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Executive Summary 

Post-2002, the Government of the Punjab has implemented a number of reforms in the areas of 

teacher recruitment, retention, deployment and accountability. Research suggests that teacher 

competencies and pedagogical content knowledge, among other factors, have a significant 

impact on student learning outcomes. This, in turn, highlights the need to establish a connection 

between teacher training and recruitment and retention to ensure that (i) competent teachers 

with the requisite pedagogical skills and content knowledge are able to enter the public education 

sector, and (ii) existing policies and politics provide them with the motivation to continue 

working effectively in this sector. This report documents existing trends and outcomes in teacher 

recruitment, transfers, postings, absenteeism, qualifications and pre- and in-service training, and 

explores the relationship between major policy changes and these outcomes. Moreover, it 

investigates the political economy and institutional constraints that undermine the effective 

implementation of these policies. 

Literature from the developing world points to numerous issues that are of importance for 

effective teacher training, recruitment and management. The broad consensus suggests that 

teacher competencies, pedagogical content knowledge and qualifications have a significant 

impact on student learning outcomes. However, minimum qualifications do not necessarily 

define teachersõ competencies: teachers may have the requisite qualifications on paper but not 

necessarily the competencies or subject knowledge needed to be good teachers. There are many 

ôunmeasuredõ teacher characteristics that are equally or more important for student learning, such 

as the ability to convey ideas in a manner conducive to learning, to create effective learning 

environments for students of different abilities and to teach creatively. 

While it is important to recruit good quality teachers to ensure better learning outcomes, it is also 

imperative that these teachers are offered conducive working conditions and sufficient incentives 

to remain effective teachers. Literature suggests that teachersõ motivation to work in this field is 

undermined by numerous factors such as studentsõ lack of commitment, discipline problems, 

limited teacher input and influence over school policies and lack of support for the teacher 

(UNESCO, 2006a). Teachersõ motivation is also affected by their familiarity with the curriculum 

and their confidence in their teaching skills. Having a coherent training system for teachers is a 

key step to developing their skills and helping them deliver good-quality teaching.  

The political economy surrounding teacher management and effective deployment also affects 

recruitment and retention (UNESCO, 2005). While there is an emerging body of literature on 
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this from other parts of the world, there is a need to further investigate this issue in a Pakistan-

specific context.  

0.1 Data and Methodology 

This report uses a mixed-methods approach to analyse recruitment and post-recruitment 

departmental policies introduced in the Punjab over the last decade and to investigate the 

political economy and institutional constraints that undermine the effective implementation of 

these policies. In order to identify the major policy changes and key gaps in policy 

implementation, we initially present an in-depth analysis of the policy documents pertaining to 

recruitment, retention and deployment and highlight the flaws in policy design. We supplement 

this by a quantitative analysis of the trends in teacher recruitment and deployment and other 

measures such as transfer rates and promotions at the district level over time, linking these 

trends with the policy milestones identified. Several data sources have been used for this 

purpose. These include a school-level survey, the Education Management Information System 

(EMIS) for 2008ð2012, and a teacher-level survey for 2006. Both these surveys were conducted 

by the Government of the Punjab and cover all public schools in the province. They are 

supplemented by smaller-scale but rich and unique micro-level data from selected districts (see 

below). 

Once we have illustrated the main issues and policy gaps that adversely affect teacher labour 

market outcomes (and potentially student learning outcomes), we explore the possible reasons 

for these failings in policy implementation and design. An ethnographic study of the Education 

Department is used to tease out the political economy factors that hamper the departmentõs day-

to-day workings. The two main research methods used in the ethnographic study are (i) 

interviews with key stakeholders of the Education Department and (ii) observation of the office 

environment. At the district level, the Education Department is headed by the Executive District 

Officer (EDO) (Education) and the District Education Officers (Male and Female). These 

officials are the main point of contact for teachers and are responsible for handling all teacher-

related matters on a daily basis. Each district has a number of offices that house these 

government officials along with their subordinates, (Deputy District Education Officer (DDEO) 

and Assistant Education Officer (AEO)). Since these offices are the focal point of the interaction 

between the teachers and the government, it was important to conduct field visits to these 

offices and interview these officials for the purposes of our study.  
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In order to gauge the institutional constraints that affect teacher recruitment, transfers and 

postings, the last chapter of the report examines the litigation process. It analyses the reasons 

why teachers and the Education Department alike resort to the courts for complaint redressal. 

This investigation is done through interviews of key stakeholders, including teachers who have 

fought cases in the courts, union members, litigation officers and other relevant Department 

officials. The interviews are supplemented by case studies of five court cases involving teacher 

transfers, promotions and recruitment. These case studies provide a fair idea of what institutional 

as well as political economy factors prevent the Education Department from duly performing its 

duty in terms of teacher recruitment, promotions and transfers. 

0.2 Main Findings 

0.2.1 Policy and Data Analysis 

Policy reforms have ranged in focus from instituting merit-based hiring and improving the 

recruitment process to implementing new in-service training programmes and monitoring 

systems to ensure teacher effort to introducing rationalisation policies for effective deployment.  

The contract policy of 2002 introduced merit-based hiring and raised the minimum academic 

qualification requirements for new teachers. Later policy reforms raised the professional 

qualification requirements for Primary School Teachers (PSTs) and Elementary School Teachers 

(ESTs) from a Primary Teaching Certificate (PTC) or Certificate for Teaching (CT) to a 

Bachelorõs in Education (B-Ed) degree. In the aftermath of these policy reforms, there has been 

a substantial increase in the proportion of teachers with a Masterõs degree or higher and a 

noteworthy decline in teachers with only a Matriculation certificate over the same period. The 

proportion of teachers with a PTC or CT has also decreased over time, although a high percent 

(27.84%) remained in the teaching force in 2012.  

A number of interventions in terms of in-service training have also been introduced in the 

Punjab post-2002. The main intervention has been the introduction of the Continuous 

Professional Development (CPD) in 2008. The CPD framework incorporates Cluster Training 

and Support Centres (CTSCs) and District Teacher Support Centres (DTSCs) in a decentralized 

structure for the provision of training and support for teachers. Further, a comprehensive 

programme for monitoring teacher performance and attendance was established in 2007, the key 

components of which include: (i) an annual census, the EMIS and (ii) monthly monitoring visits. 

A District Monitoring Officer (DMO) supervises the field staff of Monitoring and Evaluation 
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Assistants (MEAs); the latter are responsible for undertaking regular field visits and collecting 

data on teacher attendance. Parallel to this, further monitoring is carried out by Assistant 

Education Officers (AEO) who reports to the EDO.  

A well-defined career path can also act as a strong incentive for teachers if their performance is 

linked with the promotion structure. Prior to 2010, promotion was based on seniority alone and 

in a number of instances reported, political affiliations were used to obtain promotions. In order 

to curb this practice, the following conditions were set under the 2010 promotion policy: 

teachers had to (i) have satisfactorily completed their probation period, (ii) possess the required 

qualifications and experience, (iii) have completed a minimum period of service, (iv) have a 

satisfactory Performance Evaluation Report (PER) and (v) have passed the prescribed 

departmental examinations. The promise of a progressive career track encourages teachers to 

improve their attendance and performance and fulfil their in-service training requirements. In 

practice, however, trends in promotion show that teachersõ quality is inconsequential in 

determining promotion. Teachers who passed their highest degree in the third division have had 

the highest average number of promotions and this is irrespective of the year in which they were 

recruited (except the 1990s and 2000s). Having passed in the third division usually indicates 

extremely low examination performance; this does not bode well for the education system, 

which already lacks a capable and competent workforce. It also implies the role of political 

affiliations in securing promotions. 

Deployment is another key component of effective teacher management. Weaknesses in teacher 

deployment are manifested in the form of rural-urban disparities, differences in class size (pupil-

teacher ratios) and the shortage of teachers in some regions with an excess in others. Moreover, 

the current recruitment policy (2011) does not address the issue of teachers being allocated to 

posts far away from their place of residence. This results in teachers obtaining transfers, often 

through political backing, to schools nearer their place of residence. Such transfers create 

vacancies in remote areas, leading to high student-teacher ratios (STRs). To counter this issue 

and limit the number of politically motivated transfers, a new transfer policy was introduced in 

April 2013: transfers must now be carried out on merit alone and after a teacher has completed 

three years at his or her current post. Additionally, such transfers will be carried out only against 

vacant seats. This policy gives head teachers the authority to recommend teachers for transfers 

based on their performance. Further, to counter teacher shortages and the skewed distribution of 

teachers and to achieve an STR of 1:40 across all schools, the Government of the Punjab has 

also introduced teacher rationalisation policies in the past decade.  
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The data suggest that overall STRs have fallen over time, although they remain high in rural areas 

and primary schools with some evidence of inter-district variations. This implies the inefficient 

allocation of teachers with some districts facing severe teacher shortages while others face an 

excess supply of teachers, especially in primary schools. The extent of multi-grade teaching and 

the proportion of one-teacher schools across districts ð especially in rural areas ð further 

demonstrate weak deployment. This suggests, first, a flaw in the allocation of posts across 

districts and region on initial recruitment and, second, the failure of the rationalisation policies to 

adjust teachers across schools to ameliorate the problem of inefficient deployment. 

0.2.2. Ethnographic Study 

Education policy outcomes are highly dependent on the political courses and developments that 

shape them, i.e. the political economy within which policies are made and implemented (or even 

blocked and hindered). It is well understood that policymaking of any kind does not occur in a 

vacuum and educational policymaking is no exception. Whenever there are varied interests, 

different stakeholders with varying incentives and the potential for pressure groups to exert 

influence to achieve their desired outcomes, there is potential for a conflict of interest, which 

creates adverse political economy conditions. 

The most important gateways to political and personal influence in the Education Department 

are the clerks and Personal Assistants (PAs) who work in the EDOõs office. Since they liaise 

between teachers, lower staff and the Education Department officials, they also scrutinise most 

documentation (including teachersõ degrees, records and requests) before it reaches the EDO. 

This gives them discretionary power in matters of transfers, postings, recruitment and 

promotions. Another reason for this degree of influence is that the clerks and PAs remain in a 

certain post for long periods of time while the EDO of that district changes frequently. Hence, 

the clerks and PAs usually cultivate strong connections in the districtõs political, departmental 

and teacher circles ð this allows them to use their discretionary power to engage in corrupt 

practices such as nepotism and red tape. Further, as an integral part of the department, PAs are 

well versed with each policy procedure and its rules. This knowledge gives them an insight into 

any weak spots in policy rules and flaws in departmental workings that can be exploited.  

The gaps left in policymaking allow clerks to gain this influence. Similarly, key gaps in policy 

documents also lead to interference by politicians and the manipulation of rules by teachers for 

their own gains. These gaps arise for three reasons: (i) the stakeholders and officials responsible 

for policy implementation are not involved in the policymaking process, (ii) real-world 
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limitations to implementation are not considered at the policy design stage and (iii) frequent 

policy changes take place without properly evaluating the previous policies. 

0.2.3. Court Cases 

The political environment in which policies are implemented often leads to discontent among 

teachers with misgivings about the department. Although there is a set procedure for teachers 

wishing to have their complaints resolved within the department, this procedure is not always 

followed due to political and institutional constraints. In such circumstances, teachers seek 

closure in the courts. At other times, the Education Department may issue inquiries against 

teachers whom they feel are engaging in unlawful practices detrimental to the department, such 

as providing fake degrees or bogus transfer/ appointment orders or using political affiliations to 

move ahead on seniority lists for promotions. Even though the myriad of cases that are brought 

to the courts vary in terms of the issues being addressed and the parties involved, all these cases 

face similar obstacles in the litigation process. These range from intuitional constraints faced by 

the department to political economy barriers faced by the teachers.  

There are a number of impediments to complaints redressal within the Education Department 

which force the teachers to take their concerns to the courts. These range from political and 

financial constraints to teachersõ personal traits, i.e. whether they are motivated enough to go 

through the tedious and physically and mentally strenuous court process. Some teachers refrain 

from filing petitions in the High Court or Punjab Service Tribunal merely to avoid the 

inconvenience of attending frequent court hearings and bearing the high costs involved in hiring 

legal counsel.  

The Education Department, in turn, lacks the capacity to handle the burden of court cases that 

falls on it. Although each district-level department houses its own litigation branch, this unit 

usually lacks the proper human capital needed to deal with court cases. The litigation officers 

who staff these units often lack the proper qualifications and have little or no background in law. 

On occasion, a headmaster or subject specialist may be brought in to fill the post of litigation 

officer, performing these duties as an additional charge. This lack of adequate human resources 

prevents cases from being processed swiftly. Moreover, there are no lawyers available to the 

department and the legal documents for court cases are drawn up by officials who lack the 

appropriate legal knowledge. These constraints lead to numerous court cases being taken to the 

courts. The most common types of cases include those relating to teacher transfers, promotions 

and postings.  
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0.3 Policy Recommendations 

Overall, political interference in the recruitment, retention and deployment processes and design 

flaws in the policies relating to these processes have been identified as the main reasons for 

policy failures and the ineffective management of teaching resources. One way of reducing 

political interference would be to limit the role of clerks and PAs in teacher recruitment and 

management. Automating the recruitment, transfer and promotion procedures would mean that 

teachers do not have to go through the departmentõs clerks when submitting any kind of 

application. This would also help automate the process of generating merit and seniority lists, 

again reducing human interference. Another way to curb clerksõ discretionary power is to 

transfer them more frequently ð their average tenure in a certain area should not be more than 

five years.  

Apart from political interference, a key gap in policy design that needs to be addressed is the lack 

of a firm policy stance on transfers. Currently, this leads to teachers applying for transfers out of 

remote areas to big cities and other attractive work environments, resulting in a skewed 

distribution of teachers. To counter this, school-based hiring should be introduced with limited 

transfer possibilities.  

Another general concern observed in all facets of teacher management is the transient nature of 

policies and short-notice changes in rules and regulations. For instance, transfers are often 

banned in an ad hoc manner and without prior notice. To avoid this, a systematic procedure 

should be followed before any change in policy or ban is introduced whereby all concerned 

parties and stakeholders are consulted before the policy is formed. 

Government officials often lack a proper understanding of the policies that are in place. The 

officials responsible for implementing policies should be trained in and briefed on what the 

policy entails and how exactly it is to be implemented. This would make the implementation 

process more efficient and reduce its susceptibility to political pressure. 
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1. Literature Review and Data Analysis 

1.1 Literature Review  

Understanding how teachers are recruited, managed and held accountable for their performance 

sheds light on the quality of the teaching force and the consequent quality of the students an 

education system is likely to produce. Improving the equity, efficiency and effectiveness of the 

education system necessitates ensuring that competent individuals not only enter the teaching 

profession but are also provided sufficient support and motivation during their careers.  

1.1.1 Literature on recruitment  

One of the main aims of a well-functioning education system is to recruit ôeffectiveõ teachers. 

Increasingly, policy-makers are using student outcomes ð often measured through standardised 

tests ð as indicators of a teacherõs effectiveness. It is well known that policymakers have tended 

to base recruitment decisions on the most measurable indicators of what is believed to 

encompass ôteacher qualityõ ð usually academic qualifications, experience and training. This is 

despite the fact that the international literature quite strongly indicates that formal qualifications 

and measurable résumé characteristics seldom predict their effectiveness in improving student 

learning. For instance, a longitudinal study using US data by Goldhaber (1999) finds that only 

3% of teacher contribution to student outcomes is related to factors such as experience and 

educational degree, leaving 97% of the differences in student achievement unexplained.  

This is also the broad consensus of research from South Asia, where recent studies have found 

that that the standard observable résumé characteristics of teachers do not matter significantly to 

pupil achievement. Ironically, they are the very factors on which teacher recruitment is based. 

Kingdon and Teal (2010) in India and Aslam and Kingdon (2011) in Pakistan report similar 

findings, which are corroborated by research in developed countries. For instance, a study from 

the UK (Burgess, Davies and Slater, 2009) reports considerable variability in teacher 

effectiveness in improving student test scores and concludes that observable teacher 

characteristics explain very few of these differences. 

In terms of teacher ôexperienceõ, studies have shown that it improves teacher effectiveness but 

only in the first few years of teaching. The teacherõs degree of specialisation appears to matter 

only for some subjects (e.g. mathematics) and research shows that teacher verbal and numerical 

aptitude tests can have some positive effects. Earlier research also shows that teacher effects can 

differ across the subjects taught (Park and Hannum, 2002). Using a stringent within-teacher 
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within-pupil fixed effects methodology, teachersõ subject-specific achievement in test scores has 

been shown to increase pupil achievement significantly (ibid). Metzler and Woessman (2010) 

show that a one-standard deviation increase in teacher achievement increases student 

achievement by 10% of a standard deviation. This is of concern, particularly when one takes into 

account that teacher competency tests have brought to light worryingly low levels of teacher 

achievement as shown by the results presented below from the SchoolTELLS data on India and 

Pakistan.  

Perhaps the one observable characteristic that does emerge as important in determining 

outcomes, especially within the South Asian region, is the teacherõs gender. Research to date has 

emphasised importance of teacher gender and in particular the importance of female teachers 

with regard to girlsõ enrolment in rural areas. Studies examining the impact of teacher gender on 

student outcomes show that both gender and ethnicity are significant in determining student 

outcomes (Dee, 2005; Rawal and Kingdon, 2010). Warwick and Jatoi (1994), for instance, find 

that, in Pakistan, teacher gender has a much stronger influence over student outcomes in 

mathematics than the studentõs own gender. They find that this result relates more to rural than 

to urban schools where female teachers are associated with the same if not better pupil 

outcomes.  

In Pakistan, however, Aslam and Kingdon (2011) find that students achieve significantly less if 

they are taught by a female teacher. However, they also note that female students benefit 

appreciably from being taught by female teachers. They put forward various explanations for 

these findings, including the possibility that ôpreferencesõ for same-sex students or deeply 

entrenched stereotypes influence the process through which knowledge is disseminated in the 

classroom, in turn influencing student learning. They also propose a ôrole modelsõ explanation: 

students of the same gender may perform better when taught by same-sex teachers whom they 

view as role models. This hypothesis is especially convincing in light of cultural norms in 

Pakistan where mobility restrictions especially after adolescence may contribute to making female 

teachers role models for their female students.  

The broad consensus is that it is almost impossible to predict who is likely to be a ôgood teacherõ 

a priori, especially by focusing on measurable characteristics such as qualifications, training and 

experience alone. There are many ôunmeasuredõ teacher characteristics that may be equally 

important for student learning, such as the ability to convey ideas in a manner conducive to 

learning or to create effective learning environments for students of different abilities and 

creative teaching. For example, Aslam and Kingdon (2011) use stringent econometric techniques 
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and data from Pakistan to identify the key factors that ômake a good teacherõ. They find that 

standard résumé characteristics are not significant determinants of student learning and it is how 

a teacher actually teaches while in the classroom that determines this. These practices are 

evaluated using data on the minutes spent giving surprise tests and observations on whether the 

teachers were using lesson plans, reading aloud or engaging students in the lecture at the time of 

the visit to the school. Thus, the teaching process is an important determinant of student 

outcomes.  

This is not to say that observable résumé characteristics are not important from an educational 

policy-making perspective. Academic qualifications, for instance, are thought to proxy for 

teacher ability. Trained teachers are believed to behave differently from untrained teachers in a 

classroom setting. Thus, while résumé characteristics alone do not make an effective teacher, it is 

also evident that someone with six years of schooling or less or with no formal training at all may 

not be equipped to teach primary school students. Highly acclaimed education systems of the 

world, such as in the Republic of Korea, have been credited with attracting the best graduates 

into the profession; while high academic records are not necessarily indicative of effective 

teaching, there is evidence that the persistent entry of less intellectually capable people into the 

teaching force is likely to compromise the quality of teaching, with resultant negative 

implications for student outcomes. Setting minimum national qualifications and training 

requirements is, therefore, one way of differentiating between those who are certified to teach 

and those who are not. However, these measures are also almost entirely the only ones used 

widely by ministries of education and other bodies to recruit teachers and for their career 

progression. A review of the literature indicates that effective recruitment policies need to be 

based on more than just observable characteristics of teachers.  

The literature indicates some key areas in which policies can be changed to improve teacher 

recruitment. Ensuring high standards in the profession necessitates drawing a reasonable share 

of competent individuals into the profession to improve not only the prestige of the occupation 

but also to ensure studentsõ academic success (World Bank, 2009a). To be able to do so, the 

recruitment process should be simplified and streamlined so that potential hires are not 

discouraged from the daunting process of selection (UNESCO, 2006a). Zafeirakou (2007) argues 

that policies should not only address the supply of teachers but also the quality by providing 

teacher education and better models of pre-service preparation and by improving teachersõ 

working conditions. Policies should include stronger incentives for teachers with skills that are in 

short supply and support for teachers in challenging areas. Multiple steps could be taken to 
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encourage capable students to enter this field, for example by offering attractive internships and 

camps to students in secondary school (UNESCO and USAID, 2006b). Furthermore, the 

recruitment criteria should be broadened and school involvement in recruitment and deployment 

encouraged (UNESCO, 2008). A coherent infrastructure of recruitment, preparation and 

support programmes is also needed to support the broader national and local education goals 

(UNESCO and USAID, 2006b). This is reiterated in UNESCOõs (2008) report that emphasises 

the need for CPD, mentoring, the provision of sound career paths and the use of new 

technology for teacher education and training. Recruitment policies aimed at ensuring that more 

female teachers are hired and complementing these with interventions aimed at reaching 

marginalised children (especially girls) in the more remote rural parts of a country could also 

prove useful. 

1.1.2 Literature on retention 

Once good-quality teachers are inducted into service, the next task is to ensure that they have a 

healthy working environment and enough incentives to remain in the profession. The literature 

indicates that the main reasons for high attrition rates are low salaries and poor working 

environments. The labour supply is reduced considerably due to teachers who leave the 

profession before their retirement age (Mulkeen et al., 2007). Teachers are economic actors who 

make rational choices about their career and take up a better job when presented with the 

opportunity to do so. The literature suggests that teachersõ motivation to work in this field is 

undermined by multiple factors such as studentsõ lack of commitment, discipline problems, 

limited teacher input and influence over school policies and lack of support (UNESCO, 2006a). 

With better outside opportunities increasingly available over time, the quality of the teacher 

workforce has deteriorated over the years and is now composed of a very small proportion of 

high achievers (OECD, 2005). Turnover is especially a challenge in the earlier years where lack of 

support is the main cause for professional distress, which can force them to consider outside 

options (Anhorn, 2008).  

There are two models that shape teacher employment: ôcareer-basedõ and ôposition-basedõ. In the 

career-based model, which is followed in Pakistan, teachers are usually recruited on the basis of 

competitive tests; once inducted, they follow a predictable career path. Promotion is based on 

grades associated with the particular individual rather than with the position. This model has 

certain drawbacks: once teachers are inducted, they do not have any incentive to continue 

developing ð the selection criterion does not emphasise teaching competencies effective for 

student performance and teacher education is not aligned with school needs. In the position-
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based system, the focus is on the best candidates. Entry into teaching positions is flexible and 

can take place at any point in the career. However, such a system faces difficulty in retaining 

capable individuals beyond the age range of 30ð40 (OECD, 2005). 

Teacher motivation is affected primarily by the career path and salary structure in place. There 

are different forms of salary structure: individual-based rewards that award gains on student 

achievement (Solomon and Podgursky, 2001) and school-based performance rewards that award 

the collective effort of teachers. School-based awards generate motivation for group 

performance and foster cooperation among teacher to achieve collective goals. However, both 

these schemes can work only if the basis for teacher rewards is measurable, goals are short-term 

and the reward is guaranteed (Odden, 2000). It is often argued that teachers do not receive good 

remuneration. Even though Hanushek (1986), Grogger (1996), and Betts (1995) suggest that 

students outcomes are not consistently related to teachersõ salaries, low salaries can have a 

negative effect through other channels. When teachers cannot meet their needs through their 

salaries, their focus on teaching declines and their quality of instruction suffers (Daun, 1997). 

Low salaries also compel teachers to supplement their work with tutoring or second jobs 

(Gaynor, 1994). This is exacerbated by late and inefficient payment, which imposes further 

hardship.  

Teachers can only reach their full potential in the right working environment. There is a broad 

consensus in the literature that policies should aim to create the right structure of rewards and 

challenges as well as support for professional development and high performance at high levels. 

It is also important to change the school culture and introduce induction support and mentoring 

programmes (UNESCO, 2006b). Using administrative and survey data on almost 3,000 teachers, 

Ronfeldt (2012) find that teachers who initially work in staff field placement schools and learn to 

teach are less likely to leave their jobs early on in their careers. They also have a positive effect on 

student achievement gains. Thus, a supportive work environment at the beginning of a teacherõs 

career can play a substantial role in improving retention rates.  

Providing a coherent training system for teachers is a key step to developing their skills and 

helping them deliver good-quality teaching. Leu (2004) argues that there is a bias in favour of 

pre-service training in developing countries. Where in-service training does take place, it reaches 

only a small percentage of teachers and is too ad hoc to provide a comprehensive learning 

programme. These programmes can be made more successful, however, if teachers are 

compensated for travel to the training centre, if their participation is given official recognition 

and if they are awarded certification for their involvement. Moreover, the potential of training 
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will be realised only if it is a continuous process. This means that sustainability is one of the key 

concerns for a long-term training programme. However, the literature has not yet been able to 

draw a comparative analysis of different forms of training and their respective costs and long-

term sustainability potential.  

Recent research has discussed the benefits of the shift to school-based and cluster training, 

which constitutes part of the larger transfer of agency and authority to more local levels (Hiebert, 

Gallimore, and Stigler, 2002). Training systems that facilitate cooperation among head teachers 

within a cluster can provide a forum for sharing lessons from individual experiences. Training 

would offer head teachers recognition for their work, boost their confidence and help them 

network with their counterparts. 

Teacher attrition remains uneven across the teacher workforce and is high in geographically 

harsh areas or where teachers are not comfortable with the local customs, culture or lifestyle 

(Macdonald, 1999; Mulkeen et al., 2007). In order to prevent high turnover in these areas, 

teachers can be compensated with monetary benefits. McEwan (1999) refers to this as a 

compensating differential ð the tradeoff of pecuniary versus nonmonetary factors when teachers 

decide to work in backward and unfavourable areas. It is particularly difficult to attract teachers 

to rural areas: rural schools have poor infrastructure, limited instruction inputs and low-quality 

teachers. Several countries have adopted ways to attract teachers to locate in rural areas, such as 

travel allowances, free housing and other similar schemes to compensate for the poor quality of 

schools. However, there is a wide gap between policy and research in these areas. Such benefits 

are given without taking into account the implications for cost-effectiveness when, for example, 

compared to other methods of increasing student achievement such as reduced class size 

(McEwan, 1999). Besides salary structure, teachersõ motivation is also affected by non-pecuniary 

factors such as lack of respect and privileges, leading to high turnover (Falch and Strom, 2005; 

Zafeirakou, 2007). 

Teacher attrition is also higher among more qualified teachers or among those in subjects with 

high demand in the outside market since they have greater opportunities to switch to a better 

paid profession (Macdonald, 1999). This drains the teacher workforce of talented and able 

individuals and has a negative impact on overall education quality. Several countries have, 

therefore, adopted methods to retain teachers through contractual bonds, increases in salary or 

improved working environments. In addition, some countries have introduced policies to ensure 

that teachers are provided with improved accommodation, more community support and 

counselling (Mulkeen, 2008). 
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The literature indicates that teacher absenteeism is one of the most prevalent problems in the 

education sector, especially in developing countries. Chaudhry et al. (2006) survey teacher 

absence based on visits to primary schools in six developing countries ð Bangladesh, Ecuador, 

India, Indonesia, Peru and Uganda ð and recording the number of teachers who were absent. 

About 19% of teachers were found to be absent with a substantial number who were present but 

not teaching at the time of the visit. This is considerably higher than in the US where teachers 

are found to be absent 5 to 6% of the days they are expected to teach (Podgursky, 2004). 

Chaudhry et al. (2006) report that senior, better-educated and older teachers are more likely to be 

absent than their counterparts. They also find that working conditions play a significant role in 

influencing absenteeism rates. For example, moving from the lowest to the highest index on the 

infrastructure scale reduces absenteeism by ten percentage points.  

Following their research on Zambia, Das et al. (2007) suggest that policies should focus on 

improving teacher absence and quality since households cannot substitute for these two 

educational inputs. Among all educational inputs, households are particularly unable to shield 

themselves from teacher shocks. Das et al. estimate that the gains in learning achievement in 

English and mathematics decrease by 4 to 8% due to a 5% increase in teacher absence resulting 

from illnesses ð a form of an exogenous shock. Miller, Murnane and Willet (2007) draw a similar 

conclusion and find that ten additional days of teacher absence reduce student achievement in 

fourth-grade mathematics by 3.3% of a standard deviation. Therefore, policies should be 

designed to improve teacher attendance but whether they are effective in reducing teacher 

absenteeism is still contestable. Chaudhry et al. (2006) use proximity to the ministry as an 

instrument for monitoring and find that increased proximity leads to reduced absence in at least 

three of the six developing countries they study.  

Many countries have started recruiting para-teachers (Moon, 2007) on the basis that hiring 

teachers on probation and renewing their contracts conditional on satisfactory performance is 

more effective for student performance (Ballou and Podgursky, 2002). The contract policy is also 

believed to influence absenteeism rates. The World Bank (2005) shows that contract teachers 

have lower absenteeism rates than regular teachers, with 24% absenteeism among regular 

teachers and 17% among contract teachers. Muralidharan and Sundararaman (2009) analyse the 

experimental evidence from India and find that contract teachers do indeed have lower 

absenteeism rates than regular teachers (16% versus 27%). Moreover, students in schools with an 

extra contract teacher perform better than regular schools.  
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In Pakistan, the contract policy was introduced in 2002 and has had mixed results. Andrabi et al. 

(2007) have studied the impact of the contract policy on teacher fixed effects, using a regression 

discontinuity design with the hiring month as the forcing variable. Their results show that having 

a temporary contract has a significant and positive effect on teacher fixed effects of between 0.1 

and 0.2 standard deviations. Habibõs (2010) qualitative study on the contract policy finds its 

effect on absenteeism to be insignificant. She draws this conclusion based on interviews with 

teachers and school principals and their perceptions of the policy, where they cite lack of 

supervision as the main reason for high absenteeism among teachers followed by sickness, 

slackness and lack of motivation. Using data from attendance registers, she finds that 

absenteeism is only moderately lower among contract teachers. In their study on India, Kingdon 

and Banerji (2009) find that, in states such as Bihar where the same, poorly implemented 

incentive structure applies to contract and regular teachers alike, there is no difference in their 

absence rates. Habib (2010) also finds that all teachers usually avail themselves of the maximum 

allowed leave.  

Duflo et al. (2007) also address the question of whether monitoring the attendance of para-

teachers has an impact on absenteeism, using the experience of Seva Mundir, a nongovernment 

organisation (NGO) in India. In 2003, the NGO implemented a monitoring scheme in 57 

randomly selected schools where teachers were required to take a picture at the beginning and 

end of the day and were paid according to the days they attended. Over 30 months, data was 

collected on teacher and student activity and evaluated afterwards to assess the impact of this 

policy on teacher absenteeism and student performance. The evaluation by Duflo et al. (2007) 

reveals that teachers at the treatment schools had a lower absence rate of 21% compared to their 

baseline absence rate of 41%. This result can, however, be misleading because it does not 

capture factors such as a decrease in intrinsic motivation, which usually translates into teachers 

engaging in activities unrelated to schoolwork during school hours. However, their analysis 

suggests that teachers did not reduce their efforts in class, implying that intrinsic motivation 

remains unaffected. Their results also suggest that teachers are responsive to financial incentives 

as well, and not only to the monitoring system. Duflo et al. (2011) build on this study and 

estimate a structural dynamic labour supply, finding that the change in absence rate can be 

explained entirely by the financial incentive of this monitoring scheme. Therefore, while 

monitoring per se may not be able to reduce absenteeism, when tied to financial outcomes it can 

have a significant impact on absenteeism. 
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The literature suggests that teacher absences are widely seen as discretionary and respond to 

changes in leave policies (Miller et al., 2007). Teacher accountability and absenteeism is also 

strongly influenced by the political environment in which teachers operate. A set of teachers may 

have influential political connections that shield them from disciplinary action and unwanted 

transfers. Some researchers find that being a member of a political party, for example, increases 

the likelihood of absence (Beteille, 2009). However, the role of politics is not always negative. 

Priyam (2012) looks at the positive dynamics of politics in cases of success where she compares 

the institutional framework of educational reform and interventions in the two states of Andhra 

Pradesh and Bihar. In a study examining the public expenditure of the federal and state 

governments, school participation reports and a primary survey conducted in schools and 

households, she shows that the two states followed different trajectories in implementing 

educational reforms in the 1990s. In Andhra Pradesh, the new opportunities presented by the 

federal government were aligned with its agenda for development, while in Bihar the wider 

agenda of development was missing. Priyam concludes that the success in Andhra Pradesh can 

be attributed to the role played by the central government in finding ways to cater to opposing 

ideas and resisting urges to stop the reform. 

Union membership, as opposed to political affiliation, may not have a significant impact on 

teacher absence (Beteille, 2009) but can play a significant role in increasing teachersõ salaries. 

Teachers engage in rent-seeking, using unions as the main forum from which to raise their 

demands; they usually campaign for issues related to pay and job security and rarely for 

improvements in the school system (Peltzman, 1993; Kingdon and Muzammil, 2009). Their 

demands as unions affect the production function by changing the overall budget allocated to 

school and alternative inputs and by altering the productivity of these inputs (Hoxby, 1996). In 

her pioneering study, Hoxby (1996) identifies the union effect by difference in the timing of 

unionisation instrumented by the timing of state laws that support teachersõ unionisation. She 

finds that the effect of teachersõ unions on per-pupil spending is insignificantly different from 

zero with a negative value of about 2.9%, which then translates into poorer student performance. 

Both Hoxby (1996) and Kingdon and Teal (2010) find that teacher productivity is higher in non-

union schools. This result is corroborated by Kingdon and Muzammil (2008) who find that the 

real increase in teachersõ salaries in Uttar Pradesh in India is approximately 4ð5%, which has 

squeezed out expenditure that could have been used to improve schools. Thus, the majority of 

the literature suggests that teachersõ unions have a negative impact on educational and student 

outcomes. 
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1.1.3 Literature on deployment 

Several studies have also looked at teacher deployment in developing countries. This is typically 

found to be uneven, with a shortage of teachers in less favourable locations ð particularly rural 

settings ð and a surplus in the more affluent areas. Teachers in these areas become isolated and 

have limited opportunities to participate in professional development or consultation in 

educational policies. Furthermore, teachers that remain in the less popular areas tend to be under 

qualified. This runs counter to the aim of equitable distribution (Mulkeen et al., 2007). 

Addressing this imbalance is, therefore, essential.  

Teacher deployment has two systems: one determined by market forces and the other by a 

central authority (Lewin, 2000). In market systems, teachers apply independently to schools and 

have the flexibility to apply for advertised jobs during their tenure. This tilts teacher 

concentration in favour of affluent areas and creates a disparity in teacher ratios across different 

localities. However, it also has the advantage of making administration easier and creating a ready 

response to teacher shortages. Pakistan, however, follows the centralised model of deployment 

for public schools where teachers are deployed by the central authority to any part of the country 

or province. This system is, arguably, impartial but it runs the risk of being excessively 

bureaucratic especially where the school-level data used to determine postings is unreliable and 

inadequate (Rust and Dalin, 1990). It also allows for transfers that result in better-qualified 

teachers leaving areas with poor infrastructure and limited facilities, which are then left with a 

high proportion of inexperienced teachers. The existence of a private sector, such as in the case 

of Pakistan, also disrupts the teacher deployment ratio since teachers may be more attracted to 

private schools with a lower pay than government schools in a rural area. Furthermore, the fair 

deployment of specialists in subjects such as mathematics and sciences is also critical since there 

is a shortage of these teachers (Mulkeen et al., 2007).  

Fresh recruits are more likely to find work in rural areas challenging. Therefore, the deployment 

system should send relatively experienced teachers to rural areas to ensure greater stability in 

postings. Forced transfers can also help redress the deployment imbalance (Göttelmann-Duret 

and Hogan, 1998), while those who are forced to transfer can be compensated with subsidised 

housing, monetary allowances or travel grants. Another alternative is local recruitment where 

student teachers could be deployed from within their region of origin. Deployment is an 

important issue both in terms of efficiency and equity. The literature emphasises that 

deployment is an ongoing process and, therefore, a one-off project will not become embedded in 

the institutional structure (Penrose, 1998).  
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Much of the literature on teacher policies describes a particular country or countriesõ efforts to 

recruit, retain and deploy teachers, but does not test the effectiveness of each policy. Instead, the 

research focuses primarily on clarifying the problem rather than testing alternative formulations 

for deployment. There is also a dearth of longitudinal studies that track the long-term effects and 

consequences of interventions aimed at improving the teacher workforce. This paper aims to fill 

the gap in the literature by looking at the effectiveness of retention and deployment policies with 

respect to their immediate objectives ð such as teacher quality, turnover and STRs ð based on 

stakeholder interviews as well as data analysis. A unique aspect of this study is the analysis of 

court cases filed by teachers against the Education Department. Court cases form a part of the 

evaluation of these policies and reveal the nature of the complaints filed by teachers. This 

highlights the key institutional limitations of the department that prevent it from taking action 

against teachers. Furthermore, we record day-to-day observations of the interaction between 

department officials and teachers in the formerõs offices to reveal the political economy factors 

that govern the workings of the education sector.  
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1.2 Policy Analysis: Evolution over Time and Critical Gaps  

1.2.1 Introduction  

In the past decade, the Punjab government has introduced a number of policy and reform 

initiatives to mitigate the issues surrounding effective teacher recruitment, retention and 

deployment. On paper, these recruitment and post-recruitment departmental policies may seem 

to be a panacea for the problems surrounding teacher effectiveness. Whether they have proven 

to be so, however, depends largely on the degree to which these policies have been effectively 

implemented and have had any desirable impacts on teacher labour market outcomes. Limited 

quality evaluations show the extent of implementation and the possible impact on teacher 

recruitment and retention of these policies. Further, it is widely understood that a number of 

issues that these policies were aimed at tackling remain unresolved, for instance teacher 

accountability, classroom practices such as multi-grade teaching and politically motivated 

transfers and deployment. Such practices and mitigating factors are expected to affect teacher 

motivation and, hence, the effort they exert in class. Figure 1.1 below provides a summary of the 

main factors affecting teacher motivation and effectiveness.  
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Figure 1.1: Factors Affecting Teachersõ Motivation and Effectiveness 

 

Source: Adapted from MJ Cooper & A Alvarado, Preparation, Recruitment and Retention of Teachers, Education Policy Series No. 5, 
International Institute for Educational Planning, Paris, 2008. 

To ensure that the education system comprises effective teachers, the first step is to identify 

quality teachers and give them incentive them to enter the system, for instance through effective, 

merit-based recruitment. However, it is also crucial to provide an enabling environment that 

ensures that, once these teachers enter the education system, they are also effectively retained. 

This can be achieved by providing them with both pecuniary and non-pecuniary benefits, 

including (but not limited to) adequate support systems, ample career progression and well-

defined roles in decision-making. In other words, effective post-recruitment policies should be 

able to address the issues summarised in the figure above.  

This suggests that, even if quality teachers are identified and allowed to enter the system, 

effective retention and deployment policies are required to retain them. This section reviews the 

policies and reforms pertaining to teacher recruitment, retention and deployment that have been 

put in place over the past decade. We look at policy remnants and present key constraints in 

implementation in a bid to identify critical gaps in policymaking. After providing a brief 
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and analyse the different types of policies and reforms that have taken place: (i) recruitment, (ii) 

retention and (iii) deployment. The fifth subsection concludes by summarising the major policy 

gaps and flaws in implementation.  

1.2.2 Background: Institutional Setup  

Prior to the 18th constitutional amendment, the responsibility for the administration of public 

education in Pakistan was shared between the federal government (the federal Ministry of 

Education) and the provincial governments (provincial ministries of education). The federal 

ministryõs Planning Wing and Curriculum Wing were responsible for developing an education 

policy, education budgets and school curricula. Implementing the education policy was the 

responsibility of the Provincial Education Departments, District Governments and NGOs 

(UNESCO, 2006a). After the introduction of the 18th amendment in 2010, the concurrent 

legislative list was dissolved and responsibility for the administration and legislation of education 

policy, planning, curriculum and quality standards shifted to the provincial governments. At the 

same time, the introduction of Article 25-A to the constitution made the provincial governments 

responsible for providing free and compulsory education to all children aged five to sixteen 

years. 

The Punjab Education Ministry is headed by an Education Minister and the civil servant in 

charge of the department is the Secretary Education (UNESCO, 2006a). The responsibilities of 

the Education Ministry are divided among six provincial bodies: the Directorate of Staff 

Development (DSD), Elementary Education Department, Secondary Education Department, 

Punjab Education Assessment System, Punjab Education Commission (PEC) and the Punjab 

Monitoring and Implementation Unit (PMIU) (see Box 1.1). The DSD is responsible for the 

provision of teacher training, which includes pre-service teacher training (B.Ed. degrees), in-

service training and induction training (for shortlisted candidates before recruitment).  

Prior to the introduction of the Punjab Education Sector Reforms Program (PESRP) in 2003, 

the Pakistan Institute of Teachersõ Education provided in-service training while 90 odd 

Government Colleges of Elementary Education (GCETs) and the Allama Iqbal Open University 

provided pre-service training. Neither type of training institution was, however, integrated, 

resulting in a disconnection between the training they provided. One of the programmeõs aims 

was to improve teacher education and ensure merit-based recruitment. For this purpose, the 

DSD was given control over all government pre-service and in-service institutions, thus 

integrating both types of training. The pre-service training programmes offered include the PTC, 
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CT, Associate Degree of Education (ADE) and B-Ed degree. In-service training is provided 

through a CPD programme at the centre and DTSCs and CTSCs at the district and markaz1 

levels.  

The Punjab Education Assessment System and PEC are responsible for administering school 

examinations and keeping a check on the quality of teaching and learning outcomes. PEC was 

established in 2003 and its main responsibility is to conduct student tests at the grade 5 and grade 

8 levels. The results of these tests are used to gauge both student and teacher performance. 

Contract renewal (for contract teachers) and teachersõ bonus schemes are also based on these 

test results. The PMIU, set up in 2003, provides further monitoring and evaluation of teachersõ 

performance as well as implementing the various reforms introduced under the PESRP. Under 

the PMIU, a multi-layered monitoring system was introduced with DMOs supervising a field 

staff of MEAs responsible for monthly visits to schools to record teacher presence and details of 

the available school facilities. The school-level and teacher-level data collected is then housed at 

the PMIU where it is processed and forwarded to the provincial policymakers.  

School education, teacher recruitment and deployment come under the purview of the School 

Education Departments. There are two such departments: the Elementary School Education 

Department and the Secondary School Education Department. Both are headed by Director of 

Public Instruction (DPI) at the level of the province and by EDOs (education) and DEOs at the 

district level. They, in turn, head a team of DDEOs and AEOs. The AEOs deal directly with 

schoolteachers and also monitor teacher attendance and teaching quality. These officers are 

directly involved in the implementation of various teacher-related policies and reforms.  

A number of policy changes have been introduced in the past decade, concentrating on effective 

teacher recruitment, retention and deployment and reorganising various government institutions. 

Despite these changes, a number of policy gaps remain. The following subsections delineate 

these and analyse in detail the different policy changes introduced. 

 

 

 

 

                                                      
1 The area covered by a police station. 
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Box 0.1: Institutional Setup: The Provincial Education Department 
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1.2.3 Recruitment -related policies 

Prior to 1997, teachers were hired on a permanent basis through the Punjab Public Service 

Commission, a provincial body responsible for recruiting all public servants. However, this 

contributed to weak accountability systems, a high level of absenteeism and politically motivated 

hiring and transfers among the teaching cadre. A budgetary crisis and consequent lack of 

resources in the late 1990s led to a ban on hiring of teachers between 1997 and 2002. This ban 

was finally lifted in 2002 with the introduction of the ôcontract teacher policyõ whereby 

recruitment was to be carried out on a contract basis by district-level recruitment committees 

(see Box 1.2 for details of the current recruitment process).  

The aim of this policy was to combat absenteeism and increase accountability by hiring teachers 

on five-year renewable contracts based on their performance. The policyõs rationale was that 

penalising tenured or regular teachers for poor performance was difficult because their contracts 

guaranteed employment over their lifetime. This was not helped by their political alignment and 

strong unionisation. Moreover, political factors rather than a system of merit-based hiring 

suggested that the most competent and qualified teachers were unable to enter the system. The 

contract policy was specifically designed to counter these issues. It  has been used across the 

developing world ð sometimes very successfully ð to counter teacher shortages in times of 

budgetary crisis as contract teachers (or para-teachers, as they are often called) are often paid 

substantially less than their regular counterparts. The main features of the policy were: (i) 

contract non-renewal due to unsatisfactory performance, (ii) merit-based hiring with the 

education requirement being raised to a BA/BSc for PSTs, and (iii) fewer leave and no transfer 

options for contract teachers compared to their non-contract counterparts (Habib, 2010). 

Although the international literature suggests that contract-based hiring lowers teacher 

absenteeism and increases accountability, there is limited evidence to confirm this in the context 

of Pakistan. An extensive qualitative study by Habib (2010) suggests that the contract terms, 

specifically those relating to transfers and leave options, led to dissatisfaction among hired 

contract teachers. Lower salaries and greater workloads de-motivated these teachers and led to 

high absenteeism. Further, political pressure inevitably led to the regularisation of these contract 

teachers, making the contract terms defunct. Hence, the contract policy had a limited impact on 

teacher absenteeism and accountability. Apart from Habibõs findings, there is limited empirical 

evidence on the policyõs effectiveness. The World Bankõs (2005) study has also analysed the 

impact of this policy and found that contract teachers were less likely to be absent than regular 
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teachers. However, the study was based on a single one-day visit to the sample schools and the 

results may not, therefore, be reliable.  

A recent systematic review by Kingdon et al. (2013) looks at whether contract teachers are 

sufficiently cost-effective interventions to address teacher shortages and improve student 

learning in developing countries. The authors undertake a rigorous review of the literature on 

contract teachers across the developing world and base their findings on 17 studies that meet 

their stringent requirements of ôqualityõ. They argue that the effectiveness of the contract teacher 

policy depends largely on the features of the contract itself. One of the earliest and most 

prominent studies on contract teachers by Muralidharan and Sundararaman (2009) identifies four 

main characteristics of contract teachers: (i) they are appointed on annual renewable contracts 

with no guarantee of renewal, (ii) they are often less qualified than regular teachers and less likely 

to have a formal training certificate, (iii) they are paid much less than regular teachers (typically 

one-fifth of the latterõs salaries), and (iv) they are more likely to be from the area where the 

school is located. While different countries have played with a mix of these features, the fact that 

Pakistanõs original contract teacher policy adopted only one of these features (contract teachers 

were paid less than their regular counterparts) is telling in terms of how effective the policy can 

be expected to be.  

Kingdon et al. (2013, p 4) argue that,  

from a policy perspective, research suggests that there is a need to devise policies 
and contracts that encourage more teacher effort. This can only occur if the 
incentives and disincentives are aligned within the contracts and are effectively 
enforced. For example, the threat of dismissal has been identified as a key 
motivating factor among contract teachers. However, if this threat is not credible, 
the incentive to exert effort to ensure contract renewal disappears. It is also 
important to note that contracts ôas they areõ will only go so far in raising teacher 
effort as the evidence has shown that all teachersõ effort (even that of contract 
teachers) is low on an absolute basis, particularly as some studies note that those 
contract teachers who have more than one tenure period exert less effort in 
subsequent tenure periods.  

Thus, while commendable in its objectives, the contract teacher policy in Punjab, by not 

adopting the key features expected to make it work, was essentially flawed. The original policy 

was scrapped in 2007 without being evaluated rigorously.  

The present recruitment policy retains some of the main features of the 2002 contract policy. 

Teachers are still hired on merit and PSTs must have at least a BA or BSc; additionally, recruits 

are engaged on a five-year site-specific contract that is renewable based on performance. 
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However, the 2011 recruitment policy more clearly delineates the performance measures to be 

used to evaluate teachers. These include (i) 100% enrolment and retention of students, (ii) the 

quality of education (measured by the PEC, Board of Intermediate and Secondary Education and 

other exams set by the Quality Assurance Authority, (iii) punctuality and discipline and (iv) 

overall performance recorded in the teacherõs PER. Further, teachersõ contracts may now be 

subject to immediate termination whereas the 2002 policy required a one-month notice period. 

Previously, contract terms penalising high absenteeism or poor performance were not strictly 

enforced, which meant that contract teachers were less accountable. Clearer performance 

measures and a stricter termination policy aim to counter this and improve the accountability 

structure of contract teachers.  

While the literature review section clearly indicates that teachersõ qualifications alone should not 

be the benchmark for hiring teachers, setting minimum educational qualifications and training 

requirements is a very important way of differentiating between those who are certified to teach 

and those who are not; such minimum requirements have featured heavily in recruitment 

decisions. The current policy retains the educational qualification requirements of the 2002 

contract policy but raises the professional qualification requirements for PSTs from a PTC or CT 

to a B-Ed degree. This policy change was geared towards improving the quality of teachers 

entering the education system. However, no clear policy was introduced stating what would 

happen to in-service teachers currently holding a PTC or CT. Will such teachers be given further 

training or simply have limited promotion opportunities?  

Further, prior to 2010, promotions were based on experience and seniority alone, which meant 

that, in many instances, newly promoted head teachers  were less qualified than PSTs. This 

situation can lead to de-motivation among PSTs who are paid less and have to take orders from 

head teachers less qualified than them. Moreover, as teachers complete their professional training 

first and then apply for a teaching post, a change in professional qualification requirements 

would mean that a cohort of freshly trained candidates with a PTC or CT will find their skill set 

defunct and have to enrol in a B-Ed programme to apply for their desired teaching post. The B-

Ed degree, however, does not adequately provide teachers with subject-specific knowledge ð 

especially in subjects such as mathematics and science ð nor does it prepare them to handle real 

classroom situations such as multi-grade teaching. Hence, merely raising the professional 

qualification requirement does not ensure that good-quality teachers will enter the education 

system or be equipped with the necessary knowledge and skills to impart meaningful learning.  
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To tackle some of these concerns ð specifically those relating to equipping teachers with the 

skills needed to handle real classroom environments and providing subject-specific knowledge ð 

the 2011 recruitment policy has introduced 190 days of compulsory induction training for all 

shortlisted candidates. These candidates then sit a written test and a computer test, the marks of 

which count towards 5% of the final mark they receive when the final merit list for hiring is 

drawn up. The testing process ensures that political interference in hiring is limited. Prior to this, 

5% of the final marks were reserved for an interview with marks awarded for teaching 

experience. This created room for nepotism: for instance, teaching experience was counted only 

if the candidate submitted forms signed by the head teacher and countersigned by the DEO. 

Politically affiliated teachers could easily fabricate experience by having false forms signed by the 

concerned officials. Further, prior to 2011, among candidates with equal merit marks, those with 

higher interview marks were given preference; if candidatesõ interview marks were also equal, 

seniority was given precedence. Under the present policy, interview marks are no longer 

considered and seniority alone is given precedence. This again reduces the impact of political 

economy factors through the manipulation of interview marks in the recruitment process. 

In a further attempt to increase the transparency of the recruitment process, the 2011 

recruitment policy has raised the role of the DMO from that of a mere observer to a member of 

the District Recruitment Committee. The DMO functions independently of the EDO 

(education) and hence does not fall under the EDOs purview. Prior to 2011, the DMOõs role 

was to help the District Recruitment Committee advertise for recruitment, display pre-interview 

merit lists, enter data and calculate pre-interview merit marks. By giving the DMO decision-

making power in the recruitment process, the transparency of recruitment has increased. 

Literature on teacher absenteeism indicates the prevalence of this problem in South Asia and 

highlights the key factors responsible for it. One major concern regarding the 2002 recruitment 

policy is that absenteeism among contract teachers did not decrease despite the apparently strong 

accountability structures in place. Whether the proposed accountability structures were designed 

to be strong enough in the first place is debatable, but anecdotal evidence suggests that the high 

reported teacher absence could also be attributed to other constraints preventing teachers from 

attending school. One such constraint, especially for female teachers, was the distance to their 

school. To alleviate this constraint, prior policies gave preference to local teachers by awarding 

them ten extra marks. It was hoped that hiring local female teachers in this way would help 

reduce teacher absence. Building on this, the current recruitment policy recruits teachers only 

from within the tehsil in which the school is located. This ensures that teachers have a higher 
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likelihood of being assigned to a school in their own village, reducing the distance they have to 

travel to work and, hence, the cost of reaching the school. 

Evidence from around the world indicates that the political economy of education significantly 

determines the effectiveness of the governance of the education system. It is now widely 

acknowledged that the teaching profession in Pakistan is politically entrenched, as a result of 

which, many hiring, firing and transfer decisions are, anecdotally, politically motivated rather 

than based on rules of merit or need. The contract teacher policy of 2002 aimed to overcome 

this particular constraint by delineating school-specific contracts with no room for transfers. The 

motivation behind this was to reduce the number of politically driven transfers. However, one 

unexpected consequence of this particular feature was that it resulted in teachers resigning from 

their posts and reapplying for other posts, hence creating vacancies and high STRs (Habib, 

2010).  

The current recruitment policy 2011 tries to deal with these issues by allowing teachers to apply 

for a transfer after they have completed minimum three-year tenure at their assigned school and 

if they have an adequate performance record. Such attempts at merit-based transfers, while 

aiming to deal with the issue of teachers resigning to seek reappointment, do not effectively deal 

with politically motivated transfers, which may lead to a number of teachers transferring to 

prime locations, creating shortages elsewhere. Frequent bans are placed on transfers ð especially 

near exam time ð to deal with this issue. However, teachers still manage to circumvent the ban 

and get transferred to their desired post. This indicates flaws in the implementation of the bans 

and red tape in the transfer process.  

Changes in the recruitment policy over the past decade have attempted to deal with some of the 

concerns regarding the recruitment of qualified teachers based on merit, without political 

interference and nepotism. However, a number of policy gaps and implementation constraints 

remain. For instance, the contract policy of 2002 had a limited impact because a number of 

contract teachers were regularised by the Punjab government due to political pressure. The 

current policy does not deal with this issue: even though it claims that contract teachers will have 

their contracts renewed based on good performance, contracts continue to be regularised on an 

ad hoc basis.  

It is a priori difficult to underpin the theoretical incentive effect of teacher contracts, such as 

those in the 2002 contract teacher policy. On one hand, there is evidence to indicate that 

properly designed contract teacher policies can be effective not only in alleviating teacher 
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shortages but also leading to better student outcomes (Kingdon et al., 2013). This is, of course, 

with the proviso that the contract is designed in such a way that it incentivises the teacher 

appropriately, which, as we have seen, was not done under the Contract Teacher Policy of 2002. 

On the other hand, unfavourable conditions within the contract design, such as lower salaries 

and fixed-term contracts, can be seen as de-motivating and unfair by teachers and may lead to 

reduced pedagogical training and school-specific investments in teachers. Moreover, if threats of 

non-renewal are not deemed credible, one cannot expect the contract policy to have the desired 

effect. The current policy aims to address some of these limitations but not all. An in-depth 

evaluation is needed to underpin those areas in which the recruitment policy has succeeded and 

those in which it has failed. 

Box 1.2: Current Recruitment Process (2011) 

 

Source: Punjab Government Recruitment Policy 2011, Lahore, 25 October 2011. 

Advertisment: All BS 9, 14, 16 grade recruitment done by district
recruitmentcommittees(comprisingDCO, EDO (F&P),EDO (education),
DMO, provincialgovernmentrepresentative,experton relevantsubjectand
appointing authority). Advertisementissuedby DCO, clearly indicating
vacanciesbycategory,gender,andtehsil.

Merit list: Applicantscompeteat tehsil level. Initial merit list basedon
academicand professional qualifications (with weight 90% and 5%,
respectively)preparedfor eachtehsilandquota(2% disabilityand5% minority
quotafilled from regularpool if suchapplicantsnot available). If not enough
applicantsfor a particulartehsil, applicantsfrom other tehsilsareallowedto
competefor placementthere.

Final merit list: Prepared  after including computer assessment and interview 
marks (5%). 190 days given to complete pre-service induction training. if a 
teacher drops out or fails to perform on post-training tests, the person next on 
the merit list is considered for position.

Allocation of posts and teacher placement: EDO andDMO
jointly identifyschoolsfor teacherallocation(generally,emphasis
on science,mathsandEnglishteachersandpreferencegivento
schoolslackingtheseteachersand accordingto STR of 40:1).
Teachersplaced accordingto inter se merit in each tehsil.
Candidateschosenfrom within tehsiland,in the caseof females,
if theirhusbandsarefrom that tehsil. Preferencecanbeexpressed
by applicantandon disputedseats,preferencebasedon meritand
thenseniority. All appointmentscompletedwithin 190daysandif
any teachersleavesafter this period,hiring not resumedtill the
nextrecruitmentcycle.
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One of the key gaps in the current policy is that there is no way of dealing with the teaching 

hours lost due to non-teaching duties assigned to teachers, especially during election time. In the 

current policy, one contract term is that teachers will perform ôall kinds of duties in public 

interest as may be entrusted to you by Competent Authority from time to time [sic]õ (Recruitment 

Policy, October 2011). This implies that teachers are expected to perform out-of-school duties 

that may take away from their teaching time. Both international and South Asia-specific evidence 

indicates that this can contribute to de-motivated teachers. It also makes room for valid excuses 

as teachers may collude and collaborate in absenteeism at the expense of student learning. 

In a key policy change in 2010, the medium of instruction in all public schools in Punjab was 

changed to English. This implied that the curriculum would now be in English, all testing would 

be done in English and all classes would be conducted in English. To complement this policy, a 

component of the pre-service and in-service training was designed to focus on providing 

teachers with English language skills. However, this training is not sufficient: teachers with an 

Urdu language-medium background cannot fully understand the English-medium curriculum 

after a month-long course. Further, the training focuses on teaching candidates the English 

translation of the Urdu curriculum and not on helping them understand the concepts in English. 

In turn, these teachers teach their students in Urdu and then make them memorise the English 

translation of the curriculum for examination purposes. This is an inefficient and ineffective 

approach and more thought needs to be put into how to better equip teachers to deal with an 

English curriculum.  
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Figure 1.2: Policy Gaps in Recruitment 

 

1.2.4 Retention-related policies  

Once a good-quality teacher enters the education system, it is necessary that he or she is retained. 

Retention does not merely imply keeping teachers on the job, it also means sustaining their 

motivation and, hence, their effort. A de-motivated teacher is as good as an absent teacher 

because his or her presence does not add value to student learning. Even good-quality teachers 

may shirk from their teaching duties if they lack motivation. A number of factors affect teacher 

motivation, including the accountability and incentive structures in place, job stability and a clear 

career path, support systems and teacher confidence in the curriculum being taught (see Figure 

1.1). These have been reviewed in the literature review section and the broad consensus of the 

literature is that some of these factors are critical to ensuring the efficient, effective and equitable 

delivery of teaching services. The main policies that affect these factors include those relating to 

(i) teacher training, (ii) teacher monitoring and (iii) teacher incentives. 

Teacher training is important not only to increase the competency of teachers but also their 

confidence in the curriculum they are teaching. In particular, if the easiest way to recruit a good 

teacher is to train one (Chingos and Peterson, 2011), then appropriate and effective training can 

prove a very useful policy tool. This view allows policymakers some room for manoeuvre as the 

brunt need not be borne by recruitment policies such as those calling for minimum competency 

Educational/Professional 
Qualifications

ÅAll publicschoolsweremadeEnglish-medium
in 2011. No policy, however, specifically
addressesthe needfor teachertraining that
wouldenablerecruitedteachersto handlethe
newcurriculum.

ÅThe PTC and CT qualificationsare being
phasedout but thereis no clearpolicy as to
what will happento in-serviceteacherswho
currentlyhold thesecertificates. Will they be
given further training or face limited
promotion opportunities? Moreover, will
teacherswho were waiting for recruitment
aftercompletingtheir PTC andCT now have
to enrollin B-Ed programmes?

ÅIt is not clear whether pre-servicetraining
includestrainingin multi-gradeteaching. How
are teachersbeing preparedto handle real
classroomenvironments?

ÅDoes a B-Ed degreeprovide teacherswith
adequate subject-specific knowledge,
especiallyin subjectssuchasmathematicsand
science?

Selection Procedure

ÅNo policy addressesthe supplysideof
whetherthereareenoughteacherswith
therequisitequalificationsin eachtehsil.

ÅTehsilsarelargeareas. No policy looks
at how teachersareallocatedto schools
to minimise their travel distance.
Distanceto schoolis one of the main
reasonsfor high teacherabsenteeism,
especiallyamongfemaleteachers.

Contract Terms

ÅThe contract policy of 2002 had a
limited impact becausea number of
contractteacherswereregularisedbythe
Punjab government due to political
pressure. The current policy doesnot
dealwith thisissue.

ÅNo policy deals with the issue of
teachinghourslost dueto nonteaching
duties assigned, especially during
electiontime.
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levels (especially in the more remote or inaccessible rural areas) under the presumption that any 

skill gaps among recruits can be effectively filled through pre-service and in-service training.  

With the increased focus of educational polices on ensuring good-quality schooling, teacher 

education reforms have become an urgent policy need. Pre-service training can be a useful tool 

to better equip new entrants into the labour market while in-service training is essential for 

keeping existing teachers up to date with new techniques while at the same time motivating and 

encouraging them. If teachers lack confidence in their own subject knowledge, they cannot pass 

this knowledge on to their students. Further, teachers need to be equipped to handle real 

classroom situations such as multi-grade teaching, large class sizes and so forth. They also require 

professional support during their tenure and in-service training to equip them with current 

teaching methods and materials.  
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Box 1.3: Types of Teacher Training 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

Pre-service training: 
Elementary and 
secondary school 
teachers 
B-Ed degree 
This can be done in a 
number of ways, 
through a combination 
of a BA and one-year 
B-Ed programme, a 
BA/BSc and two-year 
M-Ed programme, an 
FSc/FA and four-year 
B-Ed (Hons) 
programme, or FSc/FA 
and three-year ADE 

In -service training: 
Elementary and 
secondary school 
teachers 
Three-year periodical 
training at subdistrict 
(CTSCs) and district 
(DTSCs) levels 
 
Mentorship 
programmes 
 
Professional days 

Induction training: 
Elementary and 
secondary school 
teachers 
190-day compulsory 
training provided to 
shortlisted candidates 
before final merit lists 
are drafted 

Training 
providers 

Training providers Training providers 

GCETS  
There are a total 
of 33 GCETs 
across 23 districts 
in Punjab, 
offering the 
following degrees:  
ADE 
M-Ed 
B-Ed  
(Elementary) 
B-Ed (Secondary) 
B-Ed (ECE) 
BSc/B-Ed  

Allama Iqbal 
Open 
University  
This university 
provides 
degrees ranging 
from diplomas 
to PhDs and 
from PTCs to 
B-Ed degrees. It 
also offers 
virtual 
programmes. 

DSD Public institute 

DSD 

DTSCs 
These are organised at the district 
level. Learning teacher educators 
provide training to district teacher 
educators (DTEs) in these clusters. 

 

CTSCs 
These are organised at the subdistrict 
level. DTEs head these clusters and 
provide training to PSTs. There are 10-
15 schools per DTE and a total of 10-
75 schools per cluster.  
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In hopes of achieving such a system, a number of interventions in terms of pre- and in-service 

training were introduced in the Punjab post-2002. The first set of reforms pertaining to teacher 

training and professional development was initiated in 2003/04 under the first phase of the 

PESRP. Under these reforms, the DSD was restructured and all pre-service and in-service 

institutions were placed under its purview (see Appendix A2). The Pakistan Institute for Teacher 

Training and the GCETs were merged and placed under the DSD to create a uniform and 

centralised system of pre- and in-service training. 

Building on this, the CPD programme was piloted in 12 districts of Punjab in 2007 and fully 

instituted in 2008. The CPD framework aims to provide decentralised training to PSTs, where 

the district is the primary unit for assessing and undertaking training activities with teacher 

training delivered at an appropriate sub-district level. For this purpose, CTSCs were established 

at the sub-district level, borrowing from the framework of the Teacher Resource Centres that 

were set up following the 2001 National Education Policy. Each school in a given village or tehsil 

belongs to a CTSC, which is responsible for providing all its teachers with in-service training, 

mentorship and other support. This brings opportunities for training closer to the teachers and 

reduces both the associated cost of travel and the absenteeism resulting from training that takes 

teachers away from their posts. The CTSCs are responsible for coordinating between the various 

providers of teachersõ education, local education officers and other key stakeholders. They also 

provide data on teacher assessments to the DTSCs and the DSD at the centre. This makes for a 

structured and decentralised mechanism that provides teachers with pedagogical support and 

training.  

Anecdotal evidence suggests that the CTSCs have successfully increased support for PSTs. The 

most effective key component has been the mentoring visits made by District Teacher Educators 

(DTEs). The DTEs are responsible for assessing teachersõ performance through student tests 

and for using these assessments and classroom observations to help identify weak areas in lesson 

planning and delivery. They then help teachers work on these areas and develop their lesson 

plans. According to a study by the International Growth Centre (2012), teachers have found 

these mentoring visits to be both effective and supportive, explaining that the visits help them 

improve their teaching practices and increase their confidence in their knowledge of the 

pedagogical content. 

In terms of accountability structures and monitoring, the second phase of the PESRP ð a 

comprehensive programme for monitoring teacher performance and attendance ð comprises 

three key components: (i) The annual census EMIS and (ii) Monthly monitoring visits. The 
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DMO in every district reports to the PMIU and supervises a field staff of MEAs, who are 

responsible for undertaking regular field visits and collecting data on teacher attendance, which is 

then fed into the EMIS. The MEAs are recruited and their positions funded by the Chief 

Ministerõs Monitoring Force ð a body established to help monitor all development schemes 

initiated in the province; it reports directly to the Secretary School Education. The MEAs are 

Junior Commissioned Officers (JCOs) retired from the armed forces, and hired on three-year 

contracts. Their performance is evaluated at the end of the contract period by the DMO. MEAs 

are assigned òschool circlesó or areas in each district, such that they are able to visit at least four 

schools per day and all the schools in their circle at least once a month. Parallel to this, the AEOs 

carry out further monitoring and report to the EDO.  

Although this multi-pronged monitoring system tries to ensure transparency and effective 

monitoring, cases of nepotism and red tape ð for instance, involving teachers who have 

themselves marked present even when absent during a monitoring visit ð have been reported. 

Innovations to the system have now been introduced: when MEAs visit the schools to collect 

data, they have a mobile application that allows them to take a picture of the teacher with his or 

her class, which is then entered along with the attendance data, GPS coordinates, and a date and 

time stamp. This is geared towards reducing fabricated attendance records. Despite this, a 

number of problems remain. For instance, teachers have found loopholes within the system with 

teacher rotations taking place: teachers are shifted from one school to another according to the 

schedule of the monitoring visits so that their presence is marked in the school being visited. 

Incentives affect teachersõ attitudes and effectiveness. Salary structure can have a powerful effect 

on teacher effort and student outcomes. While many developed countries have replaced uniform 

pay structures that reward teacher inputs (qualifications and experience) with models of 

performance-related pay, salary structures in Pakistan continue to be based on the former model. 

Although it is hoped that paying teachers better will attract more able candidates to the 

profession and raise effort overall, this works only when the threat of dismissal for non-

performance or low performance is high. While the evidence indicates that this works very well 

in private schools in the country, chronic teacher absence prevails in the government sector. 

Teacher absence in South Asia is believed to stem from systemic failures in accountability 

systems, low morale among teachers and low pay (Rogers and Vegas, 2009). However, the 

argument that low pay explains lower effort (when measured by absence) is not supported in 

Pakistanõs case as the LEAPS report (Andrabi et al., 2007) shows that absence among better paid 

civil service teachers in rural Punjab was actually higher than among less well paid teachers in 
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private schools. If anything, this hints at the low levels of accountability that exist within the 

government system compared to those in the private sector. 

While effective teacher monitoring may increase teacher attendance, it does not address issues of 

de-motivation. Previous studies have indicated that contract teachers in particular may be de-

motivated by meagre salaries, which effectively reduce them to cheap labour (see Kingdon et al., 

2013 for a discussion on this literature). Low salaries also force teachers to provide after-school 

tuition to supplement their income, which affects in-school teaching. Other teachers take up 

subsidiary jobs and hence fail to concentrate wholly on teaching. In 2008, when the contract 

teacher policy of 2002 was phased out, contract teachersõ salaries were raised to the National 

Basic Pay Scale (BPS) in an attempt to improve their incentive structure. Constant pressure from 

teachersõ unions and frequent strikes strongly influenced this change in policy. Further salary 

rises have taken place, increasing the BPS for civil servants (see Box 1.4). However, the policy 

still did not provide contract teachers with pension benefits and paid leave options.  

As mentioned before, identifying the direction of the incentive effect in such a situation is 

difficult: while offering teachers BPS-equivalent salaries may improve their motivation, the 

international literature points out that it is the threat of dismissal among contract teachers that 

compels better performance. However, if this threat is not credible, the incentive to exert effort 

Box 1.4: Salary Revisions (2011) 

BPS Post Basic Pay Scale, 2008  Basic Pay Scale, 2011 

Starting 
Pay 

(Rs) 

Annual 
Increment 

(Rs) 

Starting Pay 

(Rs) 

Annual 
Increment 

(Rs) 

9 PST/EST 3,820 230 6,200 380 

10 PST/EST 3,955 260 6,400 420 

11 PST/EST 4,115 275 6,600 460 

12 PST/EST 4,355 310 7,000 500 

13 PST/EST 4,645 340 7,500 550 

14 SESE/ SS 4,920 380 8,000 610 

15 SESE/SS 5,220 420 8,500 700 

16 SSE/AEO 6,060 470 10,000 800 

17 SSEs/AEO 9,850 740 16,000 1,200 

18 DDEO 12,910 930 20,000 1,500 

19 EDO/DEO  19,680 970 31,000 1,600 

Note: SESE = senior elementary school educator, SSE = senior school educator, SS = subject specialist. 

Source: Punjab Government Notification No. FD-PC-2-1/2011 dated 11 July 2011, Lahore. 
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for contract renewal will no longer exist. Additionally, as Kingdon et al. (2013) argue, the 

evidence indicates that contracts ôas they areõ will only go so far in raising teachersõ effort. The 

majority of studies reviewed by the authors show that all teachersõ effort is low on an absolute 

basis especially since contract teachers, who have more than one tenure period, exert less effort 

in the periods that follow. This, it is argued, points to the need for building performance-related 

renewal and for the contract policy to be amended to combine the probationary, non-renewal 

aspects of contract terms with better salaries and benefits. While education policies in recent 

years have taken on board the ôbetter salariesõ aspect, it is not clear the extent to which 

nonrenewal and non-pecuniary benefits have been considered.  

The analysis so far indicates that simply raising teachersõ salaries is not the solution to reforming 

the countryõs education system. While the research evidence on the impact of performance-

related pay on student outcomes is mixed (as discussed in the literature review), it is increasingly 

recognised that teachersõ salaries need to be linked with student performance. The Punjab 

government has undertaken recent initiatives that aim to do so. The increase in teachersõ salaries 

in recent years has also been accompanied by incentives introduced in 2011 that tie performance 

with pay. According to Andrabi et al. (2007), there is a positive correlation between teachersõ 

salaries and their performance in private schools but no such correlation in public schools. In an 

effort to remedy this, the teacher incentive programme provides a bonus to the top 20% of the 

best-performing schools in each tehsil. The committee that selects these schools includes the 

DEO, DDEO and senior headmaster of the high school in each tehsil. Performance is based on 

student enrolment and attendance (15%), student performance in the annual PEC exams (70%) 

and student participation in the PEC exams (15%). Primary schools compete at the markaz level, 

elementary schools at the tehsil level and secondary and higher secondary schools at the district 

level. 

Either a carrot or stick approach can be adopted to improve teacher performance. The 

monitoring system in place and the termination and non-renewal condition in teachersõ contracts 

acts as the stick; the cash awards act as the carrot. Parallel to these cash awards, another carrot 

approach to improving teacher performance is the Promotion Policy 2010, which links 

promotions to performance and the completion of mandatory training. The promise of a 

progressive career track for teachers is intended to encourage them to improve their attendance 

and performance and to fulfil their in-service training requirements. Prior to this, promotion was 

based on seniority alone and a number of instances were reported whereby political affiliations 

were used to obtain promotions. In order to curtail this practice, certain conditions were set for 
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obtaining promotions under the 2010 policy. Teachers were required to (i) have satisfactorily 

completed their probation period, (ii) possess the required qualifications and experience, (iii) 

have completed the minimum length of service, (iv) have received a satisfactory PER and (v) 

have passed the prescribed departmental examinations. Thus, the policy sets out a structured 

procedure for obtaining a promotion and attempts to motivate teachers by providing them with 

more clarity in terms of career paths. 

As delineated in this subsection, a number of attempts have been made to improve teachersõ 

motivation and performance. However, a number policy gaps remain unaddressed. For instance, 

although mentoring and CTSC-based teacher training seem to be effective, it is unclear whether 

they have helped teachers deal with the change in curriculum from Urdu to English in 2011. 

Whether the DTEs are well trained enough and capable of handling the new curriculum is an 

open question. Further, even though teachers can now avail themselves of training opportunities 

at their local CTSC, reducing the teaching hours lost in travel time, this issue has not been 

completely dealt with. Teachers continue to sacrifice teaching hours by attending tehsil training 

sessions, affecting student learning. One solution could be to hold all training sessions during the 

holiday period, as suggested in the National Education Policy of 2009. If this is implemented, 

teachers could then concentrate on teaching during the school year and focus on training during 

the holiday season. In terms of monetary incentives, such incentives may lead to a more results-

based ð rather than knowledge-based ð teaching style and even further de-motivation if the set 

targets are not achieved. These considerations need to be taken into account when assessing the 

current incentives scheme. 

Teachers often express their dissatisfaction with the monitoring system in place. Many say they 

find the actions of monitoring officials to be badgering and intrusive. Excessive monitoring can 

be disruptive and lower teacher morale. This policy gives outside coordinators responsibility for 

monitoring teachers, and the coordinators provide little support. On the other hand, if an 

internal actor, such as a head teacher, were made responsible for monitoring, it would help 

develop a more coherent system of monitoring. Teachers are likely to respect the head teachersõ 

authority and the head teachers is more involved in teachersõ management. Thus, despite the 

multitude of reforms and policy changes that have taken place over the past decade, policy gaps 

remain, which continue to affect teacher motivation and retention. These need to be adequately 

addressed in order to retain good-quality motivated teachers in the education system. 
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Figure1.3: Policy Gaps in Retention 
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1.2.5 Deployment-related policies 

Flawed teacher deployment is among the most complex challenges faced by the education 

service delivery network in South Asia (World Bank, 2005). The allocation of teachers has, 

historically, been suboptimal in many developing countries and especially in South Asia. Pakistan 

is no exception. Weaknesses in teacher deployment are manifested in the form of rural-urban 

disparities, differences in class size (STRs) and the shortage of female teachers in regions where 

they play an especially important role in girlsõ enrolment and may be critical for the latterõs 

improved learning. The allocation to posts after recruitment may also be an important factor 

affecting teacher attendance and motivation. If teachers are allocated to schools distant from 

their place of residence, their likelihood of attending school will be much lower than if they are 

allocated to a post nearer their place of residence.  

To counter this, as discussed above, the current recruitment policy hires teachers from within the 

tehsil a school is located in. However, a tehsil covers a large area and postings may still not be 

from within the village the school is located in. Although recruitment policies prior to 2011 

allocated 10 extra marks to teachers belonging to the same village as the school, this was subject 

to political manipulation and nepotism. Transfers were also disallowed under the contract terms 

of the pre-2011 policies, creating discontent among teachers and vacancies in schools as teachers 

resigned from their posts and reapplied to schools nearer to their place of residence. Although 

the current recruitment policy deals with the issue by allowing teachers to transfer after they have 

completed three years of their tenure, it does not address the issue of teachers being allocated to 

posts far away from their place of residence. This is problematic especially in rural areas and for 

female teachers and can lead to high absenteeism and de-motivation among teachers.  

In April 2013, a new transfer policy was introduced whereby teachers can only be transferred (i) 

on the basis of merit alone, (ii) once they have completed three years at their current post and 

(iii) against vacant seats. These transfers will be based on the academic performance of the 

teachersõ students, gauged through the PEC examinations (40 marks), whether they currently 

serve in a remote area (20 marks), seniority (10 marks), marital status (15 marks) and 

compassionate grounds (for instance, if a female candidate is widowed or divorced or if a 

candidate suffers from a disability). The policy also gives the head teacher the authority to 

recommend teachers for transfers out of their schools based on the latterõsõ performance. This 

devolution of power to head teachers and performance-based transfer criteria attempts to 

increase the accountability of teachers and reduce the number of politically motivated transfers. 
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However, this will only happen if the policy is implemented effectively, which remains to be 

seen. 

Ineffective deployment also affects STRs and creates disparities among schools in terms of the 

number and types of teachers available. According to the current recruitment policy, the EDO 

(education) and DMO jointly identify schools for teacher allocation and advertise for 

recruitment. Generally, science, mathematics and English teachers are given emphasis and 

preference is given to schools lacking these teachers. The allotment is also conditional on each 

school achieving an STR of 1:40. Once candidates have been shortlisted from within a tehsil, 

they are placed in the selected schools on merit inter se. Candidates may express their 

preferences during the induction training and if there is a dispute over a post, the senior-most in 

terms of merit is given priority. 

Box 1.5: Allocation of posts (2011)  

Overall allocation of posts done on the basis of achieving a 1: 40 STR in each school 

 

 

 

 

 

 

 

 

 

 

 

 

 

Selected candidates will be placed according to the inter-se merit in each tehsil of the 

respective category of post 

Source: Punjab Government Recruitment Policy 2011, dated Lahore, 25th October, 2011 

ESTs (Science and Math) will be given to Primary Schools or Primary Portions where 

enrolment is  at least 140 or above in descending order of enrolment  in the concerned 

tehsil. No primary School will be given two or more posts of ESTs (Science and Maths). 

 
Only the Elementary Schools selected for the establishment of computer labs will be given 

one post of SESE (Science) and SESE (Math) and they will also teach the subject of 

Computer Studies.  

In Secondary Schools, preference will be given to those schools in the given tehsil where 

no Physics-Math or Chemistry-Biology Teacher is available. Posts either SSE (Phy-Math) 

or SSE (Chy-Bio) will be given in descending order of enrolment of science students in 9th 

and 10th class. 

SSE (Computer Science) will be provided to those High/Higher Secondary schools where 

computer labs have been established but no SSE (Computer Science Teachers) are not 

available there. 

SSE (English) will be provided on a basis of enrolment of 9th and 10th Class in descending 

order in schools of the given tehsil where no SSE (English) is available. 
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Although the procedure for deployment described above assumes that all schools in a tehsil have 

an STR of 1:40, this is not the case. STRs across schools can vary widely, resulting in a number 

of one-teacher schools and multi-grade teaching. In 2011, approximately 36.2% of schools in 

Punjab were found to engage in multi-grade teaching, which suggests ineffective teacher 

allocation. Teacher allocation is also influenced greatly by political economy factors. Politically 

affiliated teachers may be able to obtain desirable posts, creating a surplus in certain areas and 

shortages elsewhere. Further, if any teacher leaves service after the 190-day training period, 

hiring is not resumed till the next recruitment cycle. This also creates vacancies and leads to 

teacher shortages in certain schools.  

To counter these issues of teacher shortages and the skewed distribution of teachers across 

schools, the Government of Punjab introduced three teacher rationalisation policies in the past 

decade: in 2005, 2008 and most recently in 2010. Their aim was to create an STR of 1:40 in all 

schools and address the issues of multi-grade teaching and one-teacher schools. In order to 

achieve this, a two-pronged approach was adopted, comprising school mergers and the 

rationalisation of teachers. Under the school merger policy, schools with very low STRs and 

enrolment overall were merged to form one school. The surplus staff resulting from this merger 

was to be shifted to other schools on the basis of achieving an STR of 40:1. Teacher 

rationalisation focused on shifting surplus staff to schools deficient in staff and addressing 

complaints regarding staff shortages. These policies thus attempted to fill the vacancies created 

by teachers either opting out during the initial induction period or resigning in order to reapply 

to other posts. This was also done to ensure that every teacher had a reasonable workload and to 

curtail multi-grade teaching. 

The evidence, however, points towards barriers that have constrained the effective 

implementation of these rationalisation policies; the problems in implementation have persisted 

with the 2010 rationalisation policy. The main reason that these policies were not implemented 

properly was the lack of buy-in from teachers and teachersõ unions. According to a study by the 

Society for the Advancement of Education (2012), teachers and teachersõ unions were not taken 

into confidence when the 2010 rationalisation policy was being devised. As a result, they did not 

agree with it, which led to non-compliance. Further, the DPI also opposed the rationalisation 

policy and did not comply with its tenets. The evidence also suggests that some politically 

affiliated teachers managed to defy the orders given under the policy and retained their posts. 
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Apart from issues in implementation, there are a number of other concerns regarding the 

rationalisation policy. For instance, in the aftermath of rationalisation, teachers were reappointed 

to different students in the middle of the academic year, which meant that studentsõ progress was 

not monitored by the same teacher over the year, negatively affecting their learning outcomes. 

Moreover, when reallocating teachers across schools, the policy has failed to account for 

problems of distance and mobility faced by female teachers. The issue of distance can result in 

either increased teacher absenteeism or teachers resigning from their posts, creating vacancies 

that cannot be filled till the next recruitment cycle. Thus, rather than resolving the issue of 

vacant posts, the policy may in fact have created more of such vacancies. Lastly, the policy 

focuses on maintaining a 1:40 STR but does not account for multi-grade teaching. For instance, 

if a school comprises 40 students divided among different grades, then one teacher will not 

suffice since it would lead to multi-grade teaching. 

Although on paper, all these policies have recommended effective deployment strategies for 

teachers, this has not translated into action, for which flawed implementation and nepotism are 

primarily responsible. One way to tackle this issue is to involve teachers and teachersõ unions in 

the design and development of allocation policies. Further, when rationalising teachers across 

schools, the distance to school ð especially for female teachers ð needs to be kept in mind. This 

will ensure better compliance and more effective implementation. 
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Figure1.4: Policy Gaps in Deployment 

 

1.2.5 Conclusion 

This section has analysed some of the major policy changes in the areas of recruitment, retention 

and deployment in the Punjab, Pakistan and how they affect teacher motivation, and indicated 

some of the policy gaps that remain unaddressed. Despite the numerous policies and reforms 

that have been introduced in the province over the past decade, nepotism in the recruitment and 

deployment process, inadequate teacher motivation and the lack of good-quality teaching in 

schools still plaque the public education system in Pakistan. One reason for this is that a number 

of policy changes have come into effect in a short period but without any proper evaluation 

having been carried out. Hence, policies are discarded or changed before their impact can be 

gauged. This implies that some good polices may be rescinded. Too many policy changes and 

little or no persistence in policy implementation also adversely affect teacher motivation and, 

therefore, teaching quality. For instance, the sudden shift to English as the medium of 

instruction in schools ð without properly training current teachers in how to deal with the new 

curriculum ð has led to lower-quality teaching as teachers themselves have not fully grasped the 

curriculum they have to teach. 

In terms of recruitment, an important question that arises is whether it is even possible to 

identify and recruit motivated individuals as teachers. Can providing incentives sustain the 

motivation of these teachers? What sorts of incentives are needed to do this? Bonus schemes 

and teacher incentives based on studentsõ examination results may lead to rote learning and 

Transfers
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teaching to the test. This needs to be kept in mind when designing any incentive package. Finally, 

can teachers be looked at through a labour market lens at all? In order to ensure the effective 

recruitment, retention and deployment of teachers, these questions need to be carefully debated 

and reflected on. The public education system needs good-quality teachers and the sooner 

Pakistan gets the recruitment, retention and deployment of teachers right, the sooner the public 

education system will improve. 
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2 Data Analysis 

2.1 Introduction  

The supremacy of teachers in the delivery of high-quality education is indisputable. However, 

many developing countries are challenged in the equitable, efficient and effective delivery of 

teaching services, which undermines their achievement of this goal. The Government of Punjab 

has undertaken significant reforms in teacher recruitment, retention and deployment, placing 

strong emphasis on teacher resources. Effective recruitment and posting strategies help ensure 

the equitable distribution of teachers whereas adequate deployment allows the efficient delivery 

of teaching services and well-designed retention policies are aimed at achieving teacher 

effectiveness. Keeping this in view, the governmentõs policy reforms have ranged from 

increasing the sheer number of teachers to meet rising student needs to implementing new in-

service training programmes and hiring teachers on fixed-term contracts or using merit-based 

hiring to improve the recruitment process (see Chapter 1.2 for a discussion on major policy 

reforms over the past decade).  

Concurrent with these state-wide programmes are wider developments that have the potential to 

(directly or indirectly) affect teachers with resulting educational outcomes for millions of children 

in Pakistan. One of the best examples of this is the Right to Free and Compulsory Education 

Act 2012, which calls for making all 5ð16-year-old children residing in different parts of Pakistan 

legally eligible for free and compulsory education. While the act is still in varied phases of 

development in the different constitutional regions of the country,2 if promulgated, it has the 

potential to affect tens of millions of children across Pakistan. However, the teaching resources 

needed to translate policy into practice need to be carefully considered and state-level 

governments need to ensure that effective policies are adopted that buttress these efforts to 

improve educational access and quality rather than hinder or block development.  

The Government of Punjabõs policy efforts to improve educational access are broadly viewed as 

having been successful. This belief stems from several key milestones and outcomes that have 

been achieved over the last few decades. For example, considerable progress has been made in 

the universalisation of basic education for children. The gross enrolment rate at the primary level 

has risen from 95% in 2004/05 to 98% in 2012, with the gender gap in enrolment decreasing by 

                                                      
2 In Punjab, as of 8 July 2013, the official website http://rtepakistan.org/legislation/punjab/ claims that 
legislation on the aŎǘ ƛǎ ŎǳǊǊŜƴǘƭȅ ǇŜƴŘƛƴƎΦ !ŎŎƻǊŘƛƴƎ ǘƻ ǘƘŜ ǿŜōǎƛǘŜΣ ǘƘŜ Ψtǳƴjab Education Commission has 
finalized a draft άRight to Educationέ bill and presented it to the Punjab government for approval. Meanwhile 
the Pakistan Muslim League-Q has presented its own Bill to the Cabinet yet to be considered. The civil society 
is trying to make these bills open to debate so that all the shortcomings can be addressed [sic].Ω 

http://rtepakistan.org/legislation/punjab/
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four percentage points.3 The percentage of students completing primary school has also 

increased from 67.1% in 2004/05 to 80% in 2011.4 Strides have been made in data collection and 

monitoring systems. However, attempts to provide a good-quality education to those entering 

the education system have met with less resounding success.  

The Annual Status of Education Report (ASER) from various years laments the lack of basic 

learning among rural children across the country and Punjab is no exception. While it fares 

better than other parts of the country, this achievement ôadvantageõ for Punjab, when compared 

to an incredibly low level of national achievement, does not really amount to much. The role of 

the teacher in achieving these challenges is paramount and, within this context, the relevant 

evaluation question pertains to whether major policy changes have led to teacher services being 

delivered in an effective, efficient and equitable manner over the past few years. An answer to 

this question can highlight progress made as well as focus attention on the challenges that remain 

to be addressed and the role of the teachers in overcoming them. 

The analysis in this report uses various data sources, including data from the EMIS (2007ð12) 

and the Teachers Survey (2006) and richer data from household surveys such as the Research 

Consortium on Educational Outcomes and Poverty (RECOUP) of 2006 and SchoolTELLS data 

from 2011. The graphs, charts and tables are appropriately labelled to explain which data have 

been used. Key features of the data are described in Box 2.1 below. 

Box 2.1: Data Sources 

EMIS School Survey 

The EMIS School Survey is an annual survey conducted by the PMIU. It  was initiated in 

2002/03 under the ambit of the PESRP and covers all government schools in the Punjab. The 

data is collected through interviews with school head teachers and based on the observations of 

field staff. It  includes school-level variables such as the school level, gender, number of teachers 

employed (by class and post), school facilities (availability of libraries, laboratories and 

playgrounds as well as provision of basic facilities such as electricity, drinking water and toilets), 

number of classrooms and school enrolment. The survey was further enriched in 2007/08 to 

include more detailed information on schoolteachers, including variables measuring their 

qualifications, professional degrees, in-service training and demographics. This detailed data on 

                                                      
3 Pakistan Social and Living Standards Measurement Survey (PSLM) (various issues). 
4 PSLM (2004/05); Punjab Development Statistics (2011). 
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teachers is used in this report to analyse the changes in composition of the teaching force. We 

use data from 2008ð12.  

Teachers Survey: Personal Information Management System (2006) 

As part of the EMIS survey in 2006, the PMIU also collected extensive data on schoolteachers, 

headmasters and headmistresses in Punjab at all school levels. The details were verified by the 

AEO and DEO of the respective district to ensure that the information collected was correct 

and up to date. The teachers were asked to give details of their demographic characteristics, 

qualifications and grades, training, service details and previous posts (including institution name 

and duration of service there). We use data from the 2006 round of the Teachers Survey.  

RECOUP (2006ð07) 

The RECOUP household survey was conducted in Pakistan between November 2006 and 

March 2007. It  was administered to 1,194 urban and rural households that were selected 

randomly through stratified sampling from nine districts in two provinces ð Punjab and Khyber 

Pakhtunkhwa (KP). The RECOUP survey collected basic demographic, anthropometric, 

education and labour market status information on all resident household members in the 

sampled households (more than 8,000 individuals); detailed individual-level questionnaires were 

administered only to those aged between 15 and 60 years. Some 4,907 individual-level 

questionnaires were thus filled. Tests were also administered to assess these individualsõ skills in 

literacy, numeracy, health knowledge and English. For literacy and numeracy two types of 

instruments were used for capturing ôbasic-orderõ skills and ôhigher orderõ skills.  

In our analysis, we have used the scores for the ôshort literacy testõ and ôshort numeracy testõ, 

each consisting of five questions. Individuals also coded their occupation status (which 

distinguishes between teachers and nonteachers) and provided information on whether they had 

graduated with a ôFirstõ, ôSecondõ or ôThirdõ division in their Matriculation, FSc, BSc, and higher-

level exams. These aspects of the data are used in parts of the analysis in this report.  

SchoolTELLS Pakistan (2011) 

The SchoolTELLS Pakistan survey was undertaken in AprilðMay 2011 with World Bank funding 

and with the collaboration of Idara-e-Taleem-o-Aagahi (Centre for Education and 

Consciousness). The survey covered three districts ð Faisalabad, Mianwali and Rahimyar Khan ð 

in Punjab. The project covered 20 villages in each district: two schools were selected from each 
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village, comprising a total sample of 120 schools. The main purpose of this study was to obtain 

reliable in-depth data to comprehensively understand the relationship between student learning 

levels and factors that influence them, such as teachersõ backgrounds, childrenõs backgrounds 

and ability, classroom environment and school environment. 

Student tests were used to determine learning levels for students in classes 3 and 5, while 

studentsõ ability or IQ was tested using the Ravenõs Progressive Test (rpm). Studentsõ 

background information was collected using a questionnaire. Ten students from class 3 and ten 

from class 5 (from each school) took the tests and questionnaire. Teachersõ learning levels were 

measured using a test that was designed to test three main competencies: their understanding of 

the subject matter in the primary curriculum, their ability to spot studentsõ mistakes and their 

ability to explain content effectively. (Unknown to the two groups, their tests included some 

common mathematics and language questions.) Additional background information was also 

collected on areas such as experience, education, affiliation, political economy issues (such as 

union membership) and measures of effort (time spent on tasks, absenteeism etc.). The survey 

gathered rich information on more than 1,500 students and more than 300 teachers across the 

120 schools in Punjab.  

We discuss some of the key findings that emerge from these data sources and their possible 

policy implications. One caveat to note is that these data are not representative of Pakistan as a 

whole and the findings from this research are meant to be informative. On a more positive note, 

some of the findings reported highlight critical issues in education in areas that have been 

sampled for the first time and provide food for thought to policy makers, researchers and 

academics alike. 

The rich analysis conducted using several datasets highlights some interesting findings. Our 

analysis shows that the recruitment of teachers, both male and female, has expanded over the 

years 1960ð2000, peaking in the 1980s and 1990s. With the change in policy on recruitment, 

there was a rapid expansion in the hiring of contract teacher in the 2000s. Teacher numbers have 

further trended upwards over the past five years (2008ð12) with the proportion of female 

teachers increasing over time. However, a look at STRs over time and across districts and 

regions does not paint a similar rosy picture of the teacher labour market. Although overall STRs 

can be seen to be decreasing over time, they remain high in rural areas and for primary schools. 

Further, inter-district variations in STRs suggests the inefficient allocation of teachers with some 

districts facing severe teacher shortages while others face an excess supply, especially in primary 
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schools. Weak deployment is further evidenced in the extent of multi-grade teaching and the 

proportion of one-teacher schools across districts, especially in rural areas. This suggests, first, a 

flaw in the allocation of posts across districts and regions on initial recruitment and, second, a 

failure of the rationalisation policies in adjusting teachers across schools to ameliorate the 

problem of inefficient deployment.  

The trends in teacher recruitment show that, in concurrence with policy changes that have raised 

the bar in terms of qualification requirements for entering the sector, more teachers with a first 

or second division grade at the highest degree level are being hired. The pool of teachers is also 

improving in terms of pre-service and in-service training acquired. This is in keeping with the 

higher professional qualification requirements for teachers and the development of the CPD 

framework for in-service training. However, two caveats remain: (i) there are still a high 

proportion of teachers, especially in primary schools, with a PTC or CT and a mechanism is 

required to filter them out of the system or improve their qualifications; (ii) rural areas and 

female teachers remain disadvantaged in terms of access to in-service training. Higher 

qualifications do not necessarily imply greater effort on a teacherõs part or a resultant better 

teaching quality. For teaching quality to improve, teachers need to be motivated through 

effective incentive structures and accountability mechanisms.  

Two main factors that motivate teachers are salaries and promotions. The analysis indicates that 

teachersõ promotions are not presently linked to performance, which undermines the incentive 

structure once they have been inducted into the teaching profession. However, as per the policy, 

teachers with higher qualifications are rewarded in the form of promotions: those with 

doctorates and Masterõs degrees take the lead in the average number of promotions awarded 

over their respective teaching tenure. Further, while there have been periodical salary revisions 

over the past decade, the increments are not linked with teachersõ performance, again 

undermining their incentives. Finally, political interference in teacher recruitment, retention and 

deployment remains rife and leads not only to inefficient deployment, as mentioned above, but 

also exacerbates the problem of weak accountability. Flawed policy design and implementation 

combined with political interference are, potentially, some of the main reasons for de-motivated 

teachers, resulting in poor learning outcomes.  

This chapter is structured as follows: Section 2.2 discusses the extent to which changes in 

recruitment policies have led to an equitable distribution of teacher services in Punjab and an 

improvement in the quality of the teaching force. We focus especially on the composition of the 

teacher labour market (numbers, age, gender and academic profile). Section 2.3 discusses the 
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impact of major reforms in retention policies on teacher effectiveness by analysing teacher 

competence, training levels, salaries and accountability concerns especially with respect to the 

political economy of education systems within which teachers work. Section 2.4 focuses on 

efficiency concerns such as teacher management and deployment and Section 2.5 concludes with 

a discussion of the main issues arising from this analysis.  

2.2 Teacher Recruitment: Trends in Numbers, Gender Composition and 
Qualificat ions in the Teacher Labour Market  

This section investigates the link between the main changes in recruitment policy and trends in 

the key characteristics of the teacher labour market in the Punjab. A discussion of this is helpful 

from a future planning perspective for effective teacher recruitment through policies aimed at 

balancing teacher numbers, their experience and gender across different regions of the province. 

Various datasets (discussed above) have been used to examine teacher numbers, changes in the 

gender composition of the teaching force and trends in teachersõ qualifications and contractual 

status over the past few years.  

One of the key policy goals pursued by the Punjab government has been to ensure universal 

enrolment. However, one consequence of this ambitious policy is that, if rising student numbers 

are not met by commensurate increases in teacher numbers, the quality of education offered may 

be severely compromised through poorer learning environments arising as a result of multi-grade 

teaching and higher STRs. Table 2.1 depicts absolute teacher numbers over the 2008ð12 period 

and Figures 2.1 to 2.2 depict this by school gender and school level over the same period. 

Table 2.1: Absolute Teacher and Student Numbers in Punjab, 2008ð11 (All School Types) 

Year 2008 2009 2010 2011 2012 

Total Number of 
Teachers 

30,2021 31,3341 31,4171 31,4322 33,1837 

Total Number of 
Students 

10,912,634 10,644,434 10,674,740 10,679,244 10,640,159 

Total Number of 
Schools 

62,686 61,724 59,050 60,500 57,426 

Source: EMIS data (2008ð12). 

It is clear that, while absolute teacher numbers have increased over the five-year period across 

different schooling levels and school types (male and female schools), the number of students 

has actually declined as has the total number of schools. Additionally, disaggregating by school 

gender and school type yields a slightly different picture that indicates that teacher numbers are 

actually more static or follow a declining trend compared to what aggregated statistics show. This 
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is especially apparent from Figure 2.2, which shows that teacher numbers in primary schools 

have actually declined somewhat over the five-year period.  

Figure 2.1A, however, shows that there has been an increase in the absolute number of female 

teachers hired over the five-year period. The distribution of female teachers in the teaching 

labour force has been shown to be a significant factor in determining the level of girlsõ enrolment 

and retention in schools (UNESCO, 2003; Bista, 2005; and UNESCO, 2006a). Hiring a higher 

proportion of female teachers is a promising trend as recent research from the Punjab indicates 

that being taught by a female teacher is especially beneficial to girlsõ learning outcomes (see 

Aslam and Kingdon, 2011).  

Figure 2.1B illustrates the trends in teacher recruitment between 1960 and 2000 by gender and 

shows that the recruitment of both male and female teachers peaked in the 1980s and 1990s, 

which corresponds broadly with the policies of rapid educational expansion that were met by 

recruiting large numbers of teachers ð a story common across much of the South Asian region. 

Many people maintain that the rapid expansion of schooling across much of South Asia 

(Pakistan being no exception) has been achieved at an enormous cost because it has resulted in 

the deterioration of quality in education systems in the region. This, it has been argued, has led to 

the recruitment of a huge pool of poorly qualified and untrained individuals. The expansion of 

education systems at the expense of good-quality teachers is problematic because their initial 

training and education is believed to contribute to good-quality education, which, in turn, is 

known to positively affect student learning.  
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Figure2.1A: Absolute Teacher Numbers, by School Gender (2008ð12) 

 
Source: Teachers Survey (2006). 

Figure2.1B: Recruitment Distribution, by Gender and Year of Recruitment 

 
Source: Teachers Survey (2006). 
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Figure 2.2: Absolute Teacher Numbers, by School Level (2008ð12) 

 

Ensuring that the quality needs of the teaching cadre are effectively met relies on attracting a 

reasonable number of competent individuals to the teaching profession. While academic 

qualifications do not necessarily reflect ability, it is recognised that the persistent entry of less 

intellectually capable people is likely to compromise the quality of teaching with resultant 

negative implications for student outcomes (World Bank, 2009a).  

The highly acclaimed education system in the Republic of Korea is credited with attracting some 

of the best graduates to the profession each year. The research indicates that making teaching a 

preferred choice of career does not necessarily depend on high salaries but more so on critical 

policy choices that relate to developing strong processes for recruiting and training teachers, 

paying competitive salaries relative to other professions and carefully managing the status of the 

teaching profession. 

The intellectual capability of persons entering the teaching profession is highly debated. It is 

argued that, with a few exceptions, only less able individuals choose teaching jobs. A study by 

Cuenca (2005) on training programmes in ten Latin American countries concludes that, more 

often than not, future teachers come from a pool of secondary graduates with lower entrance 

scores than their peers (cited in World Bank, 2009b, p 4). Lack of data has meant that, while the 

same is believed to be true of teachers in South Asia, the view is based more on anecdotal 

evidence than on sound data or empirical analysis.  
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Figure 2.3 uses the RECOUP dataset to illustrate the ôqualityõ differences between teachers and 

non-teaching wage workers, using various proxies for quality (highest academic qualification, 

passing ôdivisionõ, etc.). A large percentage of teachers are graduates in science subjects compared 

to non-teaching individuals, suggesting a relatively high quality pool of the teaching cadre. 

However, a disproportionately lower number of teachers (science graduates) have completed a 

Masterõs degree and, even among all postgraduates, a significantly lower number of teachers have 

obtained a first division (arts and sciences) (see Figure 2.4). In general, a higher percentage of 

teachers tend to complete their education as ôprivate candidatesõ compared to non-teachers. 

Private candidates are those who sit their board exams after self-study rather than based on study 

in a regular school or college, and their results are generally inferior with worrying implications 

for teacher quality. 

Figure 2.3: How Able are Our Teachers? (RECOUP, 2006) 

 

However, while the above graph provides a snapshot, albeit a rich one, of the pool of teaching 

versus non-teaching candidates, Figure 2.4 depicts the trend over time in the teaching cadre. It 

shows that there has been a steady increase in the hiring of ômore ableõ teachers (i.e. those who 

have obtained a first division (from about 3.5% in the 1960ð1970 period to almost 20% during 

2000ð10). However, a vast majority of the teaching cadre constitutes candidates who have not 

fared very well in their own examinations, indicating that the teaching profession in Punjab 

continues to draw less able individuals with implications for their own effectiveness in imparting 

meaningful learning. 
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Over the past decade, the Punjab Government has focused on qualifications-based recruitment 

policies, raising the minimum academic requirements for teachers (see Section 1.2.2 for further 

details). Within this context, there has been a significant improvement in the ôqualityõ of the 

teaching cadre.  

Figures 2.5A to 2.6C variously depict the extent to which teaching ôeffectivenessõ has increased 

through strides made in improving the qualifications of teachers. There is a substantial increase 

in teachers with postgraduate qualifications or higher (from 25% in 2008 to about 39% in 2012) 

and a noteworthy decline in teachers with only a Matriculation certificate over the same period 

(Figure 2.5A). Going forward, policies may need to address the somewhat stagnant 28% or so of 

teachers who merely have an intermediate qualification (grade 12 or FA/FSc). It is also clear 

from Figures 2.5B and 2.5C that these averages mask considerable variation across school levels 

and districts. Figure 2.5B, for instance, shows that, in 2012, over 60% of the teachers in primary 

schools had acquired either 10 or 12 years of schooling (Matriculation or FA/FSc) and a very 

small percentage of teachers were highly qualified. While some of the well-qualified teachers 

teach in higher secondary schools, primary schooling forms the foundation stage of learning and 

there is a need for good-quality teaching to be focused at this level to ensure meaningful learning. 

Policy may, therefore, need to advocate improved qualifications of teachers at the primary 

education level. Similarly, Figure 2.5C shows a wide variation in teachersõ qualifications by 

district with some districts faring better than others at attracting well-qualified individuals to the 

teaching profession.  
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Figure 2.4: Distribution of Grade Division in Highest Degree Attained 

 
Source: Teachers Survey (2006). 

Figure2.5A: Academic Qualifications of Teachers over Time 
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Figure2.5B: Academic Qualifications of Teachers, by School Level 

 

Figure 2.5C: Academic Qualifications of Teachers, by District 

 

In terms of pre-service training, recruitment policies have emphasised the hiring of better 

qualified individuals by raising the minimum professional requirements for PSTs and ESTs from 

a PTC or CT to a B-Ed or BS-Ed. Figure 2.9 below shows the trend over time in the distribution 

of professional qualifications. As expected, the proportion of teachers with a PTC or CT has 


