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NIGERIA: A REVIEW OF THE COSTS AND FINANCING OF PUBLIC EDUCATION 
EXECUTIVE SUMMARY 

1. INTRODUCTION 

1. Since the reintroduction o f  multiparty democracy in 1999, the federal and state 
governments in Nigeria have embarked on a series o f  major educational reforms. These are 
intended to achieve universal basic education and improve the quality and relevance o f  post- 
basic education. Faced with large rural-urban, gender, and regional disparities in enrollment and 
generally poor learning outcomes, the Federal Government o f  Nigeria introduced the Universal 
Basic Education (UBE) Program in 1999, with the aim o f  providing nine years o f  free, 
compulsory basic education comprised o f  six years o f  primary and three years o f  junior 
secondary education to al l  children in the country by 201 5.  The UBE law, which was passed in 
2004, sets out the key roles and responsibilities o f  public agencies at a l l  levels o f  government. 
The law also established a new parastatal-the Universal Basic Education Commission 
(UBEC)-and stipulated that 2 percent o f  the consolidated federal revenue be allocated to basic 
education. Prompted by a desire to improve international competitiveness o f  key economic 
sectors and sustain economic growth, the federal government also adopted a national strategic 
vision for the reform o f  tertiary education, with a strong emphasis on science and technology 
programs. 

2. 
the education sector, including attainment of  the education for all (EFA) and education 
Millennium Development Goals (MDGs). Unlike other countries in Africa, the introduction o f  
free universal basic education has not resulted in a surge in enrollment, especially in the north o f  
the country. At the same time, the overall quality o f  education remains poor at a l l  levels and 
varies considerably within and across states. The Federal Ministry o f  Education (FME), along 
with al l  other major stakeholders, recognizes that “the education sector in Nigeria is in a state o f  
crisis” and that “nothing less than major renewal o f  a l l  systems and institutions i s  required.”’ To 
this end, the government launched a major education reform program in 2006, which stresses the 
importance o f  institutional reforms to improve the efficiency and effectiveness o f  service 
delivery at a l l  levels o f  education (see FME 2007a, 2007b; 2007~).  

Despite significant efforts during the past eight years, much remains to be done in 

3, 
state, and local governments and assesses the key efficiency and equity effects o f  public 
spending for education. Since the World Bank’s last education expenditure review, which was 
undertaken in 2002, sufficient changes have taken place and more data have become available in 
the education sector to warrant further analysis. Intended to assist the government in i t s  reform 
agenda, the report i s  based on a review o f  federal and state education expenditures and a 
quantitative service delivery survey (QSDS) o f  primary education in two states: 

This report reviews the level and pattern o f  public expenditures on education by federal, 

0 Education expenditure reviews were carried out at the federal level as well as in eight 
states (Borno, Cross River, Enugu, Jigawa, Kaduna, Kano, Kwara, and Lagos) and the 
Federal Capital Territory (FCT). These states and the FCT are referred to here as the state 

The Presidential Forum on the Education Sector, October 28,2006. I 
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education public expenditure review (SEPER) states. The reviews collected data and 
examined the management o f  public spending on education across subsectors and tiers o f  
government, tracing it f rom the top down through federal systems to the state and local 
levels. 

A QSDS was conducted in Kaduna and Enugu. In addition to this comprehensive survey, 
observation data were collected from al l  local government authorities and a 
representative sample o f  primary schools and primary schoolteachers, and a public 
expenditure tracking survey (PETS) was conducted o f  school construction.2 The study 
assessed the availability o f  resources at the school level and traced the management o f  
public expenditures f rom the bottom up, through the school to the local government 
levels. 

4. 
management and financial accountability review, PEMFAR (World Bank 2006a) and a poverty 
assessment (World Bank 2007). The PEMFAR reviews the trends in expenditures and financial 
management since 2001 and assesses the impact o f  the ongoing efforts. It covers fiscal policies 
and performance o f  both the federal government and a sample o f  states (Bauchi, Cross River, 
Enugu, and Kaduna). The poverty assessment uses a variety o f  analyses, including household 
surveys, to assess poverty across sectors. The chapter on education examines the relationship 
between education and poverty, including the impact o f  direct costs o n  education outputs by 
income quintile, gender, and regional factors. 

This report also benefited from several recent studies, including a public expenditure 

5. 
expenditure on education in Nigeria. The f i rst  two chapters review objectives, methodology, 
data sources, and limitations and provide an overview o f  the country and the sector. Both chapter 
3, on the costs and financing o f  education, and chapter 4, on efficiency, analyze available data on 
how public resources are allocated and used within the education sector. Chapter 4 also examines 
equity in public spending and household expenditures on education. Chapter 5 provides a 
conclusion and offers pol icy recommendations. These chapters are not intended to provide a full 
external review o f  Nigeria’s education expenditure policies. Rather they are designed to 
highlight the key priorities based on available data and information that should be addressed as 
Nigeria moves forward with the education reform program. 

Volume 2 o f  this report addresses in depth the level and pattern o f  public 

6. 
needs that Nigeria will have to address in the short to medium term for its educational agenda to  
succeed: 

This volume summarizes the results detailed in volume 2 and highlights three broad 

Improve access to basic education, especially for girls and the poor, and improve the 
quality and relevance o f  education at al l  levels. 

Originally, the plan was to conduct a PETS, not a QSDS. However, the conditions for a PETS did not exist, except 
for school construction. A PETS measures coincidence or discrepancies (leakages) between intended and actual 
allocations along a known f inding chain. In order to measure these discrepancies, policies have to specify how 
much should be allocated for some input to a beneficiary, such as a student, school, household, or clinic. In Nigeria 
for many inputs i t  i s  not clear how much, if anything, i s  supposed to be allocated per school, student, or teacher, and 
finding chains are not known, except in the case o f  classroom construction. 
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0 Improve governance and accountability arrangements and strengthen institutional 
capabilities o f  the state ministries o f  education to improve management, planning, and 
monitoring; 

0 Improve the allocation and efficiency o f  public spending for education. 

7. 
addressing them. 

The following sections elaborate these issues and identify a set o f  key options for 

2. MEETING NIGERIA’S EDUCATION SYSTEM OBJECTIVES 

8. 
and develop their cognitive skil ls. If learning opportunities are not provided or are o f  poor 
quality, dropout rates are high, and attendance rates are low. Enrolling children for the f i rs t  time 
becomes significantly more difficult, especially when they are from households that perceive 
attendance as entailing either high r isks (for example, fami l ies that worry about the safety o f  
girls) or high costs (for example, poor families that need children’s labor). In Nigeria, available 
data suggest that the education system i s  not achieving i ts  basic mission: equitably enrolling 
children in school and producing learning outcomes that compare acceptably to regional and 
international benchmarks. 

All education systems aim to enroll children equitably in school, keep them in school, 

Enrollment 

9. As shown in table 1 , during the 1990s Nigeria made significant progress in improving 
enrollment rates in primary education and in addressing gender parity in primary and secondary 
education. Stil l , the primary enrollment rate i s  slightly lower than the average o f  Sub-Saharan 
African countries, but significantly lower than the average o f  middle-income countries. As 
shown in figure 1 and table 2, however, enrollment rates at all levels o f  education vary by gender 
and by state. Based on the available data, only 63 percent o f  school-age boys and 60 percent o f  
school-age girls nationwide currently attend primary school. Net  enrollment rates are much 
lower than gross enrollment rates, indicating a large number o f  under-age or over-age children in 
the system. The highest estimate o f  the number o f  primary school-age children who are not in 
school i s  8 million, suggesting that around 40 percent are not attending primary school and 60 
percent are not attending secondary school, with markedly lower rates o f  participation in the 
northern states. 
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Table 1: Basic Indicators for the Education Sector, 2001/02-2004/05 

Gross enrollment rates 
Female I Male 

Source: Based on most recent available data from various sources. a NBS.2006; FME.2006; based on partial estimates of public spending for 
education at the federal and state level. See chapter 4 for details. 
-Not available. 

Net enrollment rates 
Female I Male 

Table 2: Nigeria’s Gross and Net Enrollment Rates, by Gender and Level of Education, 2006 

Primary 
Junior secondary 
Senior secondary 
Post-secondary (1 8-20 years old) 

Education level 
~~ ~~~ 

88.5 96.1 59.8 63.0 
67.9 74.6 27.8 28.1 
65.2 69.5 25.4 29.2 
22.1 32.8 4.9 6.3 
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Figure 1: Enrollment Rates in Select SEPER States, by Age 

Source: Benne11 et al. 2007. 
Note: Estimated from the 2006 CWIQ 

10. Only around one-third o f  the relevant age group attends junior secondary schools. The 
gross enrollment rate at the tertiary level i s  about 10 percent o f  the age cohort. This compares 
wel l  with the Sub-Saharan average, but poorly with that o f  other developing countries, such as 
South Afr ica and Brazi l  (1 7 and 12 percent, respectively). Gender, income-related, urban and 
rural and regional disparities in enrollment are large at al l  levels o f  education. 

1 1. Indicators vary considerably by gender and between the southern and northern 
states. Despite progress in redressing gender inequalities in enrollment, gender gaps remain 
large, especially in the southeast states for boys and in the northern states for girls, where only 
about 20 percent o f  school-age girls are enrolled in primary schools. Gross enrollment rates for 
tertiary education also vary enormously, f rom a l o w  o f  1.4 percent in Jigawa to a high o f  1 1.8 
percent in Lagos. The southern states generally have (a) almost universal enrollment o f  children 
between the ages o f  6 and 13; (b) a fairly sharp decline in attendance rates after 14 years o f  age, 
although more than two-thirds o f  teenagers are in school; (c) virtually no gender differences in 
attendance rates at any age; and (d) enrollment o f  3 0 4 0  percent o f  young adults in their early 
20s. By contrast, the northern states have (a) generally l o w  enrollment rates for both boys and 
girls o f  primary school age (6-1 1 years); (b) a sharp decline in enrollment rates f rom age 13 
onward; (c) large gender differences in enrollment rates, with only about 40 percent o f  school- 
age girls enrolled in primary schools; and (d) enrollment o f  less than 5 percent o f  females and 10 
percent o f  males in their early 20s. 

12. 
demand- and supply-side constraints. O n  the demand side, the high private out-of-pocket and 
opportunity costs o f  education are a major cause o f  l ow  enrollment and o f  dropping out o f  
school. Household income and school enrollment are strongly linked. Children who have never 
attended school come mainly f rom the poorest households, especially in the northern regions. In 
Kaduna, for instance, among the 7-1 1 age group, 48 percent o f  girls from the poorest 20 percent 
o f  households have never enrolled in school compared to 14 percent o f  girls from the richest 20 

The low enrollment and attendance rates at all levels are largely due to a mix of  
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percent o f  households. The corresponding figures for Cross River, where nearly al l  children 
attend primary school, are 5 and 0 percent, respectively. School fees (formal and informal) and 
expenditures on books and supplies represent the main barriers to attending school, especially in 
the north, where poverty i s  highest and enrollment i s  lowest. The factors affecting gender 
disparities are s t i l l  unclear, but social factors, together with the direct costs o f  education and 
poverty, may contribute. 

13. On the supply side, the availability and quality o f  education institutions can play a 
significant role in determining the rates and patterns o f  enrollment, especially in basic and 
secondary education. First, the quality o f  primary and secondary education is weak, as indicated 
by inadequate inputs (lack o f  textbooks, materials, and supplies), processes (poor quality o f  
student-teacher interaction), and outcomes ( low student achievement). This i s  likely to  reduce the 
demand for schooling. Second, the shortages o f  well-maintained education facilities and 
qualified teachers are a particular concern for basic education. Many school age-children are 
unable to find accessible education facilities, especially for junior secondary grades. 

Provision of learning opportunities 

14. 
For primary schools in Kaduna and Enugu, the QSDS assessed the preconditions for learning, 
finding a picture that was encouraging in some respects and discouraging in others. 

Once students are enrolled in school, preconditions have to be met for them to learn. 

0 Schools have to be open. Schools in Enugu and Kaduna were visited unannounced and 
found to be open, unlike the findings in 2002 for Nigeria’s health clinics (Khemani 
2004). 

Students are allowed to attend classes even iftheir parents cannot pay the school fees. 
More than a quarter o f  Enugu schools and about one in 15 Kaduna schools that charge 
fees o f  any kind bar students from attending classes if their parents cannot pay. The 
practice o f  suspending students for inability to pay is more prevalent in Enugu than in 
Kaduna. About one in six Enugu schools has a suspension policy, compared with one in 
40 in Kaduna. 

0 Enrolled students have to attend school. O n  any given day, 27 percent o f  Kaduna 
students-one out o f  every four students-are absent; in Enugu, 14 percent-one out o f  
every seven students-are absent. There i s  little difference in absenteeism by grade, 
gender, or urban-rural residency. 

0 Teachers have to be present in the school. In Enugu and Kaduna, almost al l  teachers were 
present in school on the survey day. 

0 A teacher has to be in the classroom. Almost al l  teachers were present in the classroom 
on the survey day. In Enugu, only 1.5 percent o f  teachers were not present; in Kaduna, 
only 0.8 percent were not present. 

0 The classroom teacher has to be actively engaged in teaching. Observations o f  Enugu 
and Kaduna classrooms found that, if a teacher was in the classroom, most teachers were 
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engaged in teaching. At the same time, even in classrooms with just a single teacher, the 
teacher in one out o f  every 20 classrooms was not actively engaged in teaching. The 
probabilities increased as the number o f  teachers in the classroom increased. In 10 
percent o f  classrooms with two teachers, one or both teachers were not engaged in 
teaching. In 30 percent o f  classrooms with three teachers, one teacher was not engaged in 
teaching. 

Development o f  cognitive sk i l l s  

15. 
evidence indicates that (a) both minimal and high-level cognitive skills are powerh l ly  related to 
individual earnings, to the distribution o f  income, and to economic growth and (b) i t  i s  the 
cognitive skills produced by the schools, not school enrollment o r  years of  education per  se, 
that result in these outcomes. 

T h e  education sector aims to develop students' cognitive ski l ls .  New, persuasive 

16. 
enables them to progress through the grades and benefit from additional learning. Students with 
weak basic skills get significantly less out o f  the same learning opportunities than students with 
strong basic skills. However, the learning assessment data for  Nigeria's primary grades show 
low student achievement and no significant change in learning achievements f rom 1996 to 
2003 (see Adekola 2007). In the 1990s Nigeria participated in the UnescoLJnicef-supported 
Monitoring Learning Achievement (MLA) Project, which measured student learning 
competencies in literacy, numeracy, and l i fe sk i l ls  in grades four and six across a number o f  Sub- 
Saharan and Nor th Afr ican countries. Nigerian students performed the worst o f  a l l  22 Sub- 
Saharan and North African countries participating in the assessment, by a noticeable margin (see 
figure 2). 

The primary grades determine whether students build the cognitive foundation that 

Figure 2: Learning Achievement in Sub-Saharan and North African Countries, 1990s 
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Suurcc: World Bank, Nigeria Country Status Report, LOO4 
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17. 
grade levels and in the same subjects. In 1996 fourth-grade students could answer correctly only 
25 percent o f  literacy test items, 32 percent o f  mathematics test items, and 38 percent o f  l i f e  
skills test items. In 2003 fourth-grade students had higher, but s t i l l  low, literacy scores, but only 
slightly improved mathematics scores. Mean scores for literacy changed from 25 to 35 percent 
between 1996 and 2003, and mean scores for mathematics changed f rom 32 to 34 percent. 

In 2003, the FME, again with UnescokJnicef support, replicated the MLA at the same 

18. 
referenced tests on four core subjects in the primary school curriculum. Tests were administered 
at grades four, five, and six. The UBEC assessment o f  fifth-grade students in 2001 found that 
only one in five students was able to answer correctly more than 30 percent o f  the test items; 
fewer than 1 percent o f  students were able to answer correctly more than hal f  o f  the test items. In 
2003 UBEC carried out a second assessment in grades four, five, and six. Mean scores across the 
four subjects were l o w  at each grade level, with students able to answer correctly about one in 
four test items in English and social studies and about one in three test items in science and 
social studies. Fourth-grade scores ranged from 25 to 50 across the four subjects, fifth-grade 
scores ranged from 25 to 39, and sixth-grade scores ranged from 21 to 40. Results at each grade 
level were lowest for English language, a subject in which test items are highly dependent on 
literacy and language use (Adekola 2007: 5-8). 

The UBEC carried out national assessments in 2001 and 2003. These were criterion- 

Setting, enforcement, and financing of  educational standards 

19. Standards vary widely across schools and local government areas. There i s  no 
agreement on standards as the national minimum standards that exist in law or in regulations are 
not enforced, or the resources required to meet established standards are not provided. To 
improve learning achievements, standards have to be set, followed, and enforced. This i s  
particularly necessary for class size, educational facilities, teaching and learning materials, health 
and safety, and teacher provision and qualifications. 

0 Class size. Average class size for primary schools varies significantly among states, in 
some cases being much higher and in others being lower than the 35 and 40 students per 
class in primary and secondary education, respectively, recommended by the National 
Policy on Education. This standard balances adequate conditions for learning and the 
efficient use o f  facilities and teaching staff. In the SEPER states, the range i s  from a high 
o f  145 in Borno to a l o w  o f  32 in Lagos (see table 3). The modal range i s  between 50 and 
75 students. The average class size for junior secondary schools is in the range o f  35 to 
55 students in eight o f  the SEPER states. Within states, average class size varies 
considerably from one local area to another for both public primary and secondary 
schools. 
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Table 3: M e a n  Class Size in Pr imary  and Secondary Schools in S E P E R  States, 2005 

Jigawa 
Kaduna 
Kano 
Kwara 
Lagos 

67 93 52 42 33 44 
70 65 54 90 41 70 
93 93 48 41 40 38 
52 50 36 25 30 25 
32 5 70 25 52 20 

0 Classroom characteristics. Based on observations o f  a sample o f  classrooms in Enugu 
and Kaduna, prevailing standards regarding issues such as cleanliness, furniture, and 
lighting vary considerably between schools (see table 4). 

Table 4: Characteristics of School Classrooms in Enugu and Kaduna 

Source: QSDS 

Access to core textbooks and teaching materials. Although al l  nine SEPER states aim to 
provide every primary school student with exclusive access to the prescribed textbook for 
each o f  the four core subjects, the ratio o f  students to core textbook was higher than 2.3:1 
in primary schools in al l  nine states in 2005, and the ratio o f  students to core textbook 
increased as the student moved through the grades. The QSDS found that only 20-50 
percent o f  students in Enugu had the textbook, depending on the subject, and no more 
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than one in seven had the textbook on any subject in Kaduna. About one in 10 Enugu 
teachers and two in 10 Kaduna teachers did not have the textbook for a given subject. 
About 45 percent o f  Enugu teachers and 75 percent o f  Kaduna teachers did not have the 
teachers’ guide for a given subject. Although almost al l  teachers in both states had a 
writing implement, paper, and chalk, only half of Kaduna teachers and 15 percent o f  
Enugu teachers had a blackboard or a blackboard in reasonable condition. Only about one 
in eight Enugu primary schools and one in 30 Kaduna schools had a library. 

Health and safety standards. Although staff may have personal cell phones, site visits 
found that virtually no school in either Kaduna or Enugu had a telephone or radio 
transmitter for communicating with the outside wor ld in cases o f  fire, medical 
emergency, or other dangers. The national ratio o f  pupils to toilet i s  292: 1 , compared to 
the recommended ratio o f  40: 1. About 70 percent o f  Enugu schools and 75 percent o f  
Kaduna schools did not have a toilet. More than a third o f  Enugu schools and almost ha l f  
o f  Kaduna schools did not have access to water, either protected or unprotected. About 
ha l f  o f  Enugu schools and a third o f  Kaduna schools had only an unprotected supply o f  
water. More than hal f  o f  Enugu schools and two-thirds o f  Kaduna schools had at least 
one safety hazard. 

Teacher qualifications. A significant percentage,of teachers do not have the minimum 
requirement o f  at least three years o f  postsecondary teacher education (the Nigeria 
Certificate in Education , NCE). The QSDS found that the Enugu teaching force for the 
primary grades i s  generally better educated than the Kaduna teaching force, but a quarter 
o f  the teachers in Enugu and hal f  o f  those in Kaduna have no more than two years o f  
postsecondary education. Too many primary teachers have such limited education that 
they are unable to understand the subjects they must teach. 

20. 
key inputs. Implementation o f  the minimum standards is often constrained by the lack o f  
resources to enforce and the capacity to monitor at the state and local government levels. 

In summary, standards exist in several areas, but no standards exist in the provision o f  

3. INSTITUTIONAL FRAMEWORK OF THE SYSTEM 

2 1. 
education i s  a concurrent responsibility o f  the federal, state, and local governments, with a fast- 
growing private sector. The complex set of institutional and intergovernmental relations for 
the provision of education i s  particularly opaque in Nigeria, as it does not define the roles 
and responsibilities among the three tiers of  government, leaving no government or agency 
clearly accountable for results. Over the last eight years, these institutional relationships have 
become increasingly complicated for several reasons: (a) increased decentralization, (b) the 
creation o f  new agencies and other organizations (for example, UBEC and state universal basic 
education boards, SUBEBs), (c) new policy initiatives (for example, the UBE Intervention 
Fund), and (d) the emergence o f  private education. Unclear roles and responsibilities, especially 
for expenditure and management, together with frequent pol icy changes, especially regarding 
basic education, have caused confusion, duplication, and sometimes r ivalry in the discharge o f  
responsibilities. 

The Nigerian education system i s  decentralized under a federal structure, and public 
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22. 
through the FME and the National Council on Education, has a collection o f  21 parastatals to 
implement i t s   function^.^ The federal government also finances a multitude o f  parastatals, such 
as UBEC and the Education Trust Fund (ETF), which run vertical programs supporting state and 
local governments in the delivery o f  education. The federal government plays a dominant role 
in the provision o f  tertiary education, state governments provide mainly secondary and 
regionally focused tertiary education, and local governments provide basic education. The 
FME and parastals have overlapping functions; for example, the Monitoring and Evaluation Unit 
o f  UBEC, the Federal Inspectorate, the Department o f  Planning, Research, and Stat is t ic~,~ 
UBEC, and the National Education Research and Development Council a l l  have mandates to 
collect data. 

The federal government, which provides policy leadership and regulatory oversight 

23. 
even less wel l  defined than those at the federal level, and 774 local government authorities 
represent state government. In the education sector, they are responsible for delivering and 
managing primary education through local education authorities, which report to the local 
government area on administrative and financial matters and to the SUBEB on operational and 
technical matters. 

The state ministries o f  education have a similar proliferation o f  parastatals, with functions 

24. Although in principle local government areas are responsible for delivering basic 
education, they have little ability to control the budget. Officially, they receive federal transfers 
for basic education. Few local governments have additional resources for the education sector. 
Due to the high and rising share o f  teacher salaries in expenditures, some local governments 
receive no transfers once teacher salaries have been subtracted from their federal share. This 
provides a perverse incentive for local governments: if enrollments go up, local discretionary 
income goes down, as education expenditures are deducted automatically. 

25. The funding and management o f  basic education are highly fragmented. Complex 
and unregulated institutional arrangements that are prone to political interference govern the 
relationships between state ministries o f  education and SUBEBs. As a ministerial agency, each 
state education ministry i s  directly responsible for i t s  SUBEB. However, the underlying rationale 
for establishing SUBEBs was to create a semi-autonomous agency that i s  more efficient and 
effective than the traditional ministry model. SUBEBs are closely linked to  UBEC, especially 
through implementation o f  the UBE Intervention Fund, but they rely on the state ministry o f  
education for salaries and operating resources (see box 1). 

The federal government has announced i ts  intention to restructure the education parastatals. The draft Education 
Reform Bill, which was approved by the Federal Executive Council, among other things, consolidates the 2 1 federal 
parastatals into 13. The bill i s  yet to be approved by the National Assembly. Proposed reforms are currently under 
hrther review by the new Government. 
In 2006 the Department o f  Planning, Research, and Statistics was restructured and i s  now called Policy, Planning, 

Management and Research Department. 
4 
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Box 1: Consequences of Confused Lines of  Authority and Responsibility for Primary Education 

The QSDS found that head teachers, the directors o f  local government authorities, and directors o f  local government 
education authorities have no shared understanding about who has the power to make, and therefore i s  accountable 
for, key decisions for primary education. The QSDS asked head teachers and directors o f  local government 
educational authorities to identify the principal and final decision maker for 16 issues. In both Kaduna and Enugu, a 
significant percentage o f  head teachers gave answers that differed from those given by the educational director for 
their area, with head teachers in Kaduna being more apt to differ in their understanding relative to their director than 
head teachers in Enugu. 
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26. 
for the system to maintain good records, and fai l  to assign clear powers for decision-making. 
Accountability i s  weak for various reasons: (a) insufficient voice and participation on the part o f  
stakeholders, (b) inadequate information (about outputs, outcomes, and the sources and uses o f  
education expenditures, especially at the state and local government levels); (c) weak 
management; (d) confusing roles and responsibilities; and (e) minimal incentives for efficiency 
at al l  levels o f  government. L o w  accountability and limited transparency have a negative effect 
o n  the efficient and effective delivery o f  educational services. 

Such inconsistencies create inadequate accountability to stakeholders, make it difficult 

27. In the absence o f  a well-coordinated, unified approach, some key areas are neglected and 
others are duplicated. In basic education, inefficiencies in resource use and weak accountability 
occur particularly in the areas o f  management and financing across tiers o f  government, teacher 
salaries, teacher recruitment and deployment, infrastructure development and maintenance, and 
inspectorate services. 

Management andfinancing. Three tiers o f  government share responsibility for primary 
education (see NERDC 2004: 55). The UBE law assigns the federal government with 
responsibility for assisting state and local government authorities in the delivery o f  basic 
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education and assigns SUBEBs, under the supervision o f  state ministries o f  education, 
with responsibility for planning, supervision, and service delivery (inspection and 
monitoring, salary administration, construction, provision o f  instructional materials, and 
staff development). As with management, the responsibility for funding primary 
education across levels o f  government has never been fully resolved. Although 
theoretically local government authorities fund primary education, the UBE law altered 
the share o f  responsibilities for federal, state, and local governments. Initially, state and 
local governments contributed funds for primary education at a ratio o f  1 :9, respectively 
while the federal government provided funds only on an ad hoc basic. The UBE law 
expanded the federal government’s role by allocating 2 percent o f  the consolidated 
federal revenue through matching grants to states. 

Teacher salaries. For primary school teachers, local government allocations are sent 
directly to state governments, and teacher salaries are deducted there and paid v ia the 
SUBEB. Having clear responsibilities and mechanisms for paying teacher salaries has 
been a significant improvement, with virtually al l  Enugu and Kaduna teachers reporting 
that they had received their pay for al l  o f  the previous 12 months, regardless o f  school 
location. 

Teacher recruitment. The UBE law divides the responsibility for recruitment by salary 
grade between SUBEBs (seventh grade and above) and local authorities (first through 
sixth grades). Local education authorities cannot recruit staff at or above the seventh 
grade without permission from the state government. Since the entry point for a newly 
qualified N C E  teacher i s  the seventh grade, local government areas do not have the 
authority to recruit qualified teachers for junior secondary education. Local education 
authorities periodically inform SUBEB about the number o f  teachers required, especially 
for pressing vacancies, but these have to be vetted and approved by the Off ice o f  the 
State Governor. This constraint may explain the existence o f  relatively large numbers o f  
support staff in some areas and the limited decentralization o f  primary education in 
practice. 

Inzastructure development and maintenance. Local governments are responsible for 
constructing and maintaining schools. However, few have sufficient funds for either. For 
example, about ha l f  o f  Enugu and Kaduna schools reported not having performed any 
school maintenance over the previous three-year period. This i s  a problem because small 
repairs that can be done cheaply become major repairs in the future when ignored. 

0 Inspectorate services. Each level  o f  government has inspection services, with each 
carrying out i t s  own inspection according to i t s  own procedures. There i s  no coordination 
among inspection units, with much duplication o f  function (FME 2007a). In Kano, for 
example, 11 agencies provide some form o f  inspection. 

28. 
responsibilities are less fragmented, and there are fewer overlapping functions in senior 
secondary than in basic education. However, the disarticulation o f  junior f rom senior secondary 
education as part o f  the unified system o f  basic education management poses a major challenge 
for effective service delivery. Junior and senior secondary education often share physical 

Responsibility for senior secondary education i s  relatively clear. Roles and 
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facilities. When the UBE law shifted responsibility for junior secondary education to the 
SUBEB, state governments interpreted this shift in varying ways. Some states have no intention 
o f  disarticulating junior from senior secondary education; others are adding stand-alone junior 
secondary schools or expanding existing primary schools to house junior secondary students. 
However, the UBE law does not necessarily expect SUBEBs to establish new infrastructure on 
the same sites as existing schools. There seems to be a contradiction between the spirit and 
implementation o f  the law. Some schools have common premises but function as two schools, 
with duplicate administrative staff and leadership, but without adequate resources. 

29. The Nigerian public tertiary education sector i s  divided into federal and state 
institutions with little or  no coordination between the two. At the federal level, most tertiary 
education institutions are located within the FME, coordinated through three parastatals 
(National Universities Commission, National Board for Technical Education, and National 
Commission for Colleges o f  Education). In addition, several other line ministries (e.g., 
agriculture, health, science and technology) coordinate specialized tertiary education institutions. 
Mandates for different agencies vary, with duplication, compartmentalization, and overloading 
o f  some agencies and lack o f  inclusion o f  other agencies. This arrangement i s  overly complex 
and difficult to govern, resulting in planning without adequate budgeting, lack o f  clear roles, 
murky accountability, and overlapping mandates (see World Bank 2006b). Most state tertiary 
education institutions have a high degree o f  autonomy, and the quality and relevance o f  state 
tertiary education are questionable. 

4. THE FINANCING FRAMEWORK 

30. 
revenue from the Federation Account, doubling the share o f  subnational spending in the 
consolidated budget from 235 percent in 1999 to 46 percent in 2007. 

Rapid fiscal decentralization between 1999 and 2002 altered the arrangements for sharing 

3 1. 
Nigeria i s  a data-poor country; the lack o f  information on state and local expenditures for 
education makes accurate estimates o f  total spending impossible. The federal government has 
sought to improve its capacity to monitor state expenditures, but these efforts have been 
constrained by the lack o f  constitutional authority to oblige state to employ proper reporting and 
disclosure. States and local governments enjoy considerable political and fiscal autonomy, and 
their fiscal and budgetary systems are independent o f  the federal funds. Although much o f  their 
funding comes from the Federation Account (through revenue-sharing arrangements), 
subnational governments are not required to inform or seek approval from the federal 
government on their budget or fiscal performance. N o  national fiscal framework encompasses al l  
budgets. N o  statutory mechanisms are in place to ensure that state plans and fiscal arrangements 
are aligned with national goals. This is true in all sectors, not just education (World Bank 2006a). 

There i s  no accurate information on total public spending on education in Nigeria. 

32. 
to 5.4 percent o f  GDP. Based on incomplete estimates from nine states, between 1998 and 200 1 
education expenditures increased from 14.2 to 17.5 percent o f  government expenditures and 
from 2.3 to 6.2 percent o f  GDP (World Bank 2004a: 71). However, the National Bureau o f  
Statistics does not estimate GDP at the state level. Furthermore, no federal agency gathers 
information on state and local government expenditures for education. I t  i s  not possible, 

Between 1996 and 2005, total public expenditure on education grew from about 2.3 
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therefore, to derive accurate estimates o f  total public education expenditure as a proportion o f  
national and state GDP. Based on partial estimates, Nigeria’s total public spending for education 
in 2006 was an estimated 5 percent o f  GDP and 12.5 percent o f  total public spending (FME 
2007d). Aggregate public spending as a percent o f  GDP is higher than the average o f  Sub- 
Saharan countries (3.9 percent), but slightly lower than in South Afr ica and Kenya (5.3 and 7 
percent, respectively). 

Federal education spending 

33. The trends in aggregate expenditure mask considerable variations in the 
composition and level o f  spending between federal and state governments. In real terms, the 
federal education budget increased 47 percent over the past five years, indicating the federal 
government’s commitment to the sector. Direct federal expenditure on education amounted to N 
249.2 bi l l ion (real 2006 naira) in 2007, o f  which 32.5 percent was devoted to capital 
expenditures and 67.5 percent to recurrent expenditures. Federal recurrent expenditures on 
education increased sharply from 2001 to 2007. A significant share o f  this increase occurred in 
2005 and 2006 with introduction o f  the UBE Intervention Fund and the Virtual Poverty Fund. 
The budget for both o f  these programs represented 20.7 percent o f  the total federal budget for 
education in 2007. 

State and local government education spending 

34. The budget shares o f  primary, secondary, and tertiary public education vary 
considerably across states. Among the nine SEPER states, the share o f  primary education in 
state and local government expenditures ranges f rom a l o w  o f  36 percent in Lagos to  a high o f  62 
percent in Enugu. The share o f  secondary education ranges from a high o f  50 percent in Lagos to  
a l o w  o f  only 18 percent in Cross River. 

35. Some o f  this variation i s  reasonable. Local government areas with higher primary school 
allocations hire more teachers per student, and those with dense populations usually spend more 
on urban primary education than rural areas because they tend to attract more expensive, 
qualified teachers. However, since local government areas determine the number o f  primary 
schools and the number o f  teachers to be employed in their jurisdictions, some o f  the variation 
probably reflects the level o f  local commitment to primary education. For example, some areas 
prefer to hire cheaper, unqualified teachers. The variability in local government funding 
highlights a potentially serious problem with the decentralized provision o f  primary education, 
especially when minimum national standards o f  service delivery are not enforced. 

36. Funding shortages are acute, especially at the state level. In real terms, public 
expenditure on education decreased during the 1 9 9 0 ~ ~  and despite improvements since the end o f  
military rule, the education sector remains seriously underfunded. Excluding direct federal 
spending through UBEC and the ETF, total state education expenditures declined appreciably in 
real terms in al l  nine SEPER states (with the exception o f  Kwara) between 2001 and 2005. As a 
result, spending on essential inputs, such as textbooks, instructional materials, and in-service 
teacher training, and operations and maintenance are inadequate. About hal f  o f  primary schools 
require major rehabilitation, with an additional 254,000 classrooms needed countrywide. 
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37. 
overhead expenditures in public primary schools. Neither state ministries o f  education nor 
ministries o f  local government keep adequate records on overhead expenditures. In the past, 
local governments were expected (but not legally obliged) to allocate 10 percent o f  the primary 
school wage bill to the costs o f  running primary schools. However, from what little evidence i s  
available (including visits to schools), most local governments spend little on essential materials. 
Per student expenditure on instructional materials varies substantially across the states, from N 
67 per student in Cross River to N 675 per student in the FCT. Infrequent supplies o f  chalk, 
registers, and exercise books represent the limit o f  most support f rom local government areas. 

Comprehensive information i s  not available in any of the nine SEPER states on total 

38. 
primary schools varies considerably between and within states. Local governments in three 
out o f  the four states in the north (Borno, Jigawa, and Kano) allocate considerably less than 20 
percent o f  their budgets to primary education, whereas the other SEPER states spend at least 25 
percent. Within each state, funding levels are markedly different from one local area to another. 
In Kano, for example, primary education absorbs less than 15 percent o f  the federal allocation in 
16 out o f  44 local government areas, but more than 30 percent in three local government areas. 

The share of federal transfers to local government authorities that are spent on 

39. Overhead and capital expenditures are inadequate, especially in primary schools. 
State and local financial support for essential overhead and capital expenditures i s  minimal in 
most states, which raises questions about the availability o f  funds to expand basic education. For 
example, around 90 percent o f  total public expenditure on primary education i s  absorbed by 
salaries, whereas the benchmark i s  about 67 percent. Capital expenditure on education accounted 
for only a relatively small share (less than 10 percent) o f  total capital expenditure in most o f  the 
SEPER states over the last five years. Creation o f  the UBEC Intervention Fund i s  an important 
attempt to provide additional resources for implementation, but it has not yet had a significant 
impact, as disbursement has been slow. 

40. At the state level, capital expenditures on education are not based on a single 
investment plan and tend to be fragmented. The main sources o f  funding for capital 
expenditures are state governments, UBE grants (mostly for rehabilitation), and the ETF. Local 
governments generally spend l i t t l e  on school construction or other capital investments. Physical 
infrastructure projects are mostly ad hoc, not based on a physical investment plan, and funded 
from various sources. 

41. 
tertiary education, the budget proposals emanate largely from the needs and requirements 
of each institution. Occasionally, the state government specifies budget ceilings for each 
institution, but these are determined largely by the financial position o f  the state rather than by 
the development, size, or needs o f  the institution. 

In  the absence of a comprehensive, clearly defined state policy and strategy for 

42. State-funded tertiary education institutions are in serious financial crisis. The 
funding o f  tertiary education i s  low, with universities and other institutions receiving less than 12 
percent o f  state education spending in five o f  the nine SEPER states. All institutions are 
struggling to generate sufficient revenue to  meet even their most basic operating costs, le t  alone 
their capital costs. Several states (for example, Lagos) have allowed institutions to  diversify 
revenue sources and sought to attract funding from students and the private sector, while others 
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(for example, Kano) have maintained a pol icy o f  free education, limiting the ability o f  
institutions to generate revenue through student fees. 

Private household spending 

43. Private household spending on schooling i s  significant at all levels. Basic education i s  
free and compulsory, and schools are not supposed to charge fees. In practice, parents pay 
parent-teacher association feesY5 school fees, and other indirect costs at al l  levels o f  education. In 
primary education, about 5 1 percent o f  households pay school fees-for example, the QSDS 
found that 63 percent o f  Enugu schools and 38 percent o f  Kaduna schools charge two types o f  
fees, with about 82 percent o f  households purchasing textbooks. The average education-related 
expenditure per student in primary education was N 3,607 (or US$28) in 2005, which represents 
about 12 percent o f  average yearly per capita expenditure (World Bank 2007a). The burden o f  
household expenditures is especially significant for the poorest students in rural areas. Similarly, 
tertiary education institutions are generating a growing share o f  their revenues internally, 
including student fees, but these revenues often are not part o f  the budgetary process and are 
used for discretionary spending. Public spending on education i s  regressive, especially at the 
tertiary level, indicating that the richer households benefit disproportionately from tertiary 
education relative to the poor. 

Budget formulation and execution 

44. 
of weak budget management and accountability. The current process o f  formulating and 
executing the budget i s  unreliable and poorly organized. Financing o f  key inputs i s  unpredictable 
and vertically and horizontally unbalanced, exacerbating the lack o f  clarity regarding who i s  
responsible for financing which activity. Until the allocation o f  functions i s  untangled, it will be 
difficult to rationalize the financing framework. 

Shortcomings in the quality of public spending for  education are primarily a result 

45. 
budget functions are not fully integrated; there i s  l i t t l e  policy debate on spending decisions; 
budget execution i s  far f rom effective; budget performance i s  hampered by the short time 
horizon o f  the annual budget; and investment budgets are not integrated. In addition, states face 
an acute shortage o f  the technical and human capacity needed to design and implement reforms 
because the c iv i l  service i s  poorly paid and unable to attract qualified, experienced professionals. 
Several states (Kano, Lagos) are attempting to improve their budget systems. At the same time, 
states vary in their reform efforts, with progress primarily dependent on the degree o f  local 
political commitment. 

The budgets o f  most states are based on an outdated system: policy, programming, and 

46. 
are the main source o f  public revenue in most states for both primary and secondary 
education. The federal government also funds basic education through the UBE Intervention 
Fund and the Virtual Poverty Fund and funds al l  levels o f  education through the ETF. These 
programs are not based on state sector investment plans and do not take into account inequities 
among state and local governments in the provision o f  funds. 

Federal fiscal transfers to state and local governments via the Federation Account 

The QSDS found that in Enugu 8 percent o f  the parent-teacher associations charge fees, while in Kaduna 62 5 

percent charge fees. 

17 



47. 
considerably. Allocations o f  the Federation Account are based on population, land area, and the 
contribution o f  the state to o i l  revenues. The objective o f  the allocation formula i s  to ensure that 
federal resources are distributed reasonably equitably to the states and local governments, while 
recognizing that, since most federal resources are from petroleum taxes and royalties, the four 
states that generate these revenues should receive additional funding. The unevenness in per 
capita allocations between states probably reflects reliance on an outdated census o f  population 
(1 991), which i s  now being updated. Among the nine SEPER states, per capita revenue ranges 
from a l o w  o f  N 9,800 in Kano to a high o f  N 23,600 in Cross River. Moreover, federal revenue 
per capita varies considerably among local areas in every state. 

The per capita revenues received by the state and local governments vary 

48. 
despite claims to the contrary by the states surveyed. The Nigerian constitution requires that 
funds transferred from the federal government to local governments be channeled through state 
governments. State Houses o f  Assembly have enacted laws that enable them to withhold part o f  
these funds for various purposes, such as payment o f  salaries and pensions. In at least one state 
in the sample, an additional deduction included funds for the construction and maintenance o f  
rural roads, and the provision o f  primary health care and primary education. In 2005 the state 
withheld an average o f  87 percent o f  federal funds intended for local governments each month. 
Accountability i s  weak because states do not report the deductions in their budgets. States are 
constitutionally required to transfer 10 percent o f  their total revenues to the local governments 
under their jurisdiction, but those that do so transfer only 10 percent o f  their internally generated 
revenues, not their total revenues. 

The fiscal relationship between state and local governments i s  not transparent, 

49. 
estimates for the next fiscal year are based on the approved estimates for the current fiscal year. 
Only new expenditures (as percentage increases in the current budget) are closely scrutinized, 
and these new expenditures tend to focus on individual projects, not systemic changes. In certain 
states, budgeting is more ad hoc than even incremental budgeting would imply. However, within 
the last two years, several states, and in 2007 the FME, have started to prepare long-term sector 
plans, in expectation that these will fully estimate costs and set priorities. 

Traditionally, state budgets have been based on incremental budgeting. Budget 

50. 
inequity. Most local government areas have inadequate capacity and financial resources with 
which to manage primary education. They pay staff salaries, which state governments deduct 
from their share o f  the Federation Account. As a result, there i s  no incentive for local 
government authorities or school directors to improve the quality o f  education or to use resources 
efficiently, as reflected in l o w  ratios o f  students to teacher, high ratios o f  unqualified to qualified 
teachers, and l o w  ratios o f  teaching to non-teaching staff. Measures are needed to improve the 
efficiency and equity effects o f  public spending. Similar constraints also exist in the financing o f  
secondary education, even though secondary schools appear to be better resourced than primary 
schools in most states. Some countries address these issues by implementing capitation-based 
financing, which Nigeria might consider for both primary and secondary education. 

The existing financing mechanisms result in underfunding, inefficiency, and 
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Fragmentation o f  funding sources 

5 1. 
fragmented, and the financing system i s  in chaos, especially for the financing o f  basic education. 
For example, the QSDS found that schools in Enugu and Kaduna have, on average, three funding 
sources for each input, including no sources for expenses that do not entail purchases (repairs to 
toilet blocks), four sources for teacher’s learning materials and student’s textbooks, and as many 
as five sources for new rooms, toilet blocks, and renovation o f  roofs and windows. 

School-level inputs are funded from a wide range o f  sources. Funding sources are 

52. The fragmentation o f  funding sources affects the use o f  resources within basic 
education. First, it i s  difficult to ascertain (a) overall public spending for education, (b) spending 
across levels o f  education, and (c) functions o f  different government agencies. Monitoring, 
regulation, and policy making are very challenging. Second, different funding sources bring 
different incentives to the table, making it difficult to ensure efficiency and equity in public 
spending. Third, administrative costs are high because different sources operate as stand-alone, 
vertical funding sources. Fourth, multiple sources are unpredictable, making it dif f icult  to ensure 
sustained financing for medium-term strategies at the state level. Finally, fragmentation without 
effective coordination compromises the effectiveness o f  the budget as a tool for achieving 
accountability. 

Deviation between approved budget and actual spending 

53. 
capital expenditures. Overall, Nigeria has improved budget predictability (World Bank 2006a). 
In the education sector, deviations between the approved and actual budget for recurrent 
expenditures have become rare because the bulk o f  recurrent expenditures are emoluments for 
current staff that have to be met first. However, important deviations exist for capital 
expenditures. For example, over the past few years, less than a third o f  the approved capital 
budget has been spent. 

Actual spending deviates significantly from the approved budget, especially for 

54. 
Once the budget has been approved, it is supposed to be released to each institution at clearly 
specified intervals. However, this rarely happens. For the last two years, the School o f  
Agriculture in Kano has received nothing, even though the approved budget for overhead was N 
121 million. In 2004 only 55 percent o f  the approved budget was released. Only the Kano 
University o f  Science and Technology and Kano Polytechnic have consistently received portions 
o f  their overhead budgets, possibly because they have strong trade unions. 

In SEPER states, divergences are also large for most state tertiary education institutions. 

55. The l o w  execution o f  the capital budget results from three factors. First, it reflects the 
limited absorptive capacity o f  the implementing units. Even when resources are available, the 
ability to prepare and carry out activities in a timely manner i s  often limited. Second, although 
this has improved in recent years, allocated funds have not been fully released o n  time, 
preventing the completion o f  planned work. Third, the budget i s  poorly formulated. In many 
Nigerian states, the appropriation bill often includes project ideas at such early stages that the 
feasibility o f  their being launched during the concerned budget year i s  low. Budget formulation 
should reflect the capacity o f  the spending level, and funds should be disbursed in a timely 
fashion to facilitate implementation. 
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56. Funding i s  unpredictable. Budgets proposed by spending authorities are significantly 
revised before being enacted by the National Assembly for federally funded institutions or by 
state governments for state-funded institutions. As a result, much o f  the logic that underpins the 
formulation o f  budgets is lost before the final allocations are made. Nigeria implements i t s  
budget on a cash basis, in which cash receipts determine the release o f  funds. The recent 
introduction o f  the excess crude account and i t s  use as a stabilization fund are major 
advancements and should improve the implementation o f  budgets at the federal level. 

5. EFFICIENCY IN RESOURCE USE 

57. The federal government has made impressive progress in expanding basic education and 
providing additional resources through the federal budget and debt-relief gains. However, the 
quality o f  education expenditures has not improved, in part because state and local governments 
have weak capacity to plan, manage, and monitor the delivery o f  education services. Despite 
significant efforts, insufficient attention has been paid to the allocation and use o f  public 
resources for education, especially at state and local government levels, where about 80 percent 
o f  total public education spending occurs. Consequently, social indicators have remained 
virtually unchanged for about a decade (see, for example, UNDP 2006; World Bank 2006a). The 
four main oil-producing states joint ly received about 90 percent o f  al l  derivation o i l  payments, or 
about N 265 bi l l ion (US$2 billion), in 2005. Despite these additional revenues, they did not 
perform much better than the rest o f  the country, as judged by indicators o f  service delivery and 
human development. This suggests that major problems exist in the expenditure management 
and accountability systems o f  these states. 

58. The core problem within Nigeria’s budget system, common to all levels of 
government and all service sectors, including education, i s  one of inefficient spending more 
than inadequate amounts of  funding. To understand this situation, this report examined the 
internal efficiency o f  the education sector at both the federal and state levels. Available data 
show that expenditure per student varies substantially among federal institutions and across and 
within states, which suggests inefficiencies in the use o f  resources. For example, at the state 
level, unit costs for public primary schools vary across states from N 5,000 per student in Borno 
to N 24,000 per student in Lagos. These differences are mainly due to variations in (a) teacher 
salaries, which are closely related to teacher qualifications; (b) the proportion o f  qualified 
teachers; (c) the number o f  students per teacher; and (d) non-salary expenditures. Salary 
expenditures as a share o f  recurrent expenditures account for more than 90 percent o f  recurrent 
expenditures in primary and secondary education. 

59. 
GDP) i s  2.9 times higher than per capita GDP, which i s  similar to the regional average for 
Africa, but much higher than the average for industrial countries (44 percent o f  per capita GDP). 
Information on institutional productivity in tertiary education i s  limited, but budget allocations 
per student show substantial variations across institutions. This wide range suggests that some 
budgets are inadequate, while others are much higher than the national average. Assuming that 
the budget reflects cost structures, there i s  substantial opportunity to improve the cost- 
effectiveness o f  service delivery. 

Recurrent funding per student for federal universities (expressed as a share o f  per capita 
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60. By international standards, Nigeria has l o w  repeat rates, which are related to the 
phenomenon o f  automatic promotion and l o w  dropout rates, and l o w  transition rates f rom 
primary to junior secondary education. The main indications o f  internal inefficiency have to do 
with the structure o f  expenditures, the deployment o f  teachers, the salaries o f  teachers, the 
salaries o f  support staff, and the inability to track funding for infrastructure investment. 

The sector has an inefficient expenditure structure, specifically, inadequate spending on 
maintenance and operations and inflated spending on payroll at the expense o f  recurrent 
inputs. The current method o f  determining teacher recruitment encourages oversupply, 
especially o f  unqualified teachers, and inequitable teacher deployment within the state. 
Schools and local governments have l i t t l e  incentive to use teachers efficiently and strong 
incentive to claim undersupply and request additional resources. 

Teacher deployment is a source of ineflciency. All state ministries o f  education have 
norms that stipulate staffing requirements relative to the number o f  students enrolled. 
Thus there should be a reasonably close linear relationship between the number o f  
students enrolled in a school and the number o f  teachers in that school. However, as 
illustrated for Jigawa (see figures 3 and 4), student-teacher ratios vary widely among 
local government areas and individual schools. Some o f  this variation can be explained 
with a large disparity between urban and rural schools, resulting in shortages o f  qualified 
teachers in many rural schools. 

Figure 3: Enrollment/Teacher Scatter Plots, a. for Public Primary Schools in Jigawa, 2006 
and b. for Public Junior Secondary Schools in Jigawa, 2005 

a. b. 
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Managing expenditures on teacher salaries is essential to achieving sustainable levels of 
spending and improving the quality of education at all levels. Three main factors affect 
expenditures on teacher salaries: the number o f  teachers hired, the number o f  qualified 
teachers hired, and the level o f  other benefits such as pensions and allowances. Teacher 
remuneration affects teacher motivation and morale in public schools, but the relationship 
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between teacher salaries and student performance i s  mixed. In Nigeria, average salary 
levels are l o w  and have been declining for primary school teachers in most states, 
although this i s  partly due to an increase in the number o f  unqualified primary 
schoolteachers in some states. As a ratio o f  national GDP per capita, the average pay o f  a 
qualified primary schoolteacher i s  lower than the suggested ratio (3.5 times GDP per 
capita) in most states, except Lagos. The variation in the average teacher salary i s  
considerable, ranging from 1.5 times in Kaduna to 5.0 times in Lagos. Although several 
states have introduced allowances and other measures to attract and retain qualified 
teachers, the scope for further increases in basic pay i s  limited. The benefits and 
allowances received by teachers are inconsistent across states. Some benefits are 
straightforward: either they are provided by the local government authorities or they are 
not; if they are provided, they are taken up by al l  or most teachers, such as transport 
allowance and housing benefits. However, other benefits vary within a given area and do 
not cover all or even most teachers. In some cases, pensions cover only about 40-60 
percent o f  teachers in a given area, and for areas that offer medical benefits, the teacher 
take-up rate ranges from 5 to 100 percent. These inefficiencies must be remedied, as the 
costs o f  education will continue to r ise as the sector expands. 

Support staffare a source of ineflciency, but variations exist across and within states. If 
norms regarding the ratio o f  teachers to support staff were enforced, there would be l i t t l e  
variation among individual schools and thus among local government areas and states. 
However, these ratios vary considerably among the nine SEPER states. Although 
secondary schools generally need to employ relatively more support staff because they 
have more science laboratories, offer specialist technical subjects, and often have 
boarding facilities, in some states, teacher-support staff ratios are more than 10 times 
lower in secondary schools than in primary schools, while in others they are the same. 

The funding of infrastructure investments is inadequate and difficult to track. An 
excessive number o f  investment projects are inadequately funded year to year, resulting 
in extended completion periods, cost overruns, and a large number o f  unfinished projects. 
The QSDS reviewed the construction o f  schools, tracing the f l ow  o f  funds for school 
room construction f rom state government (Enugu) or from local government areas 
(Kaduna) to the schools. In Enugu, 70 percent o f  the state-funded construction projects 
were completed. O f  the 30 percent that were not completed, 10 percent were in use and 
20 percent were not usable. In Kaduna, less than ha l f  o f  the room construction projects 
funded by local government areas were completed. About a quarter were neither 
completed nor usable. 

61. As table 5 shows, the state government o f  Enugu and the local government areas o f  
Kaduna disbursed more than N 60 mi l l ion to construct schools that were not in the local 
government registries and could not be found by the QSDS survey team. O f  al l  schools that were 
supposed to receive funds for classroom construction in 2004, 15 percent were not registered 
locally as an existing school in Enugu and 9.2 percent were not registered in Kaduna. Either 
school registries are poorly maintained or  funds are being disbursed to “ghost” schools. 
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Table 5: Disposition of Funds for Room Construction in Enugu and Kaduna, 2004 

Percent with no construction observed at the school 
Funds disbursed to schools with no present construction (naira, millions) 
Percent o f  schools that are not in the local government l i s t  o f  schools 
Funds disbursed to schools not in the local government list o f  schools (naira, millions) 
Total funds that cannot be traced (naira, millions) 
Funds that cannot be traced as a percent o f  state room construction budget 

I Indicator I Enugu I Kaduna I 
53.3 40.0 
29.0 39.0 
15.2 9.2 
8.8 53.6 

37.8 124.2 
64.9 12.0 

62. 
than 50 percent in Enugu and 40 percent in Kaduna had no construction. For Enugu, almost two- 
thirds o f  the state’s budget for school room construction could not be traced. For Kaduna, 12 
percent could not be traced. 

For schools that were supposed to receive construction funds and could be found, more 

63. 
promote economic growth in key non-oil sectors. Although available labor market information 
i s  insufficient to explain the apparent mismatch between supply o f  and demand for science and 
technology graduates, postsecondary institutions do not appear to be responding to labor market 
needs. Even students who complete their education are likely to remain unemployed. About 60 
percent o f  the country’s 13 million unemployed are post-basic education graduates. Improving 
the quality and relevance o f  post-basic science and technology education i s  therefore a priority. 

Post-basic education does not meet the demands of  a competitive labor market o r  

6. ESTIMATING THE FUNDING GAP FOR BASIC AND SECONDARY EDUCATION 

64. 
substantial despite recent increases in public spending on education. World Bank (2005) 
estimates that the total cost to offer universal basic education covering six years o f  primary and 
three years o f  junior secondary education would be approximately US$29.4 billion between 2005 
and 20 15, without taking into account the need to improve quality or efficiency. The annual 
funding gap for the sector would be around US$2.3 billion (50 percent) in 2007 and US$7.3 
billion (74 percent) in 2015, also without taking into account the need to improve efficiency 
(FME 2007d). 

The gap in funding needed to achieve the EFA and education-related MDGs i s  

65. 
significant and would have to be filled at the state level. Expanding basic education and meeting 
minimum standards of quality would require massive increases in both recurrent and capital 
expenditures. In addition to annual recurrent expenditures, based on preliminary estimates, about 
US$1 78 mill ion (or 6.7 times larger than total state and local government spending in 2005) will 
be needed annually in the nine SEPER states to construct new and maintain existing 
infrastructure during the next 10 years. In addition, basic education facilities in most states are in 
need of substantial reinvestment, as the quality o f  classrooms i s  unsatisfactory for the large 
majority o f  students. 

While data are preliminary, even with improved efficiency, the funding gap would be 

66. 
percent o f  GDP to at least 10 percent by 2020 (FME 2007b: 3 1). The growth in education 

The FME i s  committed to increasing government spending on education from less than 5 
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expenditures may be unsustainable, especially since these estimates are conservative and do not 
assume that significant additional resources will be devoted to improving the quality and the 
relevance o f  education. Several options would help to contain education expenditures: (a) 
improving efficiency by reducing unit costs in real terms (without lowering the quality o f  
education), (b) increasing household expenditures, especially at the secondary and tertiary levels, 
and (c) expanding private education. 

7. DATA LIMITATIONS 

67. 
education in Nigeria. As documented in a number o f  studies (see, for example, Hinchliffe 
2002;World Bank 1996,2004,2006b) and the recent education sector analysis by the FME, 
“There are serious concerns about the reliability o f  the underlying data o n  which the system i s  
built and there i s  a long way to go before numbers from the system can be fully trusted” (FME 
2007a: 12). As a result, critical data on expenditures, inputs, and outcomes are missing or 
inconsistent. N o  one really knows how wel l  the system i s  performing. 

Data limitations are the main constraints to analyzing the costs and financing of  

Expenditure data 

68. The PEMFAR-sponsored budget monitoring survey o f  projects financed with the Abacha 
funds (repatriated from Switzerland) confirmed weaknesses in budget accounting, reporting, and 
monitoring at the sectoral level. The ministries, departments, and agencies that participated in the 
program have not reported the full l i s t  o f  projects financed with the repatriated funds allocated to 
them. The share o f  non-reported projects was the highest in programs managed by the federal 
ministries o f  education, health, and power and steel (rural electrification program). 

69. The federal government reports expenditures on education in the annual federal budget 
appropriations. However, state and local governments do not routinely gather, analyze, o r  
report information on education expenditures since there i s  no constitutional requirement 
for  them to report budgetary information to a central unit at the federal level. 
Comprehensive information could not be obtained in any o f  the nine SEPER states o n  total 
overhead expenditures in public primary schools because centralized financial records are not 
kept by either the state ministries o f  education or local government authorities. Because data on 
state and local expenditures are missing or cannot be trusted, there are no accurate estimates o f  
total public spending on education. 

70. 
documented records for, on average, 60 percent o f  their revenue categories, but incomplete 
records on expenditures for schools in their jurisdiction. For schools that charge fees, only 18 
percent o f  head teachers in Enugu and 13 percent o f  head teachers in Kaduna reportedly keep 
any accounts o f  how these revenues are spent. Almost no head teachers in either Kaduna or 
Enugu could estimate the costs o f  inputs consumed by the school, such as salaries for teachers 
and support staff and for repairs. Two-thirds o f  head teachers in Enugu and 90 percent o f  head 
teachers in Kaduna do not estimate expenditures for the coming year. 

The QSDS survey found that local government authorities in Enugu and Kaduna had 
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Enrollment data 

71. 
enrollment rates from the NLSS are different from estimates o f  the annual school census and the 
EdData Survey 2004. In the case o f  primary education, the N L S S  reports lower enrollment rates 
(both gross and net) than those reported on the EdData survey. Although the pattern across 
regions i s  similar, with much better indicators for the southern states, the actual estimates differ 
substantially by source. At the federal level, reported enrollment in tertiary education 
institutions rises and falls from year to year by more than the typical entering cohort. For 
example, the reported enrollment for one federal university-the University o f  Abuja-increased 
by 24,000 students in a single year. On closer examination, the increase resulted from the 
inclusion o f  part-time and distance learning students in the second, but not in the first, reporting 
period. At the tertiary level, distinctions among full-time, part-time, undergraduate, graduate, and 
non-degree students have not been preserved. The definition o f  “enrollment” also varies across 
institutions, making simple comparisons impossible. The National Universities Commission i s  
aware o f  the problem and has launched an initiative to standardize reporting. This initiative 
should be accorded high priority. 

Enrollment data vary significantly by source or in inexplicable ways. Estimates o f  

72. 
the federal government sought to improve the collection and analysis o f  education-related data, 
with a focus on primary and secondary education. Most state ministries o f  education have made 
considerable progress in institutionalizing the Annual School Census. However, coverage varies, 
and reliability i s  questionable. As a result, full data are not gathered or reported against key 
indicators such as enrollment, staff, and textbook ratios. 

Data at the state level are available, but largely indicative. During the past eight years, 

73. 
and unregistered private primary and secondary schools account for a significant share o f  
enrollment but data are not routinely collected on private education. Available estimates o f  
enrollment at private (both registered and non-registered) are unreliable and vary by source. For 
example, the CWIQ survey indicates that only 10 percent o f  primary and secondary school 
students attend nongovernment schools. O n  the other hand, the Annual School Census showed 
that private education accounted for as high as 16 percent o f  primary and secondary enrollment 
based on the private schools covered by the census (FME 2006). . 

Reliable data about the provision of  private education are not available. Registred 

74. 
analysis, evidence-based decision making, and accountability. The main difficulties l i e  in 
gathering, standardizing, and aggregating expenditures and education outputs, especially at the 
state and local levels. Record keeping i s  poor at the school or institution, local government, and 
state government levels, with data often unavailable, incomplete, or not standardized. At the 
same time, there i s  no clearly assigned responsibility for monitoring and evaluating pol icy at the 
federal and state levels. These shortcomings impede a thorough assessment o f  performance and 
limit evidence-based decision making. 

The absence o f  adequate and verifiable data poses a major constraint on policy 

8, STRATEGIC OPTIONS FOR REFORM 

75. 
sector. To address the key challenges in this regard, Nigeria’s government developed and 

Poor performance and deficient indicators call for major reforms o f  Nigeria’s education 
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launched a major education reform in 2006. According to the government’s Seven-Point Action 
Plan, education reform “is intended to overhaul the entire education sector and to promote 
quality education for life-skill acquisition, j o b  creation, and poverty alleviation. I t  will put in 
place a sound framework that will enable implementing authorities to  widen access, increase 
equity, and enhance the quality o f  education” (NPC 2007: 62). The reform program stresses the 
importance o f  institutional reforms to improve the efficiency and effectiveness o f  service 
delivery at a l l  levels o f  education (see box 2). I t  also underlines the need for additional resources 
to close the funding gap. 

Box 2: Government Education Reform Program 

Reforms within Nigeria’s education system have been under way since 1999. In 2006 the government launched a 
major education reform program, with a revised vision statement, a comprehensive education sector analysis, a 
national framework, and the 10-Year Education Sector Plan. The revised vision for the FME as set out in the Vision 
2020 document i s  “to become an emerging economy model, delivering sound education policy and management for 
public good.” I t  highlights the role o f  the education sector and the need for radical policy reforms to make Nigeria 
one o f  the top 20 economies in the world and considers education as the foundation for this transformation.. On the 
basis o f  this reform program, a draft Education Reform Bill was prepared. 

Building on the analysis, the Federal 10-Year Education Plan identified the following priority areas in the education 
sector: (a) access to quality basic education by all, with particular focus on the attainment o f  the Education For A l l  
goals; (b) the use o f  information and communications technology in every sphere o f  education, including 
achievement o f  universal computer literacy for students in secondary and tertiary school; (c) the introduction o f  
innovative and entrepreneurial courses relevant to the needs o f  the economy; (d) achievement o f  an agreed set o f  
minimum quality standards, which includes restructuring the inspectorate system; (e) finance reform to underpin a 
larger, more equitable education system; and (0 development o f  human capital throughout the education sector by  
focusing on both capacity development and effective management o f  human resources. 

The strategic planning process yielded a comprehensive reform agenda that seeks to “leverage a combination o f  
strategic human and infrastructure capital reforms, aided by specific tactical interventions.”.. These interventions 
include (a) a conditions survey for secondary and basic schools, (b) a public-private partnership o f  the 102 federal 
secondary (unity) schools, (c) improved transparency and accountability through more effective community 
involvement in education, (d) improved vocational and technological training to enhance growth, (e) coordination 
and delivery o f  information and communications technology support services and resources to ensure development 
o f  uniform standards and skills acquisition, and (0 consolidation o f  tertiary institutions by converting all federal 
polytechnics and colleges o f  education into campuses o f  neighbouring federal universities and consolidation or 
grouping o f  education-related parastatals. Some acts w i l l  need to be repealed and some legislation amended to align 
parastatals under their respective regulatory authorities under the proposed reforms. 

Source: FME 2007a; 2007b and 2007c 

76. 
Nigeria’s. Given the importance o f  education for both poverty alleviation and economic 
development, and the public resource constraints, the sector reforms should focus on (a) 
improving accountability, (b) increasing efficiency in the use of  resources, (c) reducing the 
inequities in access, especially in basic education, and (d) improving the quality o f  education 
services. 

Reform i s  dif f icult  to implement in such a fragmented and complex education system as 
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Accountability reforms 

77. 
Nigeria’s education system i s  neither transparent nor accountable and i s  fragmented across 
agencies and tiers o f  government. Improving the transparency and accountability o f  the 
education sector entails addressing the following problems: (a) responsibilities and powers for 
key decisions across al l  tiers o f  government are ambiguous and overlapping, making it difficult 
to know who i s  responsible for financing what; (b) the financing ffamework is unpredictable, 
resulting in vertically and horizontally imbalanced financing o f  key inputs; (c) input standards do 
not exist, are not enforced, are divided across many parastatals, or are not adequately resourced; 
(d) data on the system’s performance-expenditures, inputs, and outcomes-are missing, 
inconsistent, or not verifiable; and (e) incentives in the system do not encourage government 
stakeholders to improve the delivery o f  responsibilities under their jurisdiction. 

The overarching recommendation i s  to move toward an accountable system. 

78. Only by improving accountability for performance can outcomes and efficiency be 
improved. In the short to medium term, there is scope to improve the use o f  existing allocations. 
Stronger transparency and accountability are critical. The experience o f  Nigeria and other 
countries shows that, unless further progress is made in these areas, no amount o f  additional 
resources will solve the country’s social problems. At the same time, even if efficiency were 
improved, there would be a shortfall to achieve the government’s UBE and other education 
targets. However, there remains no justification for more spending until use of  the current 
expenditure envelope i s  improved, meaning that money reaches the intended beneficiaries 
and i s  spent efficiently. 

79. 
isolation from improvements in access, quality, and efficiency. The main issues include (a) 
removing ambiguity, overlap, and unassigned roles and responsibilities; (b) setting, resourcing, 
and enforcing minimum standards; (c) improving expenditure information; (d) improving 
instruments to assess education quality and learning achievement; and (e) improving data flows 
and routine monitoring and evaluation. 

Accountability reforms are perhaps the most difficult to implement and cannot be done in 

80. 
especially in the provision o f  basic education and the arrangements for monitoring and 
evaluation. The key policy options are the following: 

The roles and responsibilities of each level of government need to be clearly defined, 

Clar ih  the roles and responsibilities of the various tiers of government, especially for the 
provision of basic education. Policies should be developed and implemented that 
consolidate the fragmented roles across al l  t iers o f  government to help to rationalize the 
supply chain. 

Ensure that the right kinds of incentives are in place for all forms of service provision. 
The absence o f  an appropriate accountability framework, based on a system o f  both 
rewards and sanctions, needs to be addressed through a review and subsequent revision o f  
enforceable incentives and disincentives for delivering sustainable, effective services 
across al l  t iers o f  government. 
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Improve the overall planning and management of public education, by implementing 
strong incentive structures and an accountability framework. This requires strong 
leadership and capacity across the system, especially at the school, local, and state levels, 
where management capacity i s  weak in (a) data collection, analysis, and use; (b) school 
leadership; (c) strategic planning, budgeting, and financial management; (d) staff 
performance targets and outputs; (e) evaluation; and (f) teacher recruitment and 
deployment. There is also a need for more key policy studies, management training, and a 
system or mechanism for publicizing education budgets as wel l  as the results o f  
inspections and annual educational reviews. 

Improve the understanding of the institutional relationships between all of the key 
stakeholders in the education sector. Both the federal and state governments need to 
articulate a clear division o f  labor, and responsibility needs to be assigned and 
implemented across the subsector. 

Review the requirements of capitation financing to meet those standards. Maintenance 
requires recurrent outlays, and an effective communications strategy is needed to explain 
the per capita formula to al l  stakeholders in the community. 

At the state level, review and confirm responsibility for school autonomy in personnel 
management andprocess decisions. This includes the hiring o f  teachers, choice o f  
textbooks, and allocation o f  the budget within the school. 

8 1. 
minimum standards for key educational inputs are needed to provide guidance to states and 
inform the planning and budgeting cycle. This i s  an important part o f  the development o f  longer- 
te rm state-level strategic planning. In the short term, states could develop less-demanding quality 
assurance and accountability mechanisms by providing additional training to head teachers and 
local officials and giving them effective monitoring tools, such as school report cards and a 
simple set o f  indicators (enrollment rates, student-teacher ratios, unit costs). 

Minimum standards need to be set, resourced, and enforced. At the federal level, 

82. 
should be made available to all key stakeholders. The ultimate goal o f  collecting information 
on actual spending is to ensure that (a) every recipient o f  public funds produces a regular report 
on how much money is received and how these funds are spent and that (b) these reports are 
publicly available. There also is a need to include key stakeholders at the school, community, 
and local level in the receipt, understanding, and acceptance o f  education expenditure and 
outcomes information. This can be achieved through (a) publishing test results in the form o f  a 
school report card that informs parents and parent-teacher associations o f  the status o f  learning 
within schools, local government areas, and states and (b) disseminating detailed report cards on 
the execution o f  the previous year’s investment plan and the current year’s plan to newspapers, 
parent-teacher associations, capital funding source(s), local government authorities, and school 
heads. 

Improved information on the government’s spending and education outcomes 

83. M o r e  effective instruments are needed to assess progress toward improved quality. 
Nigeria has made significant progress in developing an accreditation mechanism for the tertiary 
education system. In primary and secondary schooling, quality assurance needs to  focus on 
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assessing schools’ intended outputs and outcomes, not inputs. The key pol icy options for 
assessing learning achievement and thereby improving educational quality are the following: 

Develop capacity to assess student learning at the national level 

Participate in international sample-based learning assessments (such as the Trends in 
International Mathematics and Science Study) and state-level learning assessments 

Create mechanisms for state governments to use the test results and provide public 
feedback on the design ofpolicies, strategies, and specific interventions to improve 
learning outcomes. 

84. Federal and state governments need to improve their capacity to collect and 
interpret data. As with other line ministries, data limitations are systemic and not unique to the 
education sector. Improvements in data should be a long-term priority, linked with institutional 
reform and an accountability framework. Along with the reforms proposed by the previous 
government, there i s  a need for stronger capacity o f  federal, state, and local staff to collect, 
manage, analyze, report against, and disseminate data more effectively. In practical terms, this 
means making information accessible that i s  o f  sufficient quality to use as a planning tool and 
making government more accountable over the medium to long term. Improved budget reports 
from government as a whole, and within the education sector specifically, would allow the sector 
to provide better detail o f  costs, with greater accuracy, and in a consistent manner across al l  three 
tiers o f  government. If these documents are available f rom the federal government, the education 
sector would be wel l  placed to provide detailed costing o f  the amount o f  money allocated, 
received, and spent within the period. This can be accomplished through the following: 

Improve monitoring and regulation at the federal and state levels in the short to medium 
term and at local government areas in the longer term. In the short term, the federal 
government needs to strengthen i t s  capacity to collect, analyze and report data on key 
education indicators (including private and non-fonnal education) and education 
expenditures, and monitor across-state differences in education performance. 

Link the allocation of funds to different tiers of government, contingent on each tier 
providing speci9ed and periodically audited data that accurately report expenditures and 
measure the timely performance o f  responsibilities under their jurisdiction. 

Strengthen consultative arrangements for selecting projects under federal programs in 
basic education. 

Introduce a uniped reporting framework on educational spending. 

Finance and efficiency reforms 

85. 
This i s  difficult to implement, as the attainment o f  UBE and other major educational goals 
continues to be constrained by financial and political economy realities. Education cannot be 
expanded or improved without efficiency reforms. However, efficiency reforms are politically 

Managing expenditures at a l l  levels i s  crucial to achieving sustainable levels o f  spending. 
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diff icult  because they may entail closing schools, freezing hiring until attrition shrinks the size o f  
the workforce, and reassigning teachers to rationalize the ratio o f  students to teachers and o f  
teachers to classrooms. Reinvesting the savings would help, but those resources may not return 
to the sector. Therefore, although implementing efficiency reforms i s  technically straightforward, 
the benefits must be combined with other reforms to maintain buy-in from stakeholders and to 
have a sustainable impact. 

86. 
budget formulation and implementation and reforms that (b) improve the quality o f  public 
spending. The key policy options to improve budget formulation and implementation are as 
follows: 

Key  recommendations for efficiency reforms can be broken into reforms that (a) improve 

Develop medium-term education sector strategies (or sector plans) at the state level, 
which are already being prepared in a number of states such as Lagos, Kaduna, Kano, 
and Kwara, . Consider using these plans for the allocation o f  federal fiscal transfers 
through the UBE Intervention Fund, the ETF, and the Virtual Poverty Fund 

Improve budgeting and transparency by implementing a medium-term expenditure 
framework for setting multiyear priorities (based on sector plans), capitation-based 
financing for basic and secondary education, and performance-based funding for tertiary 
education (that is, link budgeting to performance or enrollment goals); 

Refine and clariJL funding sources by moving to activities-based budgeting, to remove the 
incentive structures that make it difficult to ensure efficiency and equity in public 
spending for education. The current fragmentation within public education spending 
increases the administrative costs, particularly as different funding sources operate as 
vertical funding sources. 

Improve the predictability offinancing by streamlining and bringing funds on budget. 
This i s  especially important for supporting medium-term strategies and plans at the state 
level. Clarifying and streamlining the roles and responsibilities o f  each level o f  
government and consolidating the funding mechanisms, use, and management o f  funds 
will improve both accountability and effectiveness o f  public education spending. 

87. 
education sector are the following: 

Key policy options for increasing efficiency and ensuring financing sustainability in the 

Review the deployment of teachers and support staff and salary policies, which are a 
major source o f  inefficiency and inequity in most states 

Review and revise the mechanism for financing the salaries of primary schoolteachers by 
local government to create incentives for efficient and effective use o f  teachers 

Consider consolidating and rationalizing underused programs and institutions 
(especially in polytechnics, monotechnics, and colleges o f  education) 

DiversiJL the provision of tertiary education institutions through the establishment o f  
Centers o f  Excellence with two or three universities designated as the leader in major 
areas o f  teaching and research in select fields (agriculture, petrochemicals) 
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Create an enabling environment for the private provision of education by (a) clarifying 
and simplifying the process and standards for private sector entry; (b) reviewing and 
refining the regulatory framework, including introducing adequate quality assurance 
mechanisms, especially at the state level; and (c) formalizing the current cost-recovery 
mechanism with transparent collection o f  user fees 

Increase resources for the expansion of basic education through (a) the more efficient 
use o f  resources and (b) the mobilization o f  additional resources. 

Access reforms 

88. Efforts to expand access to basic and secondary schooling are perhaps the easiest to 
implement. Achieving universal basic education remains a major challenge in Nigeria, especially 
for girls in the north and for the poor, and requires significant additional resources. Key 
recommendations for access reforms are the following: 

Review and monitor fee policies and user charges at all levels, including (a) reviewing 
fee and user charges (both formal and informal); (b) introducing policies to ensure that 
the poor are not affected adversely by the private costs o f  education; and (c) reviewing 
existing regulations with a view to addressing governance and equity issues 

Strengthen federal equalization programs (for example, UBEC matching grants) to 
provide additional opportunities for citizens in less developed states. A review should 
examine implementation o f  the UBE Intervention Fund and the ETF and refine the 
allocation formula and guidelines to improve equity among states, by taking into account 
(a) state performance and (b) local needs (for example, poverty) 

Introduce measures to address barriers to girls’ education, especially in the northern 
regions, through a mix o f  supply and demand factors, including recruitment and 
deployment o f  female teachers; provision o f  schools and water and sanitation facilities in 
schools; provision o f  education subsidies through conditional cash transfers, and 
advocacy with communities and community leaders. 

Quality reforms 

89. 
actions to improve the quality o f  education provision include the following: 

The quality o f  education in Nigeria i s  weak and varies across the country. Specific policy 

Improve the quality of teachers by providing additional training for unqualified teachers 
and enforcing standards for the recruitment of new teachers. Centralized recruitment at 
the state level and the enforcement o f  standards for teacher qualifications and workload 
would help to improve teacher quality. 

Increase the provision and improvement of physical infrastructure in a planned manner. 
This includes classrooms, libraries, fixnishings, and school environment and could 
include double shifts and multigrade teaching, where local conditions are conducive. 

Provide adequate recurrent resources for essential inputs affecting student learning such 
as textbooks, instructional materials, and teacher training. This requires setting, 
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resourcing, and enforcing minimum standards for the delivery o f  basic and secondary 
education. 

90. 
reforms to improve either access or efficiency. First, improving educational quality i s  an elusive 
goal. It requires understanding how inputs are transformed into learning achievements and what 
skills and incentives predict a more effective transformation. Quality reforms are politically more 
difficult to institute than access reforms. Quality reforms may not spark the immediate resistance 
generated by efficiency reforms, which usually impose losses on some stakeholders within 
government, but neither do they create the broad political support associated with access 
reforms. Second, this type o f  reform places great demands on the institutional and managerial 
capacities o f  the sector for a long period o f  time. Third, benefits are less visible, more limited, 
and distant. If the economy i s  stagnating, beneficiaries o f  improved educational quality- 
graduating students-may realize only limited returns. Society benefits if the economy i s  able to 
make effective use o f  better human capital, but this payoff often i s  delayed. Higher quality can 
improve efficiency because systems with weak quality spend significant resources on what is 
really remedial education, and doing it right in the first place lets the system obtain the same 
results with fewer years o f  school. Finally, quality reforms are dif f icult  to implement because 
they must be kept on track over a long period o f  time. But the most dif f icult  challenge i s  to 
change behaviors-how teachers teach and how learning i s  organized-which means creating 
new capacities among thousands and, in Nigeria, thousands o f  teachers and headteacheddirectors 
scattered across the country. 

Reforms that aim to improve quality are difficult to implement and take much longer than 

Policy sequencing 

91, 
performance in the context o f  access and quality reforms. Given Nigeria’s federalist system 
and emerging democracy, getting the institutional fundamentals right has to be based on a 
carefully built consensus among voluntary participants and protected over a 1 5-20-year period. 
The strategies for improving accountability, efficiency, access, and quality are complementary 
and, ideally, should be implemented simultaneously as a package. However, given the extent and 
complexity o f  the reform agenda and the limited implementation capacity, especially at the state 
and local levels, the government may have to select some o f  the most pressing policy options in 
each o f  these reforms. Policy sequencing thus requires careful examination. The attached matrix 
o f  main issues and options or recommendations summarizes the strategic direction o f  policies 
and suggests the timing o f  specific reforms. 

T h e  top priority for  education reform i s  to improve the accountability o f  the sector’s 
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ANNEX A. MATRIX OF MAIN ISSUES AND OPTIONS OR RECOMMENDATIONS 

A. Governance, management, and 
accountability 
Improve management, governance, and 
accountability arrangements 

Issue and strategic direction of reform I Policy action 

Review, clarify, and streamline the assignment of roles of 
and responsibilities for the federal, state and local 

well as at the school or institution level, with a uniform 
core base and add-ons for each specific type o f  institution 

Strengthen the capacity for strategic planning, policy 
implementation, and monitoring and evaluation, 
especially at the state and local levels 

Strengthen school management and accountability in 
primary and secondary education by creating school-based 
management committees 

Develop more effective instruments of quality assurance 
to improve accountability, including developing school 
report cards, monitoring school performance based on a 
set o f  simple indicators, and developing a system of 
student assessment and monitoring 

Strengthen the capacity of a federal unit to collect, 
analyze, and report key national statistics and a unit in 
each state to do the same for key state statistics 

Publish information on the status of education at regular 
intervals to improve accountability, inform the 
formulation o f  budgets, and strengthen governance 

B. Use of public resources for education 
Improve formulation and 
implementation of  the budget to achieve 
sector priorities 

Develop medium-term sector strategies (or plans) at the 
state level, based on the model developed by the FME; 
consider using these plans to allocate federal transfers 
through the UBE Intervention Fund, the ETF, and the 
Virtual Poverty Fund 

I 

I Develop a clear vision and a soundpolicy for tertiary 
education to guide decision making and action at the 
federal and state levels 

Improve budgeting and resource allocation through 
implementation of  a medium-term expenditure framework 

Introduce capitation-basedflnancing for primary and 
secondary education and performance-based funding for 

Timing 

Short term 

Short term 

Short term 

Medium term 

Medium term 

Long term 

Medium term 

Medium term 

Medium term 

Short term 

Short term 

Medium term 

Medium term 
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Issue and strategic direction of reform 

Improve the efficiency o f  education 
expenditures 

C. Inequities in access 
Improve access to basic and secondary 
education, especially for girls and the 
poor, and address regional disparities 

D. Resource mobilization 
Mobilize additional resources for 
education 

Policy action 
tertiary education to achieve national goals and policies 

Revise the current mechanism for funding primary teacher 
salaries to create incentives for the efficient and effective 
use of teachers 

Commission a comprehensive review of institutional 
productivity to examine the efficiency and effectiveness of 
teaching and research products o f  tertiary education 
institutions, including the wide variations in unit costs 

Review teacher and support staff deployment and salary 
policies 

Increase non-wage allocations, by providingfiee basic 
education materials (including a set of  core textbooks) 

Use primary and secondary schools more cost effectively, 
by considering double shifts or multigrade classes, 
depending on the local situation 

Consider consolidating and eliminating underused 
programs and institutions 

Diversi j j  the provision of tertiary education institutions 
by establishing centers of  excellence in major areas of  
teaching and research in select fields 

Ensure allocation of a minimum of 20 percent of total 
state and local government expenditures (benchmark) for 
basic education 

Review and monitorfee policies and user charges at al l  
levels to ensure that the poor are not affected adversely by 
the higher private costs of education and introduce 
policies to address governance and equity issues 

Review implementation of the UBE Intervention Fund and 
the ETF and refine the allocation formula and guidelines 
to improve equity among states, taking into account state 
performance and local needs 

Introduce measures to address barriers to gir ls '  
education, especially in the northern regions, through a 
mix o f  supply and demand factors 

Review the role of the private sector in education, by 
clarifying and simplifying the process and standards for 
private sector entry and introducing quality assurance 
mechanisms, especially at the state level 

Devote more resources to the expansion of basic 
education, by using resources more efficiently and 
mobilizing additional resources 

Timing 

Short term 

Short term 

Medium term 

Medium term 

Medium term 

Medium term 

Long term 

Short term 

Medium term 

Medium term 

Medium term 

Medium term 

Medium term 
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