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1. Executive Summary

An assessment of the capacity to implement the National Education Sector Plan was
conducted from November 2008 to January 2009. The assessment had three
objectives: (1) contribute to the FTI appraisal documents, (2) develop a capacity
development action plan for secondary education, and (3) contribute to a national
capacity development strategy for implementation in support of NESP. The
assessment in the secondary education sub-sector extends and complements a
similar assessment conducted in primary education that had the same objectives and
used the same methodology.

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 used for the assessment. Complementary to this,
research teams visited 11 secondary schools in all parts of the country. The schools
were purposefully selected to represent the breadth and variety of secondary schools
and included rural and urban schools, conventional and Community Day Secondary
Schools, as well as private schools. During the research visits, participative
workshops based on the SWOT analytical tool were held with teachers simultaneous
to an interview with the headmaster. At the Division level, Division heads were
interviewed. Additional data was gathered at university education faculties using a
mix of individual and group interviews. Among those interviewed were the Deans of
the faculty. At the national level, interviews were conducted with key ministry officials
and with donors who support secondary education. All data was compiled and
analyzed using a theoretical framework consisting of seven functional areas across
all bureaucratic levels of the education system. These seven functional areas form
the backbone of this report. For simplicity sake, the final presentation combined
school, district and division in to the Odecentral® level, central MOEST anthiversities
were combined into the OcentralO level, and other government branches and cultural
factors were grouped into the Qinstitutional contextO level.

To finalize the process, a workshop was held with key members of the central
Ministry, the university education departments, some division managers and others
from the decentralized structures, as well as representatives from some donor
organizations providing support to the education sector. The purpose of the
workshop was threefold: first, to share and discuss key findings of the assessment.
Second, to formulate recommendations. Third, the recommendations were further
used as the basis for a short-term action plan.

One of the key findings of the report is the issue of the actual purpose of secondary
education. There is no broad agreement amongst stakeholders as to whether
secondary education should be for preparing youths for continued studies or for
entering the work force or both. This disagreement has a profound effect on the
subsector since the purpose of secondary education determines the mission of each
of the institutions working in or supporting the sub-sector. The mission shapes
everything from curriculum to teaching and learning materials to teacher expectations
and training and even facilities. NESP orients the subsector towards a more practical
curriculum where concrete skills are taught B implying hands-on methodologies and a
broader curriculum, whereas universities emphasize academic preparation and a
narrower scope in the curriculum. So there is a gap between NESP and what is
currently on the ground.

Structurally, there is a schism within the de-central organs of the education sector.
Primary schools are under the supervision and direction of district education
managers, who respond to the district assemblies and not the central MoEST,



whereas secondary schools are supervised and controlled by Division offices, which
are extensions of the central ministry. Secondary schools do not have their governing
body relatively close to them. Divisions are often far away and, usually, lack the
capacity to manage the large number of schools they are responsible for. As a result,
it is not unusual for secondary schools to turn to the district education officers for help
when need arises. More critically, there is a responsibility gap between district and
division which can lead to some tasks not being done as there is confusion at times
as to who should do them. In the end, neither divisions nor districts are able to
provide adequate support to secondary schools. Divisions have limited capacity and
are often quite distant, whereas districts do not have the mandate.

Concerns about the quality of leadership exist at most levels of the sub-sector. The
Big Bwana Syndrome 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 oneOs position and or curry favours.At school level
weaknesses in leadership can be noted in the frequent occurrence of teachers being
Oabsent on premises® at school, but not in the classrooms when they should be
teaching. At the central and institutional context levels, instability in leadership
positions, such as the frequent changing of Permanent Secretaries, contributes to
leadership gaps.

The study also found serious gaps in basic management practices at all levels.
Implementation of systems is poor due to lack of knowledge and skills among
managers. Workers are not always directed to do their core activities. Resource
allocation is not optimal. Record keeping is poor at school and division level and in
some parts of the central ministry. Communication between the different levels and
departments is inadequate. Universities lack clear regulations governing basic
management processes, such as the creation of posts, appointment of staff and
tenure system. There are very limited management development interventions that
support the preparation of managers.

Planning functions at the de-central level face a number of challenges that impact on
capacity to effectively deliver services and implement programmes. Ideally,
decentralized planning, monitoring and evaluation should feed into national or central
planning and M&E systems. However, education planning is highly centralized and,
given inadequate HR staffing levels and lapses in linkages and communication
between the centre and schools, there are serious implications in achieving planning
capacity that fully addressees the needs of districts and schools.

The de-central level is heavily characterized with weak or low monitoring capacity.
Overall, the system at all levels exhibits a general lack of a monitoring and evaluation
culture, so what M&E processes may exist are not routinely or systematically
implemented.

At the central level, weak linkages between the different functional areas within the
Ministry and between the Ministry and central agencies such as the MoF and MEPD
weaken planning capacity. With regards to monitoring and evaluation, 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.

All University Education Departments indicated that they meet regularly to discuss
management as well as operational and academic issues. Records of such meetings
are kept and are also passed in to University Management. Indications are, however,



that follow-up is weak and limited resources do not allow departments to implement
their plans.

In secondary schools there is generally an inadequate supply of teachers, especially
in CDSSs. AIDS is a having devastating impact which further depletes the teacher
population in schools. This has reached a point where in some cases classes have
no teachers. Furthermore, the majority of teachers in secondary schools, particularly
in CDSSs, are reported to be academically and professionally unqualified.

At the division level human resources are problematic. The quality of accounts and
human resource personnel is minimal as most are junior clerks and under qualified.
The planning section is made up of clerks who are not well versed with statistical
analyses of EMIS. Compounding these capacity gaps, managers usually have
received no training and are forced to rely on their experience as managers
elsewhere, if any. In most divisions, there are many vacancies. Further capacity
depletion is caused by absenteeism, whether for health or professional reasons, such
as training workshops. AIDS is a growing problem. EMAS units, which are
responsible for supporting teachers in their classroom work, are understaffed with
only two rather than a necessary 12 officers and this poses a challenge in the ability
of the inspectorate to visit all schools on a regular basis. The result is that the
Division is unable to implement inspections and supervisory missions.

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. Recruitment and deployment of teachers is inefficient and not
deliberately targeted for female teacher trainees. Only 18.6% of the teachers are
female.

Teaching staff in teacher training departments in the universities largely remains
junior. Shortage of staff in colleges like Domasi affects how departments deliver their
work as lecturers seem to be overworked through out the year.

Broadly speaking, there are significant staff shortages across the public service
institutions. The shortages are both numerical and qualitative. Within MoEST, for
example, more than half of the accountant 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 MinistryOs agenda.

School-level financial resources are very limited, especially in boarding schools. It
was revealed that some schools have closed early on several occasions due to
insufficient funding. A growing number of schools are cost-centres, which receive
funds directly from the Ministry of Finance. Only teacher salaries come directly from
MOEST. School level financial management capacity is limited because of the low
levels of qualification of accounting staff and high levels of vacant account positions.
The non cost-centre schools are managed by divisions, and the large number of
schools strains the division officesO limited capacity. Divisions also face staff
shortages in accounting positions, as well as low levels of qualification of existing
staff. Auditing capacity, for example, is very limited in that, in one case, one auditor is
responsible for 100 schools.

Physical resources at school level vary; some reporting adequate infrastructure,
others do not have enough adequate classrooms. The conditions for the school
classrooms and buildings according the heads ranged from very good to fair and



bad. All the schools had poor paint jobs and had not been painted recently. One
school was last painted in 1963.

Equipment was available to all students in the schools and it was in usable condition.
The heads also said the equipment is maintained when need arises. There are,
however, significant differences between the day or community secondary schools
and the others.

There is a strong need to reorient school administrations to the current and accepted
procurement guidelines as many schools were not following them.

At the central level, there is no systematic linkage between planning and budgeting,
resulting, in effect, un-implementable plans and budgets that do not necessarily
reflect the priorities reflected in plans and strategies. Currently there are gross
inadequacies of materials, equipment, infrastructure and other items that are
negatively impacting on the scope and quality of secondary education and services
offered. This is reinforced by inability among managers to mobilize and distribute
resources on time.

It is clear that the Ministry has demonstrated capacity to manage large budgets,
although there are some concerns about lack of transparency and accountability in
the way resources are used. 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.



2. Introduction

This report represents a OsnapshotO of the capacity of the Ministry of Education,
Science and Technology (MOEST) to carry out certain functions required for the
implementation of NESP, the National Education Sector Plan. The Osnap shot® was
taken across all levels (schools, divisions, university education departments, the
central Ministry, and institutional context) with a focus on provision of secondary
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 b usually temporary.

The danger in a report like this is that it could easily be interpreted as negative b a
catalogue of ills and problems that unfairly damns the target of the study. After all,
the nature of the study B capacity gaps B 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 MoOEST has made some significant
progress in realizing some of its objectives over the last several years. Most of the
emphasis has been on expanding access to basic literacy and numeracy services, in
particular primary schools and there have been numerous notable advances in that
area. However, success in primary school has sometimes come at the cost of
secondary schools. Notably, the lionOs share of resources have gone to primary
schools. Expanded access in primary schools has put a great deal of pressure on
secondary schools because of the increased demand. Liberalization in the secondary
sub-sector and the creation of Community Day Secondary School has helped provide
access to larger number of students in recent years. Yet, challenges remain.

While it is clear that MOEST has significant capacity, this report focuses on the
challenges, specifically on areas where capacity could be improved.



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
MoOEST. Therefore, MoOEST 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 MoOEST 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 D 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 B 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 or planned public sector reforms and their potential implications on education
sector capacities are activities to be done during this step.

Step 3 B Conduct the Capacity Gap Analysis

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.).




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 B Design the CD strategy © mobilise resources and set priorities

In this step, the behaviour of financial and technical partners is analyzed and donorsO
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 B 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.  Objectives

The objective of the assessment is threefold: contribute to the FTI appraisal
documents, develop a capacity development action plan for secondary 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

OEis understood as the ability of people, organizations and society as a whole to

manage their affairs successfully.OThe 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 Orules of the
gameO.

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 division education managersCoffices, the university
education departments, and MoEST at central level.

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, Division managers, DEMs, and representatives of the
universities 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

Three 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 four
years. The number of documents, particularly studies commissioned by donors and
the Ministry, was substantially less than those available in the primary sub-sector.
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,
approximately 30 SWOT workshops were conducted. Third, personal interviews with
key personnel were done. School headmasters, District Education Managers,
Professors and Deans of university education departments and key ministry staff
were interviewed. 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 capacity, 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.

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 as well as division
education offices. The central level includes central ministry offices as well as
education departments of four universities. The institutional context level is broader,
encompassing other government ministries as well as the cultural context. These
levels are analyzed across seven functional areas 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.

The results of the secondary education sub-sector complement a nearly identical
assessment that was recently conducted in the primary sub-sector. Since both
primary and secondary education sub-sectors depend on the central Ministry of
Education for many key operations and processes, much of the information
presented under the sub-sections OCentral LevelO is the same as was presented in
the primary sub-sector capacity gap analysis report (Oct. 2008). In interest of
completeness, the main points are repeated in this report. This similarity of findings
is even more so for the sub-sections Olnstitutional ContextO as both primary and
secondary educations, branches of the same Ministry of Education, Science and
Technology, follow national laws and adhere to cultural norms that affect the entire
MoEST.



3.1. Mission & Strategy

The mission and strategy section of the analysis is intended to cover aspects
concerning whether the missions of the different parts of the education system are
clear, well understood and not unnecessarily overlapping. Whether or not appropriate
strategies to fulfill these missions are in place and being followed is the second patrt.
However, during the data gathering process, another interpretation of mission
emerged and one that is of crucial importance to the capacity of the secondary
education sub-sector in Malawi. In this case, the mission of the whole subsector is at
issue. Sources revealed that there does not appear to be a common understanding
as to the purpose of secondary education; the mission of secondary education
institutions can be at times contradictory B a Oclash of orientation, clash of function®
as one source put it. Another source said, Olt [the secondary system] started as a
system for producing a few individuals for the government and it is still doing that.
This can lead to nepotism and corruption Btoo few positions. The need is to prepare
more graduates for private sector.O

Within the subsector there is no agreement as to the role of secondary education,

and this was particularly evident in a conflict between universities and the ministry. Is

the mission of the subsector preparing students for the workforce or preparing them

for continued studies? NESP implies the former, whereas universities seem to be

adhering to latter. This is perhaps a colonial legacy, where secondary education was

used to prepare individuals to work in the colonial administration and had a highly

academic orientation. In this case, secondary education is seen as a bridge between

primary and tertiary education. The problem is, as one source said, OThe bridge is
very, very narrowO and serves only a few.

This disagreement has a profound effect on the subsector since the purpose of
secondary education determines the mission of each of the institutions working in or
supporting the sub-sector. The mission shapes everything from curriculum to
teaching and learning materials to teacher expectations and training. NESP orients
the subsector towards a more practical curriculum where concrete skills are taught b
implying hands-on methodologies and a broader curriculum, whereas universities
emphasize academic preparation and a narrower scope in the curriculum, as one
source said, OUniversities use a very narrow interpretation of what education is for.O
Seventy percent of teacher preparation curriculum, for example, is focused on
academic subjects.

The clash between these two views of the role of secondary education came to a
head during discussions around the last curriculum reform, at the end of the 1990s.
Universities blocked the secondary curriculum reform because the science and
maths were not academic enough. Proposals for core subjects were rejected; the
same for new subjects. Universities wanted removal of certain practical courses,
which they either were not equipped to teach teachers for or they felt did not meet
the academic requirements for university entrance. Practical science and technology
were amongst those rejected, whereas physical science and biology were accepted
although there is no equipment or teachers available in the schools to teach the
subjects. The universities had their way, in part because Osome of us [in the Ministry]
would have lost our jobs, so we stopped fighting.O

The underlying problem of lack of a uniform understanding of the purpose of
secondary education remains.



3.1.1. De-central level

At the de-central level, roles and mandates of schools are clear. In the schools,
however, there are no clearly defined roles within the administration. Headmasters
and department heads, lacking job descriptions, do not always know what their roles
are. One example given related how a head teacher referred teachers to his typist
when they have concerns. Accountants, on the other hand, do have a clear role,
although this position was not filled in all schools. There are also reports of the
community negatively interfering in school administration, at times going beyond the
PTA mandate.

The situation regarding roles and mandates is less clear at district and division levels.
Decentralization was not applicable to secondary schools and so do not fall under the
mandate of DEMs. Secondary schools, however, call on DEMs for assistance even
though providing help to secondary schools is not within the DEMsO mandate.

At the division level the manager is responsible for finances, salaries, transfer of
teachers and also the discipline of teachers and students. The selection of Form one
students and the inspection of schools are considered the most crucial tasks for the
manager. It would seem that supervision of schools should be the most important
task rather than the time-consuming process of selecting students. Unfortunately, the
devolution of responsibilities that has been proposed in the national decentralization
policy does not seem to be clear with regards to divisions since they are not
recognized in the policy.

3.1.2. Central level

Many of the capacity constraints and weaknesses in secondary education have their
roots in the outdated or antiquated legislation. The Ministry derives its mandate from
the Education Act of 1962, which is outdated, particularly with regard to secondary
education, and thereby contributes to the problems caused by different
understandings of the purpose of secondary education. It is currently reported to be
under review.

It is not 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.

Numerous institutions directly interact with the central level exist. These are MANEB,
EDMU, MIE, DTED, Teaching Service Commission, Supplies Unit, the University and
Domasi College of Education (DCE). All these institutions are in one form or another
directly concerned with the development and management of secondary school
teachers and supporting teachers in schools. However, it is reported that the roles
and responsibilities of some of these institutions are not clearly defined and there are
duplications in efforts.

The newly prepared National Education Sector Policy is a comprehensive strategy
for improving educational quality and access in Malawi, including secondary
education. 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 NESP sets a clear focus and a broader scope for the entire sector, not
many actors at the central level structures are adequately informed of its significance
and implications. Similarly, there is no strong common ownership of NESP amongst
the rank and file in the Ministry, and it® the mission within 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. There are also weak
linkages between the NESP and the MGDS as well as other centrally driven
strategies and policies. Internal coordination mechanisms are also yet to be fully
developed.

Universities understanding of their mission of preparing secondary teachers is fairly
clear. Yet, there is inconsistency between their professed mission and their curricula
in that it does not adequately include practical teaching and pedagogy. Furthermore,
the rigorous entrance requirements are not necessarily compatible with their mission
of providing secondary teachers B Mick Forster reports that universities are currently
only able to meet a fraction of the demand for teachers, around 20%. This is in part
because too few candidates qualify. UoM, for example, takes a very small number of
students and not all of them go into teaching b partly because of market forces, etc.
Mzuzu University graduates also donOt all go into teaching.

3.1.3. Institutional Context

Malawi Vision 2020 lays out the long-term development agenda for the country,
including education. The Malawi Growth and Development Strategy (MGDS) is the
basic strategic plan for reaching the Malawi Vision 2020. In addition to 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,
including education.

Despite the existence of these strategies, several constraints exist which impact
negatively on overall capacity. To begin with, knowledge of the MGDS and other
national strategies is largely limited to headquarters staff in the Ministry, at times only
to 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 of its implications for sector and operational reforms. Weak
institutional and policy linkages and coordination mechanisms between central and
sector ministries and departments contribute to the lack of utilization of strategic
plans as a basis for shorter-term and operational planning. The effect of this is
negative impact on how national strategies and policies are implemented and link
with sector strategies and policies.

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.

In addition to these general institutional conditions constraining capacity in the
education sector as a whole, the vocational-technical training sector is also weak and
incoherent. As a result, it is unable to influence policy with regards to secondary
school purpose, curriculum, etc., as a counterbalance to the academic focus
universities are looking for in the sub-sector.



3.1.4. Recommendations

The key finding in this area, that there is a lack of agreement amongst key
stakeholders and even within the Ministry as to the purpose of secondary education,
was discussed at length during the recommendations workshop. In the end, some
Ministry officials felt that the gap is really between secondary education as
envisioned in NESP and what is actually going on in schools. The resulting
recommendation is broader dissemination of NESP and the sector policy using
workshops for internal training and discussion and using print and electronic media
for dissemination to the public. It was felt that once everyone had a better
understanding of NESP then the problem would mostly be solved. The issue of lack
of agreement within MOEST was not addressed directly. However, change would
come about through the planned curriculum reform. Therefore a second finding, that
the curriculum reform is not adequately planned or costed in NESP, would be closely
linked to the dissemination of NESP and the resulting reorientation of the secondary
sub-sector. To rectify the oversight in NESP with regards to specific planning and
costing of the curriculum reform, it is recommended that funds be allocated to MIE for
the specific purpose of reforming the secondary curriculum.

Once the curriculum reform process has been initiated, key stakeholders will have to
be consulted, including but not limited to parents, the private sector, private training
institutions, and universities. Consultations are needed to ensure that the new
curriculum best meets the overall skills needed in Malawi.

At the central level, NESP adoption should lead to a review of relevant legislation and
some long-overdue updating in order to give MoOEST the powers it needs to fulfill its
mission.

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 & st ructure

The organization and structure section considers how the different parts of the
education system are put together, with a focus on the secondary sub-sector. It looks
at the formal elements that exist and tries to ascertain whether it is logically
constructed.

3.2.1. De-central level

There is a structural schism within the de-central organs of the education sector.
Primary schools are under the supervision and direction of district education
managers, who respond to the district assemblies and not the central MoEST,
whereas secondary schools are supervised and controlled by Division offices, which
are extensions of the central ministry. This represents mixed forms of
decentralization: district offices have devolved powers whereas divisions are de-
concentrated. The recently published devolution guidelines are not applicable to



secondary schools. In addition, divisions play a role in the primary sub-sector in that
the education support units are located in the division offices.

While mixed forms of decentralization are not unusual, in this case the result is that
secondary schools do not have their governing body relatively close to them. As a
result, it is not unusual for secondary schools to turn to the district education officers
for help. More critically, there is a responsibility gap between district and division
which can lead to some tasks not being done as there is confusion at times as to who
should do them. In the words of one source, OThereOs always an excuse.O The recent
expansion in the number of secondary schools also raises issues regarding span of
control, in that division offices are overloaded with being responsible for too many
schools, some of which are quite distant.

In the end, neither divisions nor districts are able to provide adequate support to
secondary schools. Divisions have limited capacity and are often quite distant,
whereas districts do not have the mandate.

3.2.2. Central level

The Ministry has approved organizational structures with clear chain of command for
supervision and reporting at centre, division and schools levels. The existing
structures include the Departments of Secondary Education, Teacher Training
Development and Tertiary Education as well as other departments that directly or
indirectly contribute to the management of secondary 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 universities. 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. Generally
speaking there are weak linkages among the various departments. Specifically,
technical departments operate in isolation without consistent coordination
mechanisms which leads 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.

There are also issues with the auditing committees in that Oessentially, they exist in
name onlyO and are not actually operational.

In addition to these problems within the central administrative structure, there are
issues in the division of power between the central ministry and the divisions. OThere
are certain things that are happening at the schools that arenOt known at central
levelO, particularly in terms of decision making, for example the placing ofpeople in
leadership positions.

3.2.3. Institutional Context

Capacity concerns impacting on the effectiveness of central and sector
organizational structures and institutional arrangements that affect secondary
education include weak linkages and coordination mechanisms between central and
sector institutions that result in lapses in the way policies are implemented and
wastage of resources and poor delivery of services. Within education, 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,
the reforms suggested in the functional review have not fully been adopted. 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

The current organizational structure has resulted in a gap in administrative services
provided to secondary schools. The recommendation is that secondary schools
follow the decentralization of primary schools and fall under the administrative
responsibility of District Education Managers rather than Divisions. At the same
time, the number of cost-centre secondary schools should be increased as quickly as
the schoolsO financial management capacity can be developed. The implications of
this recommendation are manifold. First, schoolsO financial management capacityd
budgeting, accounting, etc. b need to be enhanced so they can become cost-centres.
Second, district education offices need to have capacity to be able to service a larger
number of schools. There are broader political ramifications to this seemingly simple
task because district education offices are subordinate to district assemblies and not
the MoOEST. Some mechanism for increased financial support of district education
offices may need to be temporarily put in place. Thirdly, division offices roles and
responsibilities need to be re-thought as their administrative duties will be drastically
diminished. They will become more and more pedagogic support offices. Obviously,
this has implications on staffing and resourcing as well.

At the central level, increased clarity of roles, responsibilities and functions among
the various departments and specialized units needs to be targeted to reduce role
conflict, duplications, communication and reporting problems should be
accomplished through an evaluation and possibly revision of roles and
responsibilities of the departments and units.

Furthermore, periodic reviews of policies need to be implemented in order to make
sure they are up-to-date and relevant. Inter and intra ministerial communication
needs to be improved as well. 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 OOrganizational Culture



Leadership is a difficult issue. Cultural norms and expectations shape leadership
patterns and expectations. The OYes, BwanaO syndrome, for example, is not
necessarily bad in that it instills respect for leaders. The challenge is in making sure
that leaders are competent and confident enough that they do not hide behind the
OYes, BwanaO syftome to cover their inadequacies. Effective leaders help followers
overcome risk aversion and do not take advantage of their positions. 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.

Leadership capacity is about influencing organizational capabilities to achieve
planned objectives b about inspiring individuals to develop, improve and accomplish.
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 secondary education.

3.3.1. De-central level

There are significant capacity constraints at school level because of weaknesses in
leadership. Teachers present at the school but not in the class teaching when they
should, termed OAbsence on the premises,O was reported as common. OThey are
usually dragged from the staff room by class monitors,O according to some sources.
The study shows that there are many problems with teachers not giving all their
lessons, leaving during the day for personal reasons, coming to class late, and
coming to class unprepared. All of these problems are symptomatic of a lack of
leadership at school level that results in organizational culture that is laissez faire
rather then high performance.

There seems to be a general malaise in teachersO commitment to their work and
leaders are not effectively able to inspire and motivate them. In the sample schools,
staff morale is low, as can be surmised by the teachersO unwillingness to actually
teach. Period registers revealed a lot about teachersO lack of seriousness in their
work. Further problems reported include polarized school staff, no orientation of new
staff, no trust amongst staff members, no teamwork amongst staff members, no in-
service training, poor coordination between staff and management, inactive PTAS,
poor administration skills as manifested in inability of administration to obtain
sufficient resources, including appropriate staff as well as teaching and learning
materials. Teaching is not organized to maximize usage of teachers available.

An example of the general uncaring attitude towards learning, it was reported that in
one of the sampled schools the library is not accessible to students.

Weak leadership and a school atmosphere that is not conducive to learning was also
visible in student behavior. Students said they are involved in reporting late for
classes, low morale for attending classes, hiding within the hostel and irresponsible
behaviour like drug abuse, pairing, teasing, vandalism, theft, disturbing during
lessons and out of bounds.



PTAs expressed disappointment in the way hostels are being looked after. Indeed,
there is no maintenance of school infrastructure district wide and nothing has been
invested in maintenance, showing there is no maintenance culture either at school or
district level.

A clear capacity gap exists in terms of 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 officials in leadership position relate that they promote
development of leadership skills among their subordinates. Unfortunately, their
limited theoretical understanding of leadership limits their ability 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.

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.

Many of the problems in leadership capacity are the result of inadequate preparation

of personnel to move from technical to management/leadership positions. There is
minimal preparation for responsibilities. Sources point to Osome situations where a
director is still thinking like a technical officer,O and the thinking is reported to be,
OEven thoughlOm a director, IOm not capable of performingO because of lack of
preparation. One source said, OBecause leaders are not prepared to make good
decisions, the whole system is weak.O

More generally speaking, the Big Bwana Syndrome (or Yes, Bwana), 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 oneOs position and or arry favours.
At times, this leads to a negligence of duties. It contributes to Oupward delegation®
whereby subordinates pass all responsibility to their superiors, even if it is something
that they are responsible for. Negative effects include disempowering of subordinates
so that they do not take any initiative, poor decisions because of isolation of the
leader and an unwillingness of subordinates to suggest measures that may go
against the initial thoughts of the leader, and, on the other hand, overloading of
leaders with the tasks of their subordinates

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.

OMOEST hasnOt been stable in terms of leadership. Far too frequent changes of
Ministers, PSes, directors, blah, blah, blah. This instability causes lots of problems. If
government is looking at making education good, then this needs to be changed.O
While having the president of the country serve as minister of education speaks
mountains about the importance of education to the country, one effect is that the
permanent secretary position becomes more important. MOEST has had numerous
permanent secretaries in the past few years.



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. Leadership 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. Traditionally
centralized decision making processes have been the cause of significant delays and
frustrations in obtaining results and ensuring timely actions. Upward delegation of
responsibilities and decision-making has compounded this problem. Despite the
ongoing decentralization efforts, the culture of passing responsibility upward is still
quite strong.

It should be reiterated that the Big Bwana Syndrome is not only limited to the
education sector as pointed out above in section 3.3.2. It is a mindset issue that cuts
across ministries and sectors.

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

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. 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

Training, while necessary, will not provide the necessary skills in the leaders by itself.
But since training is part of the problem, one recommendation is that acceptable
norms of leadership performance and behavior be established and used as the basis
for training. It is also acknowledged that leadership in education is not necessarily the
same as leadership in other areas since critical decisions need to be taken on the
basis of what impact that decision will have on student learning. Leaders who do not
understand education are less prepared to make those types of decision. In that way,
training needs to be relevant. And, importantly, all training needs to be assessed with
regards to its impact. These systems all need to be developed, put in place, and
institutionalized through inclusion in plans and budgets.

The issue of preparing future leaders also emerged as a critical area for
improvement. Since leadership skills are learned by watching and working under
leaders, inadequate leaders produce inadequate leaders in a vicious cycle. The
recommendation, therefore, is that the system be changed from one that depends on
training, if any, of leaders after they have been appointed to pre-appointment
preparation. Entry qualifications for leadership positions need to be developed and
instituted. Pre-appointment training of future leaders needs to be offered rather than
periodic and unsystematic post-appointment training. This training needs to include
concepts and skills for preparing and grooming subordinates to fill future leadership
roles. And, importantly, it needs to be institutionalized.

Parallel to these activities in enhancing current leadersO skills and preparing for
tomorrowOs leaders, increased monitoring and inspection at the decentralized levels
is needed to make sure that leaders conform to the expectations of the Ministry.

Instability within leadership positions, particularly at higher postings, coupled with the
fact that many positions are held by Oactingd heads, sometimes for long periods of
time, are also difficult to address. It is expected that the recommendation to create
gualification requirements for leadership positions will eventually also reduce the
instability and appointment problems, though it could make the situation temporarily
work in the short-term due to a shortage of qualified candidates. At the same time,
government should be made aware of the negative effect that frequent leadership
changes has on the system. Lobbying and other awareness-building activities are
called for. The issue of long-standing OactingO leaders, who often feel that they do not
have the support and confidence of their superiors, should be addressed by filling
those substantive positions more quickly. 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.

3.4. Management systems & practices



In this study, management is considered to be fundamentally different from
leadership. While leaders emphasis is on the future, setting goals and inspiring
people to work towards them, managers focus on the day-to-day operation of the
organization to make it possible for the goals to be reached.

3.4.1. De-centr al level

Serious capacity constraints are noted at local level, both in and brought about by
poor management at de-central levels. 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. Teachers and other resources are not efficiently allocated or utilized, for
example.

According to EMAS reports there is failure by school heads to maximize available
teachers resulting in less teacher Bstudent contact. In most classes registers show
that teachers do miss classes frequently. In some cases only two or three out nine
lessons are taught in a day. There are cases where teachers spend most of their
time on outside and personal activities. This is in addition to the shortage of qualified
teachers in subjects like mathematics, science and technology in some schools. This
results in partial implementation of the curriculum which in turn negatively affects
science and technology, public examination administration and results. There is also
evidence of inappropriate record keeping of student progress. Management
instruments are not being used or there is no follow up by head teachers.

School level management is also weak because of failure to establish routines at the
school which allow students to take responsibilities, giving rise to poor relationships
between teachers and students.

PIF call for the need to devolve substantial management functions to districts and
individual schools. Currently, there is inadequate collaboration between schools and
district office, though officially secondary schools are under the administrative
supervision of divisions. More on this can be found in section 3.3.1 above.

At the division level the manager is responsible for finances, salaries, transfer of
teachers and also the discipline of teachers and students, most of which are
management functions, in addition to planning, monitoring and evaluation, which are
covered under another section of this report. However, a review of these functions
showed insufficient capacity in many divisions to fulfill all these roles successfully
which results in service delivery being compromised. Record keeping, for example,
seems to be poor. EMAS services are also very limited because of small EMAS staff
allocations, with the result that they cannot adequately support schools. Audit
functions are also not carried out as frequently as they should be. One major reason
is the serious qualitative and quantitative shortage of personnel in divisions. Division
managers are also not always trained managers.

Further capacity gaps were noted with regards to the flow of information. Currently,
information flows from the school to the division, bypassing the districts. If DEMs
want information on the schools in their districts, they need to request that from the
divisions.

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.

The plethora of institutions that are involved in the management and development of
secondary schools and teachers (MANEB, EDMU, MIE, TDU, Teaching Service
Commission, Supplies Unit, the University and Domasi Secondary School TeachersO
College) contribute to a gap in the support teachers receive. This has negatively
affected their morale to the extent that around 10% leave the profession annually.
This high rate of attrition, coupled with low capacity to produce qualified teachers, is
likely to worsen the teacher-student ratio even more.

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.

Reports indicate that there are weaknesses and deficiencies in university
management system including the absence of clear regulations governing such
processes as the creation of posts, appointment of staff and tenure system. Such
managerial weaknesses affect access, equity and other issues. There is limited
access in the university largely due to shortage of space and lack of sound modalities
of admission, largely to the detriment of special needs and female students. This
applies squarely to the education of secondary school teachers.

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. Most of the time, there is a lack of will to apply the systems appropriately,
thereby undermining management effectiveness.

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 result 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.

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

Overall the working group at the recommendations workshop noted that the main
issues surround institutional capacity to manage and deliver both the core and
supporting education related services. Management at all levels needs to be
strengthened. Of all the constraints, the qualitative and quantitative shortage of
personnel is the most critical problem, followed by the absence of competencies,
skills, knowledge and right attitudes related to management, planning, monitoring
and evaluation. The first and most important recommendation is that government
should invest significantly to capacity building in the education sector. 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 filling posts with unqualified personnel. To do this it should conduct a
management training needs analysis at all levels, design, develop and implement,
modular demand driven management development programmes. The starting point
for this exercise should be a review of the current management training programmes
for schools and other supporting institutions. The review is necessary in order to
ascertain the relevance of the current programmes. Ultimately, a leadership and
management career path needs to be created in which clear and transparent
qualifications for managers are established, and they are held to higher performance
expectations. In turn, they would receive higher compensation and have
opportunities to rise to higher positions of authority. Financial resources would need
to be dedicated specifically for this purpose, and for managerial training in general.

In addition government should re-introduce performance appraisal as a management
tool. The appraisal tool should be used for monitoring performance, management
and professional needs. It should not be seen as a punitive tool. At the end of every
year the tools should be reviewed in order to establish emerging management and
professional development needs.

Some poor performance in the schools may also be attributed to in-adequate
supervision. As noted there is serious shortage of supervisory staff and resources. It
is recommended that hitherto, government should train and post staff into
supervisory posts and provide adequate financial and other resources as well. To
some, it is important that the performance incentive scheme be introduced in the
education sector if at all performance is to be improved. The scheme should include
both financial and non-financial rewards such as promotions and meritorious
recognitions. Such schemes would go a long way to motivating personnel so that
they work hard.

Currently not many officers are following and implementing standard operating
procedures. The end result is that there are a lot of anomalies including corruption
and absence of transparency and accountability. It is recommended that current
standard operating procedures should be assessed to established reasons why most



officers do not want to use them. The assessment should also examine whether
these procedure enhance or inhibit good performance by officers. Appropriate
interventions should then be designed and implemented to address shortfalls in the
implementations of systems and procedures.

Record keeping needs to be strengthened overall. Regular in-service that includes
record keeping and utilisation should be instituted. This is in reference to both
financial records and human resource records.

Lack of communication guidelines, inadequate communication infrastructure, and
unclear communication paths (who should be receiving what information, when) need
to be rectified through improving the communication infrastructure at all levels,
strengthening capacity in communication, and defining clear communication
channels and needs. Communication and coordination 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).

The existence of dual systems for project implementation (government and donor-
initiated) is common in developing countries. Donors need to be more conscience of
their impact on capacity and harmonize their implementation arrangements with
those of the government to the greatest extent possible to reduce capacity depletion
and actively improve domestic systems and processes. Donor co-ordination needs
improvement. The adoption of NESP should help in this regard since all future
projects will be aligned to the NESP.

3.5. Planning & M&E

Planning & monitoring and evaluation are also a management functions, but they are
dealt with separately because they are particularly important to development.
Strategic and operational planning are covered, as are systems and mechanisms for
monitoring implementation of plans and evaluating their success, which in turn
should feed back into planning.

Monitoring is defined as the systematic and continuous collecting, analysing and
using of information for the purpose of management and decision-making. The
purpose of monitoring is to achieve efficient and effective performance of an
operation. Monitoring provides a system that allows for timely and appropriate
intervention if a project is not adhering to the plan. Monitoring is simple in its
essence: checking that the work is being done and that the results of the work lead to
the desired outcome. Monitoring and evaluation should be coupled with evidence-
based decision-making

3.5.1. De-central level

Planning and budgeting functions at the de-central level face a number of challenges
that impact on capacity to effectively deliver services and implement programmes.
Ideally, decentralized planning, monitoring and evaluation should feed into national or
central planning and M&E systems. However, education planning is highly
centralized and, given inadequate HR staffing levels and lapses in linkages and
communication between the centre and schools, there are serious questions in
whether fully address the needs of districts and schools.



Interviews with the school heads revealed that the school administrations do their
own planning of activities at the school level. Planning is done by the head in a few
schools, but in most schools it is done by the whole faculty; various departments
come up with departmental plans and these are then consolidated at a faculty
meeting to come up with the schoolOs opeational plan. The individual teachers plans
feed into departmental plans. Planning at the individual level mostly comprises of
coming up with schemes and records of work.

Most secondary school heads claimed that they do have strategic plans and yearly
activity plans which are meant to guide the schools in achieving their mission
objectives. However, they were not made available to the consultants. According to
the headmasters, in most schools however the yearly plan and the strategic plan are
not related. The gap between strategic and operational planning at local level is
large and negatively impacts the ability to reach strategic goals. Planning is
apparently used to list what needs to be done, but without clearly leading to anything
longer-term.

As was the case in primary education sub-sector, there are also are also capacity
issues in the way data is collected and utilized. Data from EMIS, for example, is used
for updating the status quo, with little usage in decision-making and management of
education functions at the various levels.

The de-central level is heavily characterized with weak or low monitoring capacity.
Overall, the system exhibits a general lack of a monitoring and evaluation culture, so
what M&E processes may exist are not routinely or systematically implemented. 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.
This introduces a big gap in monitoring of implementation of the schemes of work at
the school level.

While it is expected that parents and local communities should participate in
monitoring of schools, this role is not clearly defined.

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 capacity gaps 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
MinistryOs 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 MoOoEST M&E unit
does not link well with the Education Management Information System (EMIS). This
is also reinforced by the fact that the MinistryOs M&E process is not inclusive of
broader range of stakeholders.

The MinistryOs capacity to plan and monitoeffectively 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
qguestionable, 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 MinistryOs 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 MinistryOs need to improve expenditure planning and monitoring systems.

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 MinistryOs strature.

University Education Departments have both strategic and operational plans. Some
of the institutions have five-year strategic plan. Their strategic plans define their
visions, missions, objectives and activities that will lead to the achievement of the
defined activities. In most cases the strategic plan was developed using consultative
methods, and to some extent they are linked to the strategic plans for the entire
colleges. Some of the strategic plans were developed with the assistance of
consultants while others were developed using internal resources. The fact that some
strategic plans were internally developed shows that there is some capacity. The
weakness cited is that scarcity of resources does not allow them to implement their
strategic plans fully. This is evidence that there is no direct link between the strategic
plans and the budgets of the said institutions, weakening the plans and diminishing
overall planning capacity. The link between strategic and operational planning was
also unclear.

All University Education Departments indicated that they meet regularly to discuss
management as well as operational and academic issues. Records of such meetings
are kept and are also passed in to University Management. Again, indications were
that follow-up is weak and limited resources do not allow departments to implement
their plans. Monitoring and evaluation capacity gaps, therefore, exist in universities
as well.



One University Education Department indicated that they keep two types of studentsO
records: Academic and discipline. They have recourse to these only when
necessary. They do not have capacity to counsel students on the basis of their
disciplinary records.

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.

The Divisional Education offices of the Ministry of Education indicated that they have
operational plans in form of calendar of events or activities. The activities that are
included in the operational plans cover: maintenance works of physical infrastructure,



in service training for teachers and other supporting staff in compiling and
procurement, inspection and supervision of schools. The Divisions pointed out that
due to scarcity of resources they are unable to fully monitor and evaluate
implementation of planned activities and their impact.

3.5.4. Recommendations

The issue of limited capacity to plan, monitor and evaluate programmes is imminent
at all levels in the education sector. At the school level, it is clear that officers do not
have the planning competencies. It is recommended that government should
implement some training programme in planning for school managers. In addition,
they should also be imparted with monitoring and evaluation competencies. This
should happen with all officers involved in this process so that they understand that
the lower level feeds into the higher until the whole process is completed. Apart from
the planning and monitoring competencies, it is recommended that the Ministry
should introduce a sector wide M&E framework. Furthermore, the means and
processes of data gathering and therefore the quality of the data that is used in
planning be reviewed and consolidated. In particular the capacity of the official data
source EMIS should be enhanced so that it can respond better to demands from its
operating environment.

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 the above 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 rest of the planning department need to
be strengthened.

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 completed 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

Human resources are the most basic resource of an organization or institution. How
they are recruited, trained, motivated, and compensated is crucial to the
effectiveness of an organization. In short, personnel employed should be adequate in
number, have appropriate qualifications, and receive sufficient training to perform
their functions effectively

3.6.1. De-central level

In secondary school there is generally an inadequate supply of teachers, especially
in CDSSs. As a result, teacher-student ratios are particularly high in CDSSs. AIDS is
having a devastating impact which further depletes the teacher population in schools.
This has reached a point where in some cases classes have no teachers.

Aside from lack of teachers, the majority of teachers in secondary schools,
particularly in CDSSs, are reported to be academically and professionally unqualified.
For example in one district, while the PIF target for qualified teachers is 100% the
district status is 25% giving a gap of 75% which in actual figures means that there
are only 25 qualified teachers out of 100 teachers in the district.

Science and Maths are particularly hard hit. A needs-assessment study conducted
by DTED and Mzuzu University showed that the under-qualified teachers in
mathematics and science lacked content knowledge and proper methodologies. The
majority of teachers in CDSSs are not qualified mathematics and science teachers.
The Secondary School Teacher Improvement project trained only 1122 out of 2500
teachers who had been targeted, and fewer teachers in CDSSs were part of this
training because most mathematics and science teachers in theses schools could not
meet the entry requirements!



The lack of adequate pedagogical preparation is apparent though EMAS reports,
which give some insights into what goes on in classrooms in Malawi. It is observed
that both qualified and unqualified teachers adopt methods called chalk and talk.
Even qualified teachers do not use participatory methods, and the issue stems from a
negative attitude toward planning successful teaching and learning. The weaknesses
include lack of variety of teaching methods and lessons are teacher centred.

Furthermore, the reports show that some teachers do not prepare adequately and
thoroughly for their lessons. Teachers lack creativity, according to the results. Some
teachers go to class without teaching and learning materials. Class participation is
frequently low because there are no activities at all and there is no promotion of
critical thinking. In some cases students do not even take notes, let alone develop
their own ideas during lessons.

There are also reports that indicate that some teachers do not mark pupilsO exercise
books and homework. It is reported that teachers fail to use assessment results to
inform their practice and so improve their teaching. Further it is reported that
schemes of work provided by most teachers do not cover curriculum objectives.
Chief ExaminersO reports from MANEB also lament the inadequatecoverage of
content in many subjects like p/science, mathematics, biology, B/knowledge, Social
studies, to mention just a few. On the whole the quality of teaching is generally weak.

Even after training in SMASSE, improvement toward changes in teachersQCattitudes
toward teaching science were far from complete. Most teachers were not writing
ASEI lesson plans as given in the training because apparently formulating ASEI
lesson plans which were taught during training was still a big problem to teachers.
Most teachers were using group discussions which were monotonous and seemed to
lack the skills to vary activities to keep students engaged. Teachers still found it
difficult to manage time, especially when many activities are involved. lon the other
hand, i many schools there are large classes which make it impossible for teachers
to use proper teaching skills.

Capacity to supervise was assessed by looking at how progress against planned
work is continuously checked. Mechanisms for supervision at the individual level can
be said to exist in most schools. Teachers are able to collect student data in the form
of grades which they use to check progress of their work. At departmental levels, the
head of department is responsible for supervising teachersO work rainly and wholly
by reviewing their schemes and records of work. This review was alleged to be done
twice a month. It was observed that while this is theoretically good, it does have a
loophole in that the department head does not monitor the actual work or how the
teachers teach. For example, the head does not verify the methods that the teachers
use or whether he really taught or just reported that s/he taught a particular topic.
The central ministry and divisions do not also supervise teachers.

One major problem reported is the use of language for communication. English
proved to be difficult for both teachers and students and has an enormous impact on
the teaching and learning process as a whole.

At the division level human resources are problematic. Divisions are predominately
management units, with EMAS as a pedagogic unit based at the division offices. The
quality of accounts and human resource personnel has a lot to be desired as most
are junior clerks and under qualified. Those that hold senior positions are those who
have risen from the junior ranks and still display little capacity to work harmoniously
with the managers. The position of Desk Officer (DOS) of Secondary at the Division



level, which is crucial in secondary school administration, is not substantive, and this
prevents full-scale activities from being carried out. The planning section is also full of
clerks who are not well versed with statistical analyses of EMIS, posing a big
challenge to the compilation of accurate data at this level. Compounding these
capacity gaps, managers usually have received no training and are forced to rely on
their experience as managers elsewhere, if any. In most divisions, there are many
vacancies. Further capacity depletion is caused by absenteeism, whether for health
or professional reasons, such as training workshops. AIDS is a growing problem.
During the field visits, for example, only one person was in the division office at one
of the divisions visited during this study.

EMAS, which is responsible for supporting teachers in their classroom work, is
understaffed and this poses a challenge in the ability of the inspectorate to visit all
schools on a regular basis. Methods and Advisory has two people only representing
language and science subjects. The result is that the Division is unable to implement
inspections and supervisory missions. For the Division to implement inspections, it
calls for assistance from other Divisions. Ideally, this Division should have 12 people
in the Methods and Advisory Services.

A typical inspection by the Division should focus on the following areas: Teaching,
learning, administration, and grounds or the environment of the school. However, this
is not being adequately covered because of shortage of staff, financial resources and
transport. Thus, the monitoring and evaluation function is not being adequately
implemented because of capacity problems.

The Division Office has limited development programmes for teachers. The
Divisional EMAS periodically conducts ad hoc INSETs for teachers using the cluster
system, but this approach has not reached a point where it can give an impact on
improving quality of teaching in secondary schools. Poor inspection of schools and
teachers has also led to weak supervision of quality of teaching and learning in
schools.

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.

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.



The department of Human Resources, Management and Development is mandated
to deploy personnel in the different departments of the public sector. The department
is responsible for deploying accounts personnel, human resource and management
personnel and support services personnel such as the secretarial and clerical
services. The Teacher Development Unit (TDU) looks after the training of teachers,
the Teaching Service Commission employs and promotes teachers and the Ministry
deploys them and manages them with the help of the TDU.

A scrutiny of the system shows that the recruitment and deployment of teachers is
inefficient and not deliberately targeted for female teacher trainees. Only 18.6% of
the teachers are female. In the system 86% of the teachers are academically and
professionally unqualified. As if this is not enough, a total of 1,014 teachers left the
profession in one year giving a total attrition rate of 9.7% and this is considered as a
very high rate. In addition, 166 secondary school teachers died in 2005 and a
significant proportion were due to HIV/AIDS. Clearly the impact of HIV/AIDS requires
urgent attention. Investment in teachers will continue to be wasted if teachers die
after only a few yearsCof work.

There is very limited ICT staff and skills across the Ministry. This is manifested in the
lack of specialized teachers in some subjects in the curriculum such as computer
science and technology and physical education.

The PIF advocates for a revision of the curriculum and currently the revised
curriculum has not been oriented to all the teachers and the gap was estimated at
70% ignorance of the curriculum. In addition to this there is need for the training of
the unqualified teachers who are in the system. The PIF target for INSET for
unqualified teachers is one for each of the 13 subjects per year but only eight took
place in 2004, and the period allocated for the training is one week which is not
adequate to cover the topics which were identified as needing special attention.

From another front, the Junior Certificate of Examination is considered as of minimal
value in terms of employment and there have been calls for its abolition.

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.

Teaching staff in teacher training institutions largely remains junior, with Ph.Ds
mainly concentrated at Chancellor College. At Domasi there is currently about 50%
staffing capacity with about 80% holding masterOsdegrees and the rest having first
degrees. In terms of output of teachers there is a large gap as only about 400 are
produced annually as opposed to about 2000 teachers required each year. NESP
estimates that only 10% of those who graduate from university go on to teach in
secondary schools and this gives an indication of the attractiveness of the teaching
profession in the country. Shortage of staff in colleges like Domasi affects how
departments deliver their work as lecturers seem to be overworked through out the
year. Some lecturers are recruited by the Academic Committee while others are
recruited by the Teaching Service Commission. A training plan to upgrade the
lecturers is available but it is not clear how this is going to be executed or financed.

There is also a serious concern about the supply of mathematics and science
teachers at secondary school level. In addition to this there is also need for qualified



special needs teachers in the colleges and followed with the necessary inputs for
primary and secondary schools.

Overall, it was found that there is low level of ICT critical skills development in tertiary
institutions and the usage of ICT was rated at a mere 50%. Training is needed in
almost all fields but it has been shown that the quality of school management is
affected by inadequate training of managers.

A training programme by SMASSE showed that teaching heavily mixed classes of
participants with different abilities during INSETS is a challenge. There is also an
inadequacy of human capacity to manage a training project like SMASSE. As a
requirement, Domasi College of Education and SEED were expected to release full
time project administrators. This has not been possible because mathematics and
science teachers are in short supply. It has only been possible to release officers on
a shared time basis. Coupled with other problems there is danger that sooner or
later teachers who have been trained may go back to their old ways of teaching
because of the lack of effective supervision and follow-up.

At Chancellor College a maximum number of 200 students graduate per year but
about 40% do not go into teaching. While the college has enough lecturers in
education with most of them holding PhDs or studying for PhDs, there are always
very few students who graduate in mathematics and science. For example, only one
student graduated with physics in a period of four years. In some departments the
representation of female lecturers is low. Sitill, classes are said to be large and
assessment becomes a problem to the lecturers. There is a fund for research but not
many apply for it resulting in few research papers being produced in the faculty.
While heads of departments and deans are appointed with no regard to preparatory
management or administrative training, a new training programme for them has been
identified abroad and is accessed through application.

The University is currently producing less than 400 secondary school teachers
against about 2000 teachers who are required to be graduated annually in order to
reach PIFOs proposed qualified teachepupil ratios. It is obvious that if the current
level of production of teachers persists secondary education will continue to rely on
unqualified teachers who as indicated by the dwindling levels of performance are not
able to manage their classes well. This coupled with lack of subject knowledge is
reflected in the continuing lowering of performance of students in national
examinations especially in CDSSs.

There seems to be a general malaise in teachersO commitment to their work which
suggests that there is need to set up systems that support and encourage teachers
by giving them a better package, an attractive career ladder which recognizes their
work with promotion and other rewards.

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.

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 MinistryOs 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.

The MinistryOs 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 MinistryOs 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 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

Gaps at the school level have been identified in teacher capacity, managerial
capacity, and administrative capacity, particularly in the accounts department. At the
division level, management and accounts deficiencies were also noted, quantitatively
and qualitatively, and the number of professionals working in EMAS and their training
is also at times inadequate for their responsibilities. These capacity limitations have
had negative effects on the quality of education, which, in terms of student
performance, has been declining for the past decade or so. The delivery of lessons
has been wanting and support to schools has dwindled considerably. To address
these gaps several strategies need to be considered.

First the issue of shortage of teachers derives in large part from poor planning,
especially when CDSSs were being created, coupled with a lack of a clear policy on
posting of teachers. More important is also the issue of the teaching profession
being less attractive than most professions in the country. These are issue of both
policy and the inability to implement policies which may already exist. Therefore in
the short term it is imperative to increase the training capacity in colleges of
education so that adequate numbers of teachers can be supplied. The issue of bed
space dictating enrollment is currently being addressed via distance mode of training
and enrolling students on non residential basis. Colleges of education should pursue
this line of action while resources are increased to ensure adequate teaching and
learning materials for the increased student populations. In addition to this the
existing policies on teacher recruitment and management need to be reviewed to
reflect a consistent supply and rationalized deployment of teachers. The NESP
should be in the fore front in insisting on the desired supply, recruitment and
deployment of teachers to insure that the quality of teaching and learning is not
compromised by lack of adequate teachers in schools. A much talked about issue is
to make the profession more attractive than it is now. Attrition due to resignation and



loss of new graduates to other sectors is considerably high indicating a need for the
sector to provide the necessary incentives to make it an attractive profession. Issues
of teachers not wanting to teach in rural areas can be prescribed both in policy as
conditions of service which go together with compensatory provisions.

In the long term the training capacity should be increased through agreements
between MOEST and universities regarding the minimum supply of teachers with
specific electives the ministry would expect from the universities in a given year.
This, however, should emanate from government policy documents such as the
MGDS which at the moment do not seem to say much on the direction the education
sector must take to address many issues, including that of quality. There is therefore
need to lobby policymakers to include education as a priority in national development
programmes. This would empower both the universities and the ministry to take a
more serious approach in addressing issues of teacher production as well as
attracting teachers and keeping them in the system.

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.

A large portion of the problems highlighted at the de-central level have to do with
teacher competence. The bottom line is that teachers lack content knowledge and
pedagogical skills, and, not infrequently, inadequate mastery of English. Teachers,
even after receiving training, do not seem to apply what they learned in colleges. Itis
clear that there is resistance to change and to the use new methodologies. It is also
thought that the secondary teacher education curriculum may not be appropriate and
worsened with high enrolments in schools. Furthermore, support to teachers and
schools is minimal and not coordinated so that teacher improvement is difficult to
bring about. Therefore, changes need to be made to the pre-service preparation that
teachers are getting, as well as dramatically improving teacher supervision, support
and in-service.

In the short term there is need to review the college curriculum so that it is
harmonised with the school curriculum. A task force should be set up, composed of
high officials from MoOEST secondary sub-sector and university education department
to compare secondary and university curricula. Communications channels between
colleges and schools need to be established so they can share new information and
update each other on new problems and possible solutions in teaching and learning.
In the long term it would do the system well to ensure that the quality of teaching and
learning in schools remains acceptable by developing clear teacher career paths
which are related to continuing professional development. This means that teachers
will be rewarded only when they showed some professional growth.

Reforming teacher supervision, support and in-service should be done together so
that supervision not only provides direct support to teachers through reinforcing good
teaching practice through direct feedback based on objective observations, but also
helps identify teachersO needs so that appropriate irservice can be provided to the
teachers. Furthermore, such an integrated teacher supervision and in-service
system should provide feedback to universities and pre-service institutions so that
they can revise their programs to become more effective.

It has also been shown that EMAS is not effective mostly because there are many
unfiled vacancies, most EMAS officers have not received training in teacher
supervision, and that there are inadequate resources made available to train the
existing cadre. Therefore the immediate requirement is to have an annual budget for



training SEMAs followed by the actual training of the present cadre of SEMAs. This
will require the identification of trainers in supervision. In addition head teachers also
need to be trained in school-based supervision to complement SEMAs efforts as part
of the integrated supervision and in-service system. In the long term there is need to
fill all the existing vacancies in EMAS. There is also need to design a standard
training programme for advisors at all levels. Aspects of supervision should also be
included in pre service training of teachers. Last but not least a clear career path for
advisors would help this position to be attractive and improve efficiency in
supervising teachers. In this way the quality of supervision would be enhanced.

In addition, clear staff appraisal is missing, especially for teachers. The main reasons
for this are that there are no guidelines for appraisal in the system and that the
Teaching Service Commission does not have appraisal based on professional
competence in its system. Furthermore when SEMAs appraise teachers there are no
follow ups on the appraisal by other stakeholders meaning that the information is
never useful to anyone. It also appears that the system is more accommodating to
the support service than to the teaching force which is the cadre handling the core
function of education. School managers who are best situated to appraise teachers
do not have the skills to do so. This is both a policy problem as well as an
implementation problem and solutions should focus on these. In the short term the
immediate action is to overhaul the current appraisal system so that teachers are
promoted based on clear performance standards. This should include the promotion
of teachersO career progression and encourage teachers® continuing professional
development. It should be based on EMAS reports as well as school managersO
reports. This means that school managers also need to be equipped with appraisal
skills.  Results of interviews can then be used to supplement professional
competence. In the long term the appraisal policy should be fine tuned together with
a new and comprehensive promotional tool to match the new teacher career paths
and accreditation. In this way the quality of teaching will be enhanced and
management of teachers will be made easy.

In the same vein, a career path for school administration should be established so
that a professional corps of education administrators will be created and that
managers at all levels will receive the training they will need before appointment.

At the central level, human resource management was identified as a general
weakness, which contributes to shortages of key staff at all levels. Some areas, such
as policy analysis, cost-benefit analysis, ICT, management and leadership, have
critical shortages of specific skills. Training is usually done ad hoc and after
appointment to new positions, also signs of inadequate HR management. Low pay,
poor working conditions and unrewarding or unappealing career options contribute to
low motivation among teachers and others in the sector. Therefore, serious effort
needs to be given to strengthening human resource planning and management at the
central level. Likewise, complex and time-consuming recruitment procedures
contribute to staff shortages, so recruitment policies and practices need to be
reviewed with a view to streamlining them, possibly in combination with the on-going
decentralization efforts. Furthermore, compensation packages (including careers and
non-salary benefits) need to be enhanced as much s possible to ensure public sector
can fulfill its human resource needs. HR records and recordkeeping need to be
improved in order for them 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.
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.



Ministries® ability to makeHR 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. 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.

Improvements in working conditions will also help improve motivation and
productivity.

3.7. Financial & Physical Resources

Financial and physical resources are also crucial for an organization. Money is
sometimes called a universal resource since with adequate finances, physical and
human resources can be obtained. However, it is not just the quantity of financial
resources that are considered here, it is also how they are managed. This is often
referred to as Public Finance Management (PFM), and looks at such elements as
quality and accuracy of the budget, accounting, auditing, etc., supply and quality of
available infrastructure, equipment and material resources. PFM is an area that
usually receives a great deal of attention from donors, particularly those who prefer to
make financial contributions.

Physical resources are of two basic types: durable and consumables. Durable can
further be divided into infrastructure and equipment. All of these things last for
several years and should be included in an inventory. They require regular
maintenance. Consumables, by contrast, are materials that are used in the normal
course of business.

3.7.1. De-central level

Overall, school-level financial resources are very limited, especially in boarding
schools. Funds for most schools come from the ministry through the division and also
tuition fees. These funds are usually available at the beginning of the school year. It
was revealed that some schools have closed early on several occasions due to
insufficient funding. The government has, however, recently turned a large number of
schools into cost-centers, meaning that they receive allocations directly from the
Ministry of Finance. One division now has fifty secondary schools that are cost
centers. These schools process their payment vouchers which are sent to the
division which sends them to Accountant General for payment. Cheques issued
follow the same channel. For cost-center schools, the Ministry of Education is only
responsible for paying the teachers.

The other secondary schools that are not cost centers place a huge financial
management burden on Divisions since they have to manage all the schools financial
affairs. With over seven thousand teachers in one division and over fifteen thousand
in another, qualitative and quantitative shortage of personnel in the division office is
resulting in compromised service delivery. For example, one Division accounts has
ten people instead of the twenty it is supposed to have and is headed by an Assistant
Accountant instead of an Accountant. The result is that they perpetually lag behind
processing of accounts and salaries.



One of the problems lies with the fact that MOEST does not supply accountants, they
come from MoF. This can lead to frequent changes in accountants and the
placement of accountants with no experience in education and it takes time for them
to learn the financial requirements and priorities of the education sector.

Budgeting at the school level in some schools is done by the head alone, while in
other schools it is done by the school faculty. In those schools that budgeting is done
at a faculty meeting, different departments come up with their own budgets and then
these are consolidated at a faculty meeting to come up with the school budget. The
main budget lines include; utility bills, stationery, teaching and learning materials,
transport, leave grants, maintenance, fuel expenses. It was reported by some
schools that while the budgeting is done by the schools, the divisions also dictate
how much money can be allocated to a department and to a particular activity. This
shows that there is still centrality in budgeting. Capacity to budget is there in many
schools, however it was revealed from the study that some schools have closed early
on a number of occasions due to insufficient funds, but also due to poor budgeting,
indicating that there are gaps in budgeting capacity in many schools.

For most schools account keeping is done by accounts clerks, many of whom are
unqualified, and many schools have vacancies for this position. The heads also held
that the funds can only be used for budgeted activities, so they are aware of the
usefulness of a budget as a controlling instrument. All the heads said they report their
budget expenditure to the Division every month. The review was unable to obtain
details of financial outlays for the schools because of time constraints.

Divisions are the deconcentrated arms of the Ministry of Education. They are
charged with the responsibility of managing primary and secondary schools as well
as teacher development centers in a number of districts within their jurisdiction areas.
Their typical portfolio of responsibilities includes: managing finances, human
resources, planning, monitoring, evaluation and supervision of learning and teaching
methods, general management of the decision, internal audit, sports and tikwere, a
section promoting the new primary school curriculum.

A large Division employs over sixty people. A review of the establishment revealed
both qualitative and quantitative shortage of personnel in all the mentioned above.

The divisionsO capacity to audit schools is low because there is one internal auditor to
serve one hundred schools in one division, for example. The head for one school
visited in the study could not recall the last time his school was audited.

Over half the schools have basic infrastructure. Some heads reported that they had
sufficient classrooms while others said they do not have adequate classrooms. For
example, the head for one school said he had eight classrooms but his school
needed to have 12. Of the three heads in one Division, two said they do not have
adequate space for the administration while one said they had adequate space. The
schools have other infrastructures that include boarding facilities, kitchen,
laboratories and teachers houses. All the schools, however, reported they also
needed a (bigger) library, (better) laboratory, dining hall, maize mill and clinic. This
shows that in most schools physical resources are inadequate, particularly if the
practical curriculum called for in NESP is to be taught in a concrete a hands-on
manner. It was not possible in this review to relate the number of students per school
to the physical infrastructure using established international standards.

The conditions for the school classrooms and buildings, according to the heads,
ranged from very good, to fair, to bad. All the schools had poor paint jobs and had



not been painted recently; sources said the schools were last painted in 1963, 1993,
and 2004, for schools A, B and C respectively. This highlights the fact that
maintenance is a big concern in all schools and Divisions. To rectify this problem
Government is setting aside MK2 million per annum per Division of maintenance.
The Division managers who were consulted testified that this is far from being
adequate

Maintenance for the schools is mainly the responsibility of the school itself, although
the head for school C held the government responsible for the same.

Equipment was available to all students in the schools and it was in usable condition.
The heads also said the equipment is maintained when need arises. This picture
may, however, change as the sample of schools consulted increases. There are
significant differences between the day or community secondary schools and the
others.

All the school heads said that they kept a proper and up-to-date inventory. The heads
indicated that their personnel have the materials (consumables) they need to do their
jobs and that the materials are replenished on a monthly basis. Inventory for
consumables was also kept, however the keeper of consumable inventory differed
from the deputy to HRM and stores clerk, raising questions about the accuracy of the
inventory. The general material distribution was from the stores to the heads office to
the heads of departments and to teachers and sometimes to students.

The schools procure all consumables, teaching and learning materials. With the
current procurement campaigns being made by the government, it would appear that
some school administrations have began to understand and follow recommended
procurement guidelines. One school head explained that their procurement is done
by acquiring three quotations and discussing which one is the best, though the
cheapest is not always chosen. It was discovered in some schools that the
recommended guidelines are not being followed, indicating that there is limited
procurement capacity in many schools. There are also transparency issues with
regards to procurement. How the school procures materials and services is only
known by the heads, and the whole procurement process in some schools is done by
a committee of one person which is contrary to the recommended procurement
procedure of establishing internal procurement committees (IPCs). There is a strong
need to reorient school administrations to the current and accepted procurement
guidelines and perform increased audits.

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 MinistryOs establishment. This entails less budget is



available to 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 secondary 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 and donors. 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.

Lack of financial prudence, management and information systems compromise
educational standards. One Education Department official indicated that physical
infrastructure ranging from classrooms; laboratories, library, teachers houses and
accommodation were a major constraint affecting the quality of education. The
recommendation was to always relate the sign of the university with the number of
students and the physical infrastructure.

Procurement practices in Malawi are going through changes University Departments
registered concern and frustration because there are no people who are professional
qualified to manage the procurement function.



3.7.3. Institutional Contex t

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
secondary 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

At the de-central level it was clear that schools have limited financial resources which
bring about many problems in the functioning of the schools. Increasing resources
allocated directly to schools, such as increasing school fees, will likely reduce many
of the problems besetting the schools, although this will have to be coupled with
increasing financial management capacity at school level as well as increasing audits
of schools. Schools should also have accounts clerks to assist the head in the
management of the finances. In the long term it will be necessary to make all
schools cost centres. As sources of funds for schools seem to be elusive it may
become necessary for Government to establish some kind of a levy to support
schools in the country.

It is also of concern that boarding schools do not have money at the beginning of the
term and therefore are not able to procure materials in good time for the termOs
activities. The reasons are that the fees are low and schools cannot manage to keep
seed money necessary for starting the new school year. One recommendation is to
revisit the school fees policy with a view to increasing fees and for government to
increase funding to boarding schools. Needy students who are unable to pay should
be provided with bursaries that are reliable as some bursaries take a long time to
honour their pledges. In the long term the it will be necessary for government to
increase the budgetary allocation to education with a view to enhance the quality of
secondary education in the country. Government should also lobby for subsidized
utilities such as water and electricity since these take up much of the school funds.

Shortages in financial and physical resources are aggravated by slow procurement
and ineffective allocation of existing resources, in part a result of 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. PFM at local levels needs to
be strengthened. Sufficient well-trained staff for financial positions needs to be
guaranteed. 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.



Delays of procurement also need to be addressed. 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. 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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