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in Two States of India

Reception and Translation of the Global
Teacher Accountability Reform

Arushi Terway and Gita Steiner-Khamsi

Teachers College, Columbia University, New York

This chapter presents the case of contract teacher policy in two states of India to explore why
global education policies resonate and what they mean in a given context. This bifocal per-
spective is known in policy-borrowing studies as reception and translation research. Typical
research questions on reception include: why did local actors select a particular policy? Which
problem was it meant, or did it pretend, to resolve? What was the “selling point” of the
policy that resonated or appealed to local policy actors? Why, as Antoni Verger has asked,
did they “buy” it (Verger, 2011)? Translation research, in turn, focuses on how a borrawed
global education policy was locally adapted, recontextualized, or “translated.” It is com-
mon for an imported policy to be merely added to, rather than replace, existing practices
and policies. However, rather than simply stating that a hybridization, vernacularization,
or modification of other sorts has taken place, policy-borrowing researchers are keen to
understand how exactly an import-was recontextualized, reframed, or reinterpreted in a new
context. Researchers that apply a bifocal perspective attempt to expand the horizon in policy
studies by introducing a comparative transnational dimension. Many theorics on the policy
process tend to bracket the global and investigate the local policy context in isolation from
wider transnational developments and reform processes. Studying the local encounter with
global education policy enables us to understand the power constellations, contested ter-

rains, and conflicting agendas in the local context that are challenged by traveling reforms .

such as teacher accountability or contract teacher policies.

CONTRACT TEACHER: A PANACEA FOR IMPROVING TEACHER
ACCOUNTABILITY?

Others have convincingly shown that teacher accountability reforms need to be considered a
global teacher policy because many educational systems have adopted such reforms, cither dis-
cursively or in actual practice {sce Robertson, 2012; Verger, Altinyelken, & de Koning, 2013).
It is important to keep in mind that reforms become global by traveling and, as they travel,
become broad, decontextualized, and ubiquitous. Robert Cowen (2009) coined the phrase
35 it moves, it morphs™ to summarize the changing features of global education policies that
travel from one couniry to the next. Eventually, they are clevated to the stature of an “inter-
national standard” or a “best practice” that educational systems adopt regardless of where they
originated and who the early adopters of the reform were.

Teacher accountability reforms include a wide range of policies, such as teacher licensing

schemes to changing teacher evaluation systems to suspending tenure or civil service posts.

with contractual arrangements or short-term contracts. It is noticeable that one particular
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variant of teacher accountability reform is “sold” or disseminated to developing countries:
the contract teacher variant, so much so that it is scen as a panacea for curing all shom:oming:;
in terms of teacher effectiveness, teacher absenteeism, or teacher motivation. Publications by
the World Bank were, in particular, influential in spreading this particular variant of teacher
accountability reform.

Educa‘uon sector experts at the World Bank have been arguing that the problem with
the dominant public sector teacher employment policy in most developing countries is a
principal-agcnt problem (Bruns, Filmer, & Patrinos, 2011). The misalignment of incentives
and long route of accountability creates a breakdown in the principal-agent relationship for
teacher management, resulting in low-quality education. Drawing on industrial manage-
ment research, Bruns et al. (2011) argue that the school administrator (principal) needs
the teacher (agent) to achieve the organizational objectives (improved student learning
outcome). The agent’s interest is in maximizing compensation with minimum effort, whereas

~ the principal wants the opposite. Vegas and Umansky (2005) argue that compensation and

otht?r incentives for the teachers, as the agents, can be designed to lead them to operate in
the interest of the organizational objectives.

E.du_canon experts at the World Bank draw attention to the fact that in most developing
countries teachers have a fixed salary scale that is based on seniority rather than performance

~ (Bruns et al., 2011). They point out that “good” results are not rewarded and “poor perfor-
i h : e
~ mance” is not sanctioned in systems where teachers have lifetime tenures. Hence, the solution

to the principal-agent problem is to reach an optimal design of the teacher incentive structure
Translated to teacher employment policy, short fixed-term contracts based on reacher perfor-

- mance would achieve the education quality goal because it would bypass the misalignment of

incentives that exist in traditional teacher tenure systems. “From an incentive standpoint, the
- H 4H ’
absence of job stability should make contract teachers more accountable for performance”

~ (Bruns et al., 2011, p. 19). Teachers would be rewarded for improved student learning out-

comclwith the renewal of their contract, creating a short route to accountability by bringing
the client closer to the provider. In the United States, scholars like Hanushek (2009) have also
proposed policy options to identify the most ineffective teachers and “deselecting” them from
the education system.

Sc?vcral scholars have focused on finding a causal link between the fixed-term contract
and improved student learning outcome to support the teacher accountability theory. In an

experimental intervention in Kenya, Duflo, Dupas, and Kremer (2015) found that students of

contract teachers had better learning outcomes as opposed to civil service teachers. Bourdon
Pr.ﬁhch, and Michaelowa (2009) in their multi-country study in West Africa howiver founc;
!'n:xf:d results for student learning outcome in relation to teacher contract sta}us. Sevcr:al stud-
ies in India have found either positive or no difference between teacher contract status and

; ;tgdcnt-icarn_ing outcome (Atherton & Kingdon, 2010; Banerjee, Cole, Duflo, & Linden,
- 2007; Muralidharan & Sundararaman, 2013). Kingdon et al. (2013) and Chud;gar (2015),

in thei i i i
0uiho:u" review of these experiments and pilot programs, have concluded that student learning
come is generally higher for contract teachers as compared to civil service teacliers; how-

~ ever, there is also considerable variation across contexts.

While citing the above evidence along with other World Bank studies in India (Goyal and

* Pandey, 2011) and in line with teacher accountability reforms, Bruns et al. (2011) have pro-

) ;
fmfd policy reforms to create parallel teacher employment systems in developing countries
at use contract teachers. However, very few studies (Nkengne, 2010) have been conducted

z to u . . - . . !

: Withfldtzlstand how the policy has been implemented in reality, in varied contexts, especially
: : ; f

: n the Indian government primary school system. In India, several states have adopted

s‘ n v .
Ystem-wide contract teacher employment policy, despite considerable opposition (Govinda &
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Pradesh did not have any schools. The state also did not have enough civil service teachers 1o
meet the access demand. But more importantly, existing civil service teachers did not want to
go to the remote areas. When civil service teachers were appointed to the schools in these areas
they often did not report to the post, were chronically absent, or transferred out of the schools,
All state-level officials agreed that recruitment of contract teachers under the EGS was impor-
tant for meeting teacher shortages in the state. Teachers recruited locally by the communities
and hired on a short-term contract helped alleviate the problem because local teachers were
more likely to show up in the classrooms.

In later years, when the contract teacher policy was scaled up to all government primary
schools and the teacher recruitment process was recentralized, measures were taken to encour-
age the appointment of local teachers and to avoid transfers for these teachers. Headmasters
and parents also viewed recruitment of locally based teachers favorably. Headmasters were
able to manage administrative tasks better when the school was not understaffed, and they did
not have to take up reaching duties. Parents felt that they had more control over supervising
teacher attendance because they could go to the teacher’s home to check in if the teacher was
late to school or absent.

Actors outside the state found the idea of teacher shortage absurd in the context of Kerala
because the state has a reputation for having an excess of civil service teachers for the number
of students enrolled in government schools. In reality, teacher shortage comes in the form
of long delays in civil service teacher recruitment and the constant turnover of civil service
teachers in remote and tribal areas with transfer requests. The primary reason for employing
contract teachers in Kerala was to fill any gaps in staffing at schools because of the missing
civil service teachers.

In Kerala, it is common for the civil service teacher recruitment process to take one to three
years, from the time a headmaster reports the vacancy to when a civil service teacher is posted at
the school. The civil service teacher candidate also experiences considerable procedural delay,
it takes up to three years for them to get posted to a school from the time of taking the TET
exam. On the other hand, contract teacher recruitment at the school level only takes a month
or two. As a consequence, the option of recruiting contract teachers at the school level relieves
the pressure on the state government to reduce the lag in teacher placement.

Contract teacher policy in Kerala does not specifically target schools located in hard-
to-reach regions, but conventional wisdom among all state policymakers is that most of the
contract teachers are located in remote and tribal areas. School appointment of civil service
teachers is done at the state or district level, and there is no consideration given to the
candidate’s preference. Civil service teachers initially do report to the appointed schools in
hard-to-reach regions, but they request for transfer to their preferred location as soon as they
can. As a result, there is a constant exiting of civil service teachers from remote and tribal
schools, where the post is left empty for up to three years at a time. Contract teachers who
reside locally end up filling this gap, once again relieving the pressure on the state govern-
ment to post civil service teachers quickly to these schools. Incidentally, most “uneconomic”
schools, where the enrollment numbers are too low to justify high costs of school operation,
are often also located in these remote and tribal regions of Kerala. Once a civil service teacher
transfers or retires from these “uneconomic” schools, only a contract teacher can be hired to
replace that teacher to keep school costs low.

As discussed previously, there is an inherent preference for civil service teachers who are
perceived to be of higher quality. Therefore, Kerala has not implemented the policy wholesale
as Madhya Pradesh has; instead it uses contract weachers only as a stopgap measure. Contract
teacher policy helps the state Department of General Education in working around the
problem of teacher shortages caused by either the bureaucratic delays in civil service teacher

recruitment or with civil service teachers not willing to work in hard-to-reach regions. In both
states, the contract teacher policy has helped the government maintain access to schools but
not necessarily improve education quality.

Decentralization

In 1993, the 73rd constitutional amendment mandated state governments in India to imple-
ment the Panchayati Raj or Local Self-Government (LSG) system. Under this system, several
decision-making authorities are devolved from government bureaucrats to elected members of
LSG institutions. The specific policy and the process of devolution of decision-making author-
ity vary across states.

In 1998, Madhya Pradesh devolved teacher recruitment and management responsibili-
ties in all government schools to the LSG institutions under the statewide contract teacher
policy. This decentralization effort also ended the recruitment of new civil service teachers all
together in Madhya Pradesh. LSG institutions at the local level recruited teachers from the
local communities and entered into a contract with these teachers appointed at a specific local
school. Complete decentralization of teacher management was, however, in conflict with the
state Department of School Education interest, as it is the authority uldmately responsible for
education management. The delegation of all teacher recruitment and management decision-
making authority to the locally elected bodies reduced the Department’s control over teachers.
State-level officials believe that contract teacher recruitment at the local level was fraught with
corruption and nepotism. Hence, between 2001 and 2005, contract teacher recruitment pro-
cess was recentralized and automatized in an effort to create transparency. Now, state-level
authorities match candidates to their preferred school, using computer algorithms, based on
their TET ranking. However, contract teacher supervision and management responsibilities
remain with the LSG institution.

The combination of centralized and decentralized contract teacher management has, in
general, served most stakeholders’ interests. Department of School Education can maintain
its control over the selection of teachers entering the system, whereas locally elected members
of the LSG institutions can maintain control over teachers within the system. Contract teach-
ers are also satisfied with the recruitment process because they perceive it to be objective and
transparent, and it gives them some agency over school posting,.

Recent corruprion allegations, however, signal that the reduction of corruption may not be
the real objective behind the centralization of teacher selection process in Madhya Pradesh.
Since 2013, numerous corruption charges have been filed against policymakers and govern-
ment officials who are in charge of the central testing and selection system; this has turned into
a major political scandal with national and international level coverage (Economist, 2015; PTI,
2015; TNN, 2013).

Unlike Madhya Pradesh, in Kerala government teacher recruitment and management has,
more or less, remained with Department of General Education despite the implementation of
the LSG system. Civil service teachers, who make up about 97 percent of the teaching force,
are completely managed by the department officials, whereas contract teachers (3 percent)
are managed by the SMC and headmasters. The Kerala Panchayati Raj Act, passed in 1994
following the constitutional amendment, made primary education the responsibility of LSG
institutions, However, Mukundan and Bray (2006) note that there was a gap in the rhetoric
and the reality of education decentralization in Kerala. LSG institutions develop plans for
school improvement, but these plans are limited to domains that do not directly impact the
teaching and learning process. Activities usually cover the operation of “school noon-feeding
Programmes, scholarships and uniform distribution, teaching/learning aids production and
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distribution, awareness camps for teachers and parents, construction of toilets and cook-
ing sheds, repairs, and drinking water” (Mukundan & Bray, 2006, p. 232). Management of
human and physical resources, like teacher appointment, staffing, and salarics, remains under
the jurisdiction of Department of General Education bureaucrats. Some efforts were initially
made to involve parents and community members in the monitoring of the teaching process,
But Mukundan and Bray (2006) observe that civil service teachers resist these efforts question-
ing parents and community members’ qualification for evaluating classroom activities.

Even with this limited role, active community participation and LSG institutions role in
school operation in Kerala is considerably high when compared to other states in India (SSA,
2012). In fact, state and block-level officials remarked in their interviews that if parents have
any issues at the school they follow up on their complaints to the highest levels of the state
government. Given the civil service teachers’ resistance to community involvement in class-
room evaluations, the delegation of authority to recruit and manage contract teachers to the
School Management Committee and headmaster appears to be an astute compromisc by the
state government. The Department of General Education has standardized the policy for the
contract teacher selection process, however, the actual power to manage the process lies at the
community or school level. Block education officers interviewed for this research often did not
have any information on the contract teacher who were employed in the schools under their
jurisdiction. Headmasters and parents are satisfied with having authority over the contract
teachers and do not protest against this de facto centralized control over government school
teachers because of the general perception that civil service teachers are of superior quality.

Some level of decentralization of authority over teachers has been achieved by the contract
teacher policy in Madhya Pradesh and Kerala even when it is not in the best interest of all stake-
holders involved. State-level policymakers have been able to negotiate the extent of teacher
management decentralization and have retained some control by centralizing certain aspects.

Selective Policy Borrowing

The case of contract teacher policy in India is a good case in point to examine why the global
concept of contract teacher policy is selectively borrowed and how it is locally translated.

In one state of India (Madhya Pradesh), the three-year contractual employment has become
the standard for induction into the profession. In 2013-14, 14 percent of teachers in Madhya
Pradesh worked on a three-year contract waiting to be ecmployed on a permanent basis upon
completion of their contract, and 54 percent of the teachers had become permanent after the
contract period. In effect, the contract teacher policy in Madhya Pradesh functions very much
like a licensing scheme in disguise as the three-year period serves as a probationary period at a
pre-licensing stage during which the performance of the new (contract) teachers is evaluated.
Upon successful completion of the contract, the contract teachers are eligible for a perma-
nent tenured position. The remuneration more than doubles, from Rs. 5,000 to 10,509 with
permanent employment. However, it is important to note that in reality nearly everyone gets
permanent employment because teachers do not get fired for performance issues. Drawing on
the theory of policy borrowing, we see two complementary functions that the contract teacher
policy fulfills in Madhya Pradesh: enhancing teacher supply by employing cheap labor (local
agenda) and framing the contract period as a performance-based probationary period (global
agenda). Put differently, the Government of Madhya Pradesh managed to frame the unpopular
move to hire low-cost contract teachers as a_quality improvement measure. Thus, the act of
externalization—reference to teacher accountability reforms—helped to legitimize and insti-
tutionalize 2 new type of teacher management system that otherwise would have been heavily
contested and rejected: three-year contractual arrangements during which the salary is low, and
the performance should be high.

Comparing Contract Teacher Policies in Indin 213

In another state (Kerala), the government did not mandate contractual employments
and left it up to school and district-level authorities to hire one-year contract teachers if
in need. There is no career path from being a contract teacher to becoming a permanently
hired teacher. In 2013-14, only 3 percent of the workforce consisted of contract teachers.
As opposed to the situation in Madhya Pradesh, the teacher unions in Kerala are strong, the
adult literacy rate is high (93 percent) and the system is decentralized putring schools in
charge of hiring and firing contract teachers. The global/local nexus is entirely different in
the two contexts (see Schriewer, 2012); the Government of Kerala is neither in a position
nor in need to act as a mediator between global and local agendas. Arguably, the act of exter-
nalization, which the Government of Madhya Pradesh had carried out to frame its unpopular
local policy (underpaid three-year contractual arrangements) in terms of a global “best practice™
(teacher accountability and effectiveness), is not an option in the state of Kerala.

It is important to keep in mind that comprehensive reforms, such as teacher accountability
reforms, consist of various elements, each of which resonates or encounters resistance among
the different stakeholders in the local policy context for different reasons. Policy-borrowing
research applies an agency-driven and conflict-sensitive approach to understanding the policy
process. Coalition-building is key for new reforms to be embraced. The case study provides
a detailed analysis of why different stakeholders in Madhya Pradesh joined forces to support
the contract teacher policy (see Terway, 2016). For example, government officials in Madhya
Pradesh supported contract teachers because they needed to expand access to primary schools
rapidly within a very limited budget. Headmasters supported hiring contract teachers because
it cased their academic responsibilities at the school. Parents wanted contract teachers because
they wanted teachers to show up at the school and liked having a local community member in
the classroom. Teachers themselves agreed to work in such contractual arrangements because
they found employment close to their home where there were very little employment oppor-
tunities for educated youth. In contrast, coalition-building in Kerala was a non-issue because
they had achieved access to primary schools while having highly qualified and highly paid civil
service teachers employed within the system.

Figure 13.1 Global and local pressures on the contract teacher policy process.
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suggests that global education policy become at the explosive growth stage empty vessels into

which local stakeholders can project any “solution” that they deem useful for their own pur-
poses. Global institutions, especially the World Bank, have used empirical research from pilot
programs and experiments that use contract teachers in India, to support the teacher effective-
ness argument (Bruns et al., 2011). National and state policymakers also use this evidence to
garner support for the adoption of contract teacher policy. Implementation of a system-wide
contract teacher policy could serve as evidence of convergence of world system theorists, but
the translation of the global policy to solve local problems shows that the enacted policy does
not truly resemble the rationale and the concept of the international “best practice.”

This chapter contributes to policy borrowing by exploring sow global contract teacher pol-
icy is imported and recontextualized in a local context. The study acknowledges the discursive
power associated with global education policy and uses this assertion to dig deeper into under-
standing the policy process in the local context: at what particular moment, for what purpose,
and with which outcome have local stakeholders adopted teacher accountability reforms: The
bifocal perspective on reception and translation allows us to understand how local stakeholders
externalize, resort to, creatively use, or sclectively borrow global education policy. However,
once the policy is adopted within a system, like in Madhya Pradesh, there is no reflection by
the global actors on whether the teacher effectiveness hypothesis held true. The question,
therefore, arises: is there no feedback loop from the local to the global, that is, between why
a reform resonates in a given context (reception) and how it is subsequently implemented
(translation)?

NOTE

L. In 2013, the state government also announced a gradual increase in salary for permanent teachers to
make it equal to civil service teachers by the year 2017,
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