop. Support the Ministry of
Education to develop an Action-Plan including activities, timeline and responsibilities.

4. Responsibilities

The process of the consultancy will be driven by the Technical Working Group on
‘Capacity Development’, the Director of Human Resources and the Director of Planning.
GTZ will support the efforts of MOEST by contracting a team of national consultants lead
by a highly-qualified international consultant to support the overall process in producing
the expected outcomes described above, with additional expertise from GTZ
headquarters as necessary to support the process. Part of the team of national
consultants will be an expert in institutional, organisational and human resource
development in Malawi and a national consultant with specific experience in the primary
education sector in Malawi.

International Consultant ‘Capacity Development’

Major activities are:
Sensitise the TWG Capacity Development and the stakeholder of the primary
education sector (1 meeting @ 1 day; 1 workshop @ 2 days);
Coordinate and back up the national consultant team and the TWG CD;
Prepare the analysis of existing capacity assessments and the Capacity Gap
Analysis at decentral and central level;
Develop methods and train the field team for the analysis at decentral level;
Approve the preliminary reports of the national consultants;
Conduct the Capacity Gap Analysis at central level and report the findings to the
TWG CD (1 meeting @ 1 day);
Prepare a draft report and a final report of the Capacity Gap Analysis for the EFA-FTI
endorsement;
Report the findings and recommendation of the Capacity Gap Analysis to the
Ministry of Education and the Development Partners and support the development of
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an Action-Plan including activities, timeline and responsibilities (1 workshop @ 2
days).

Expected outputs are:
Report of the Capacity Gap Analysis at central level by 12" September 2008
Draft Report of the Capacity Gap Analysis for EFA-FTI by 29" September 2008
Final Report of the Capacity Gap Analysis for EFA-FTI by 10™ October 2008

The consultant will get a international consultant contract from GTZ Basic Education
Programme with up to 45 working days

National Consultant ‘Institutional Development’

Major activities are:
Sensitise the TWG Capacity Development and the stakeholder of the primary
education sector (1 meeting @ 1 day; 1 workshop @ 2 days);
Prepare the analysis of existing capacity assessments and the Capacity Gap
Analysis at decentral and central level;
Conduct the analysis of existing capacity assessments and report the findings to the
TWG CD (1 meeting @ 1 day);
Conduct the Capacity Gap Analysis at semi-central level (field trip @ 5 days)
Report the findings so fare at the Annual Joint Sector Review end of August (1
workshop @ 1 day)
Report the findings and recommendation of the Capacity Gap Analysis to the
Ministry of Education and the Development Partners and support the development of
an Action-Plan including activities, timeline and responsibilities (1 workshop @ 2
days).

Expected outputs are:
Report of the analysis of existing capacity assessments by 26™ September 2008

The consultant will get a national consultant contract from GTZ Basic Education
Programme with up to 38 working days

National Consultant ‘Primary Education’

Major activities are:
Sensitise the TWG Capacity Development and the stakeholder of the primary
education sector (1 meeting @ 1 day; 1 workshop @ 2 days);
Prepare the analysis of existing capacity assessments and the Capacity Gap
Analysis at decentral and central level;
Set up and train a field team of 10-15 students of the University of Malawi or any
other institution of higher education;
Conduct the Capacity Gap Analysis at decentral level and report the findings to the
TWG CD (1 meeting @ 1 day);
Conduct the Capacity Gap Analysis at semi-central level (field trip @ 5 days)
Report the findings so fare at the Annual Joint Sector Review end of August (1
workshop @ 1 day)
Report the findings and recommendation of the Capacity Gap Analysis to the
Ministry of Education and the Development Partners and support the development of
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an Action-Plan including activities, timeline and responsibilities (1 workshop @ 2
days).

Expected outputs are:
Report of the Capacity Gap Analysis at decentral level by 26™ September 2008

The consultant will get a national consultant contract from GTZ Basic Education
Programme with up to 43 working days
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Annex 5.3. List of persons interviewed

Head teachers for all the 21 sampled schools

District Education Managers for Blantryre Rural, Blantyre Urban, Salima and Mzimba
North.

Teacher Training College Principals for DAPP TTC, Kasungu TTC, Karonga TTC and St.
Joseph's TTC.

Executive Director for Malawi Institute of Education (MIE),
Director of Basic Education,

Director of Education Methods Advisory Services,
Director of Special Needs Education.

Representatives of Basic Education, Quality and Standards and Cross-cutting issues
Technical Working Groups
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Annex 5.4. List of references and documents reviewe  d

An Assessment of needs for Teacher Training Facilities in Malawi and proposals for an
appropriate response, Felix Edwards, April, 2008

Annual Debt and Aid Report; updated version; GoM Ministry of Finance

A Guide to the Budget Process; GoM Ministry of Education, Science and Technology -
Budget Department ,2006

Capacity Building Needs Assessment and Capacity Development Strategy for
Decentralization, Process Report, MOLGRD, September, 2006

Capacity Building Technical Assistance, Ministry of Education and Vocational Training,
Phillip O’'Meara, November, 2006

Conduct Capacity Assessment & Design Capacity Development Strategy; ongoing /
updated version; GoM Office of the President and Cabinet & United Nations
Development Programme, March, 2008.

Decentralization and Capacity Development Programme, MoLGRD, June, 2007

Development Planning System Handbook, GoM, OPC, 2001

Development Planning Urban Handbook, GoM, OPC, 2003

District Development Financial Management and Accounting Procedures, GoM, October,
2001.

Drivers of Change and Development in Malawi, David Booth and Others, January, 2008

Education for All — National Action Plan; updated, GoM Ministry of Education, Science
and Technology

Guidelines for the Management of Education Functions Devolved to District Assemblies,
MOEST-JICA, 2008

Improving the Provision and Management of external Support to Education in Malawi;
Mick Foster January 2007

Joint Country Programme Review, GoM-MoF, July, 2007
Joint Financing Agreement, MOEST, May, 2008.

Joint Study on Effective Technical Cooperation for Capacity Development — Malawi
Country Study; Draft; Government of Malawi: March 2008

Malawi: Capacity Needs Assessment of Monitoring and Evaluation in the MoEST,
UNICEF/UNDP, May, 2008.
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Malawi Country Accountability Statement, World Bank, September, 2003
Malawi Decentralization Policy, GoM-OPC, 1999.
Malawi Development Assistance Strategy, GoM, 2006-2011

Malawi Education Sector Integrated Risk Assessment; Canadian International
Cooperation Agency, June 2007

Malawi Education Assessment Activity — Final Draft Report; United States Agency for
International Development; April 2008

Malawi Growth and Development Strategy, GoM, 2006-2011

Malawi Growth and Development Strategy, Annual Review 2006/07 Year — Synthesis
Report on Progress Made in Implementing the MGDS; GoM Ministry of Finance:
First Draft March 2008

Malawi Primary Education Curriculum and Assessment Framework , GoM-MoEST,

Malawi Public Expenditure Review, World Bank, September, 2007

MoEST Functional Review; update version, GoM Office of the President and Cabinet,
October, 2005

National Strategy for Teacher Education and Development; update version GoM,
Ministry of Education, Science and Technology

National Education Sector Plan (NESP), MoEST, 2008

PEFA Report, European Union, April, 2008.
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Annex 5.5. Methodology

Introduction

Capacity, as understood in this study, is a result of the interaction between numerous
factors. Insight into this interaction is needed to diagnose the underlying causes for
capacity constraints. As a result, data was gathered at different bureaucratic levels,
schools, districts, teacher training colleges, a curriculum institute and the central level
using several different qualitative instruments. Data was analyzed using a theoretical
concept for capacity which looks at different levels within the organization as well as
permitting outside factors to be taken into account.

Because capacity is complex, the approach taken in the assessment is a holistic one,
trying to identify interrelationships and linkages between different factors that influence
capacity. So rather than depend on numbers and analyzing formal and official rules,
every attempt was made to look at how the organization functions within its context,
building on insights from those who know the organization the best: the colleagues
within the schools, the district education offices, the teacher training colleges, and
MOEST at central level.

Data Collection

Sample selection

The sample was purposefully selected considering political regions, urban-rural location
and achievement levels of districts in Primary School Leaving Certificate (PSLC)
examinations. Three districts were sampled representing the three regions of north,
centre and south and three levels of achievement of high, middle and low. The three
districts were Mzimba North, Salima and Blantyre. From the three districts 21 schools
were selected, eight each from Blantyre and Salima and five from Mzimba North.
Schools were selected on the basis of urban-rural location, proprietorship (state or
private) and size of enrolment (small and large). The school sample was limited because
of logistics, limited time required to complete the study and the extensiveness of other
sources of data.

In each school, the Head teacher, a maximum of 12 teachers and 12 School
Management Committee (SMC) and or Parents Teachers Association (PTA) members
participated in the study. In each district, the District Education Manager, a maximum of
10 Primary School Education Advisors (PEAs) and all other Sectional Heads at the
District Education Management Office (DEMO) participated in the study.

At semi-central level, four teacher training colleges were selected on the basis of
political regions, proprietorship and gender (co-education versus single sex). A
curriculum development centre, the Malawi Institute of Education (MIE) was included. At
the TTCs, the principal, a maximum of 12 tutors and 20 trainees participated in the
study. At MIE the Director and Heads of Departments participated.

At central level, managers constituting Technical Working Groups (TWG) for basic

education and teacher education and development participated as groups through a
SWOT workshop. Each TWG had a maximum of 15 members.
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Instruments used

Four data gathering instruments were used. (1) Document analysis (2) Participative
workshops based on a multi-stage SWOT, (3) Personal interviews with key personnel
and (4) self-administered questionnaire to teacher trainees from TTCs.

Document analysis

Because of the wealth of information already available through previous studies, it was
decided to build upon this previous work rather than duplicate it. A list of recent studies
and key documents was compiled and the documents made available to the
researchers. An analytical framework juxtaposing the seven functional areas (see below)
and the three different levels (individual, organizational and institutional), with the
components of capacity (‘how, what, and why’ — see below) was prepared. Researchers
read each document, taking note whenever reference was made to capacity. These
extracts were compiled in the analytical framework. Finally, a summary matrix was
developed which aggregated the findings from all the documents.

SWOT participative workshop

The participative workshops held at school, district and national level were based on the
classic SWOT (Strengths, Weaknesses, Opportunities, and Threats) organizational
analysis tool, but adapted to look more specifically at capacities in a multi-stage analysis.
In the first stage, participants were asked to reflect on the strengths, weaknesses,
opportunities and threats of their unit's ability to fulfil their mission. In the second stage,
also participative, the initial SWOT results were analyzed with regard to the level
(individual, organizational, or institutional) and the component (‘how, what and why").
The third stage, involving only the research team, was sorting these results according to
the functional areas to which each referred. See below under ‘Data analysis’ for more
information on the functional areas.

Strengths are defined as positive internal forces that can help the unit to fulfil its mission.
Weaknesses are defined as negative internal forces that can hinder the unit from fulfilling
its mission. Opportunities are defined as positive external forces that could help the unit
achieve its objectives. Threats are defined as negative external forces that could hinder
the unit in attaining its objectives. These definitions were provided to the participants
during the brainstorming sessions.

In the first stage, participants were Brainstorming results were shared with the group and

arranged into a four square matrix, with positive/negative as one axis, and
internal/external as the other axis, as follows:

Capacity Gap Analysis — Primary Education (Final Draft Report) 76/98



- Annexes - Ministry of Education, Science and Technology

Positive Negative
Internal Strengths Weaknesses
External Opportunities Threats

Once the initial brainstorming and SWOT analysis was complete, participants were
introduced to a concept of capacity based on three levels (individual, organizational, and
institutional), and three components of capacity (“How”, “What” and “Why”). The ‘how’
refers to knowledge and skills that individuals may have, or rules, procedures, policies
and structures of an organization or institution. The ‘what’ refers to resources, whereas
the ‘why’ refers to individual motivation, organizational objectives, and institutional goals.
The initial SWOT analysis was then reviewed in light of the levels and components of
capacity in order to ensure that all relevant areas were covered in the analysis. To do so,
each “Weakness” was discussed by the group and placed in a new table (see below)
according to the appropriate level and component it referred to. For example,
“inadequate training in planning” would be placed at the individual level in the “How”
component. Once all the “Weaknesses” have been reanalyzed, the same is done for
“Threats” and, time permitting, “Strengths” and “Opportunities”. In cases where time was
insufficient, after analyzing the weaknesses and threats, gaps in the analytical matrix
were discussed and reference made to applicable “Strengths” and “Opportunities”, if any.
Areas to which there were no entries were discussed and, where needed, new entries
created.

“How” “What” “Why”
(Knowledge, (Resources) Motivation,
rules, objectives,
structures) goals)

Individual

Organizational

Institutional

Interviews

Semi-structured interviews were used with Head teachers, DEMs, college Principals and
the MIE director covering the following areas: products and services, context and
systems, processes (planning, monitoring, reporting, budgeting, administrative
procedures and management, internal functioning, etc.) as well as available resources.
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Data analysis

Capacities matrix

Data collected during document analysis, interviews and focal group discussions has
been incorporated into an analytical framework which looks at seven functional areas
(roles and mandate, organization and structure, leadership and organizational culture,
management systems and practices, planning and M&E, human resources, and financial
and physical resources) across all levels of the Ministry of Education, Science and
Technology (school, district, zone, central MOEST and associated teacher training
institutions) as well as the overall institutional level (Government of Malawi at central and
de-central levels). The institutional level is critical to a comprehensive capacity
assessment because the origin of many organizational constraints may well be outside
MOEST (such things as civil service laws, national procurement rules, etc.). Context
allows for cultural factors, such as the necessity for attending funerals and the resulting
high number of absences of employees, to be taken into consideration in the analysis.
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Limitations of the study

In this study we have tried to focus on systemic and strategic issues so a number of
details will necessarily be omitted.

The study is limited in that it was not possible to visit all districts, nor remote schools
because of time constraints. Similarly, limited work was done with the subordinate
institutions. Some variation in capacity is likely between the districts and schools visited
and others, and some difference may be found between subordinated institutions.
Nonetheless, since the purpose of the study was not to assess the capacity of each
district and school but to look for overall capacities and capacity constraints, this
limitation is not considered problematic.

Furthermore, national level workshops were not well attended due to scheduling
conflicts.

In addition, it was sometimes difficult to get potentially useful documents as those were
not found or the person referred to as having the documents was not available.

Finally, training on the methodology used for this study (especially the participatory

workshops based on SWOT analysis), was brief — only one day plus one day in the field,
so the initial workshops may not have run as well as the later ones.
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Annex 5.6. SWOT results (sample)

SWOT results — Summary District Level
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Annex 5.7. Interview sheet (sample)

Interview sheet — Form Head Teachers

Section A: Introduction

The Ministry of Education Science and Technology in its effort to promote education in Malawi has developed a National Education
Sector Plan to be implemented from this year until 2017. It is a requirement that any educational enterprise from now onwards be it
governmental or otherwise should be guided by the NESP. To ensure successful implementation of the plan, Government has found
it necessary to assess its delivery capacity levels so as to establish strengths, weaknesses, opportunities and threats. The
assessment will help education planners and policy makers to address the weaknesses and threats so as to ensure optimum
efficiency in the implementation process. As such this exercise is very vital to Government and every citizen of good will in the
country. Your honest responses to this interview will go a long way helping Malawi eliminate most of all the challenges people are
discussing everyday with regard to lowering standards in primary education.

Your identity as an interviewee will not be disclosed to any official in the education system for either reward or punishment. Your
information will be privately guarded by the research team and will only be used to inform the questions of the assessment. So, | urge
you to be free, open and as objective as possible as you respond to the questions.

The questions are in seven categories following the way the researchers have classified capacity issues. In each category, you will
be asked questions to answer as an individual Head teacher, on behalf of your school as an organisation and with respect to the
teaching and learning culture, values and regulations established in this school. The interview may take about an hour depending on
how you respond to the questions. Could you have any question before we start?

Section B: School Profile
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Section C:  Head teacher’s profile
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Thank you very much for the patience to go through this long interview. As said at the beginning, your contributions will contribute
towards the development of an appropriate strategy for capacity development for the effective implementation of the NESP.
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Annex 5.8. Document analysis (sample)

Document analysis — Synthesis Matrix
Capacity Building (Education and Vocational Training) (Phillip Omeara, Nov. 2006)
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