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Fundamental s of educational planning

Thebookletsin thisseriesarewritten primarily for two typesof clien-
tele: those engaged in educational planning and administration, in de-
veloping aswell as developed countries; and others, less specialized,
such as senior government officials and policy-makers who seek a
more general understanding of educational planning and of how itis
related to overall national development. They are intended to be of
useeither for private study or informal training programmes.

Sincethis serieswaslaunched in 1967 practices and concepts of
educational planning have undergone substantial change. Many of the
assumptionswhich underlay earlier attemptsto rationalize the process
of educational development have been criticized or abandoned. Even
if rigid mandatory centralized planning has now clearly proven to be
inappropriate, thisdoes not mean that all formsof planning have been
dispensed with. Onthe contrary, the need for collecting data, evaluating
the efficiency of existing programmes, undertaking a wide range of
studies, exploring the future and fostering broad debate on these bases
to guide educational policy and decision-making has become evenmore
acute than before. One cannot make sensible policy choices without
assessing the present situation, specifying the goals to be reached,
marshalling the meansto attain them and monitoring what has been
accomplished. Hence planning is also away to organize learning: by
mapping, targeting, acting and correcting.

The scope of educational planning has been broadened. In addition
to theformal system of education, itisnow appliedto dl other important
educational efforts in non-formal settings. Attention to the growth
and expansion of education systems is being complemented and
sometimes even replaced by agrowing concern for the quality of the
entire educationa process and for the control of its results. Finaly,
planners and administrators have become more and more aware of
theimportance of implementation strategiesand of therole of different
regulatory mechanismsin thisrespect: the choice of financing methods,
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theexamination and certification procedures or various other regulation
and incentive structures. The concern of plannersistwofold: toreach
abetter understanding of thevalidity of educationinitsownempiricaly
observed specific dimensions and to help in defining appropriate
strategies for change.

The purpose of these bookletsincludes monitoring the evol ution
and change in educational policies and their effect upon educational
planning requirements; highlighting current issues of educational
planning and analyzing them in the context of their historical and
societal setting; and disseminating methodol ogies of planning which
can beappliedin the context of both the devel oped and the devel oping
countries.

For policy-making and planning, vicarious experienceisapotent
source of learning: the problems othersface, the objectivesthey seek,
theroutesthey try, the resultsthey arrive at and the unintended results
they produce are worth analysis.

In order to help the Ingtitute identify thereal up-to-dateissuesin
educational planning and policy-making in different parts of theworld,
an Editorial Board has been appointed, composed of two general
editors and associate editors from different regions, all professionals
of high repute in their own field. At the first meeting of this new
Editorial Board in January 1990, itsmembersidentified key topicsto
be covered in the coming issues under the following headings:

Education and development.

Equity considerations.

Quiality of education.

Structure, administration and management of education.
Curriculum.

Cost and financing of education.

Planning techniques and approaches.

Information systems, monitoring and evaluation.

ONoUA~LONE

Each heading is covered by one or two associate editors.
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The series has been carefully planned but no attempt has been
made to avoid differences or even contradictions in the views
expressed by the authors. TheInstituteitself does not wish to impose
any official doctrine. Thus, while the views are the responsibility of
the authors and may not always be shared by UNESCO or the I EP,
they warrant attention in the international forum of ideas. Indeed,
one of the purposes of thisseriesisto reflect adiversity of experience
and opinions by giving different authors from a wide range of
backgrounds and disciplinesthe opportunity of expressing their views
on changing theories and practicesin educational planning.

This document deals with teachers' unions and their role in the
implementation, or hindrance, of reformsin Latin America. It contains
a few recommendations for policy-makers on the need for more
meaningful talk and work with the unions. Many reforms are needed
to improve the quality of education; to better gear it to the
characteristics of the early twenty-first-century societies; and to make
it more effective and better able to factor in the diverse needs and
aspirations of pupils. Educational quality very largely dependson the
teachers. on their levels of knowledge, their feel for teaching, their
contact with pupils, their dedication and, more generally, their
professionalism. Successful implementation of education reforms
requires the support of teachers for an educational plan; hence,
dialogue with teachers' representatives is essential. Many reforms
have failed because they did not have the backing of teachers.
Understanding teachers, the way they operate and their goals is a
foremost concern for educationa planners, managers and decision-
makersin order to communicate effectively with them.

Relations with the unions depend greatly on the countries and
their traditions: whether there is a closed shop or not; the links
between unions and political parties; membership; and so on. This
paper draws on examples taken from Latin America where such
relations have been fraught with much conflict over recent years.
Denise Vaillant iswell acquainted with the issue of teachers and the
need to talk to their unions as she has contributed greatly to the
preparation and implementation of education reformsin Uruguay over
thelast 15 years. While giving the viewpoint of the decision-maker,

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Fundamentals of educational planning

she provides very valuable insights into this area. She also speaks
candidly and knowledgeably of the problems on both sides and —
while not claiming to have the miracle solution — sets forth some
recommendationsfor decision-makerson how to conduct negotiations.

It is intended to supplement this issue in the series by another
giving the views of the unions or presenting the situationin aregion
whererelationsare perhapsless conflictual.

Gudmund Hernes
Director, || EP
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Preface

The educational landscape in Latin America has undergone
considerable change over thelast 20 yearsor so. These devel opments
have been the result either of sweeping reforms or of minor
adjustments. Some countries were ahead of the others and therefore
required lessradical overhauls; conversely, other countriesfirst had
to overcome crises or recover from situations of long and steady
deterioration. Even now, some countries are lagging so far behind
that despite the changes the gaps are still enormous. Quite often, the
countrieson thetail end are precisely those that find it most difficult
to get ahead.

However, the moveto transformationisalong and hard operation
—which explainswhy many countrieshave not made any real progress.
They have often stopped at merely paying lip serviceto change without
being able to translate their words into concrete action; hence, the
extent of genuine educational change observed over recent decadesin
the hemisphereisremarkable.

Looking at what has and has not changed, a number of definite
trends are clearly discernible. Generally, it appears easier to act on
guantity than on quality. Several countries have succeeded
magnificently in boosting enrolments and | engthening the duration of
schooling. Pupil numbersat theend of each cycle havegrown markedly.
Several countriesare posting high educational-coverage figures both
in secondary and higher education. Therefore, in some countries
guantity isno longer the main target.

Unfortunately, the same cannot be said of quality. In absolute
terms, international evaluationssuchas TIMMS, |EA and PISA have
systematically shownthat L atin Americansreceive lower-than-average
education. In fact, it would be more accurate to say that the
achievement levelsof Latin American countries arelower than those
reached by other countries of comparable per-capitaincome.

11
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Conseguently, it can be reasonably assumed that on the whole,
L atin Americahas gonefrom asituation where educational coverage
and quality were poor to one in which coverage is broad, quality is
mediocre and access is very uneven. Hence, now the focus must be
onimproving quality. Thismust bethe overriding priority.

Current knowledge tells us that quality depends directly on
teaching, which in turn depends directly on the teacher. Asthe other
problems have been solved, now we must concentrate on the teaching
profession which, it would appear, istheweak link.

Many attempts have been made to upgrade teachers and their
teaching. However, perhapsin Latin America more than el sewhere,
teachers are hard to manage as a socia group, for they are often
discontented, sometimes with good reason. Driven by a feeling of
helplessness, they organized into unions, which then took on their
own modus operandi, sometimes running counter to the positions,
needs and preferences of individual teachers.

Ideology runsalmost right through the unionsand their negotiations
with the political establishment. Tough confrontations have occurred
and are occurring everywhere, to such an extent as to frustrate the
implementation of urgently needed reforms. In one country, strife
with the teachers unions was so violent that a state of siege was
declared.

Denise Vaillant, professor of education policy at the University
of the Republic of Uruguay, is co-ordinating the PREAL* working
group onteachersin Latin America. She hasvast experience of teachers
and teacher-training colleges. Through her participation in the
introduction of the education reform in Uruguay, she wasin the best
position to writethis paper on Latin America, in which she describes
the methods used in these countries, their objectives, and the most
effective strategiesto defuse conflicts and devel op solutionstailored
to both the education system and the teachers.

1.  Programa de Promocién de la Reforma Educativa en América Latina y el
Caribe — Partnership for Educational Revitalization in the Americas.

12
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Preface

This is a difficult subject, which is doubtless why so few
endeavours have been made to understand teachers’ unions. Denise
Vaillant has greatly contributed to a better understanding of teachers
and unions’ standpoints. We wish to congratulate her on the efforts
and energy she has devoted to thiswork and for the very interesting
conclusions she shareswith us here.

Claudio de MouraCastro
Associate Editor

13
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Introduction

Since the introduction of the reforms that typified the education
systems of Latin Americain the 1990s, conflicts between teachers
unions and governments have multiplied in many of the countries of
theregion. The new education policies have been vigorously rejected
by part of the unions; hence, the reforms have produced only slender
results and have not been able to bring about the root-and-branch
transformation of education they were intended to.

In many cases, the education reforms put into effect throughout
the 1980s and 1990s gave teachers morework and responsibilities; at
the sametime, the assimilation of new teaching methodsand technical
concepts compelled them to train and adjust to the new modes of
teaching and organization so that they could performtheir daily work.
Hence, as stated by Tiramonti (2001: 16), “this state of affairs
introducesadigtinctly contradictory situation into thereform processes,
on the one hand, they require highly professional work of theteacher
while on the other, they leave [...] wages unchanged [...]".

Theaim of thismonograph isto analyze therole of theunionsin
the context of the recent education reforms in Latin America and
suggest some avenues for future action. The main aspects of the
reforms, the characteristics of teachers' unions, the points of conflict
that have emerged thus far and the exceptions to the rule will be
presented successively. It was also considered important to propose
strategiesthat may open up new approachesto participation, interaction
and dial ogue between unions and governments.

The relationship between governments and teachers’ unionswill
be studied by looking into the ‘professionalization’ of teaching,
especially by examining the strategies employed by this group of
professionalsto gain control of their activity but also to improvetheir
economic and social status.

21
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Introduction

Theissue of teacher professionalization has givenriseto lively
debate. It hasfocused varioudy on thetechnicity and the professionalism
of teaching and on the strategiesto enhance theimage or socia status
of the profession. Itiscomplex, for sinceitisclosely bound up witha
history, a culture and a society it cannot be approached through just
onedimension. Generally speaking, professionalization refersto the
process whereby an occupation or job becomes a profession requiring
specific skills. Whilethisconcept of profess onalization has devel oped
primarily in English-speaking countries, in Latin Americathenotionis
fairly new, especially asapplied to teachers. It callsinto question the
representation of teachers as merely employees, and makes them
professional sthat possessawell-defined set of skillsjust the sameas
other professionalsin thefields of science and technol ogy.

Thismonograph isbased on an analysis of the existing literature
and particularly the various studies made over thelast two decadeson
teachersand their unionsin Latin America. Among the main sources
consulted isthework donein theframework of the FLACSO-PREAL
Working Group entitled Proyecto de Reformas Educativasen América
Latina? and the documentation provided by the UNESCO-OREALC
Latin America Teacher Training Network. This literature review
revealed just how far Latin American countries lagged behind
developed countriesin this field. Thus, Murillo (1999) emphasizes
that intheregion, most of the studiesinto teacher unionism deal with
Mexico. However, some (though fewer) inquiries have been carried
out in Brazil, Argentina and Chile. This uneven spread of research
makesit somewhat difficult to do comparative studies.

Chapters | and |11 present the distinctive traits of the education
reformsin Latin Americain the 1990s and the main characteristics of
teachers' unions, their relations with government, and sub-regional
trends.

Chapter 111 studies those education policies challenged by the
unions, the most problematic aspects, the substance of the unions
cases and the decision-makers' viewpoints. Thischapter will also deal
with the various union grievances, especialy their opposition to

2. “Project on Teacher Unionism and Education Reformin Latin America’.

22
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Introduction

decentralization and privatization processes, aswell astheir desireto
maintain astrong collectiveinfluence.

Chapter 1V examines those cases in which negotiations were
smooth and were later taken as benchmarks; it presents the lessons
learnt from the alliances forged between unions and governmentsin
the implementation of education reforms. An effort will be madeto
determinetheideal conditionsfor the design and execution of education
policies, entailing committed participation of teachers' unionsinthe
reform process, thereby furthering educational quality. Finally, in
Chapter V, somerecommendationsfor decision-makersaregiven.

23
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. Theeducationa transformation of the 1990s®

Inthe 1980s, and, more particularly, in the 1990s, the education systems
of almost all the Latin American countries underwent major reforms.
Inter alia, thereformsfocused on the principles of quality and equity,
the introduction of new educational content, teachers' in-service
training, more self-management of schools, and the development of
information and eval uati on systems enabling more accurate decisions
to be made on education policy.

Table 1.1 Thrusts of education reforms in Latin America

Fields

Strategies

Quality and equity

Targeting primary schoolsin underprivileged
areas. Longer school day. Positive
discrimination to benefit vulnerable groups.

Educational content

Renewal of course content. Project-based work.
Modified textbooks.

In-servicetraining of teachers

Improving the quality of training programmes.
Professional-devel opment programmes.

Management

Administrative and pedagogical
decentralization. Greater autonomy of
management at local level. Participation of
parents and community.

Evaluation of learning

Improvement of evaluation systems.
Nationwide examinations. Participationin
international evaluations.

Source: Vaillant, 2004.

3. Thischapter ishased on Vaillant, 2004.

25
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Principles of quality and equity

In Latin Americatheinvestigationsinto the situation of education
and the segmentation of education systems have shown that the
opportunities of access were not the same for everyone and that if
specific strategieswere not devel oped to factor in such disparitiesin
access and educational achievement, theinegualities may evenworsen.
The education reforms were supposed to improve the quality of
education and aim at greater equity in the provision of accessto the
education system.

Severa quality-improvement programmes were instituted with
theaim of increasing the number of teaching hours, renewing teaching
methods and techniques and concentrating teachers' work on low
achievers. Innovations and transformationsin teaching, along with an
improvement in the working conditions of educators, were often
developed for teachers working in poor districts or under difficult
conditions.

Long beforethe 1990s, Mexico had beenthefirst Latin American
country to establish programmesto improvethe provision of education
in poor rural areas. Thiswas done through programmes such as the
CONAFE* community coursesand distance secondary education (via
television—tele secundaria). Throughout the last decade, many Latin
American countries have taken various measures in the hope of
improving education provision in the most disadvantaged sectors.

Many strategies have been blended into the most ambitious and
wide-ranging reforms. These have included the distribution of
textbooks and other learning materials, the creation of libraries, the
loan of instructional aids, therepair of infrastructure, the expansion of
in-service training for teachers and the increase in the number of
teaching hours (an extremely important issue). Some of these
programmes are well known internationally: for instance, Chile's
900 schools programme, which affords a set of low-achieving primary

4. Consgjo Nacional de Fomento Educativo (CONAFE): national education-
development board.
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schools® the benefits of a whole series of actions designed, inter
alia, to improve school infrastructure and train teachers.

Some countries have propounded programmes aimed at better
meeting the needs of populations with specific cultural, social and
ethnic characteristics; for instance, projectsfocusing on intercultural,
bilingual education (in the mother tongue and the official language).
Some such programmes have gone nationwide, asin Mexico, Bolivia,
Ecuador and Paraguay.

Despite the efforts made, a systemic approach was often left out.
The programmes set up were not always dovetailed with learning-
outcomes evaluation, greater pedagogical autonomy, the promation
of innovationsthrough recourseto competitive exams, in-serviceteacher
training, or improvementsof teachers working conditions.

New teaching contents

What should be taught? In other words, what should children
and teenagers know? Both of these questions were posed and dealt
with by the different groups of officials participating in the
transformation processes. During the 1990s, several Latin American
countries invested considerable human and material resources to
overhaul study programmes. The most significant reformswerethose
of Argentina, Brazil, Chile, Costa Rica, El Salvador, Nicaragua and

Uruguay.

Bradavsky (2000) distinguishesfour typesof innovationsin Latin
American curriculum reforms: content renewal, change of languages
taught, the introduction of educational projects and the devel opment
of various programmesrel ating to youth vocational training.

Some study-programmereforms brought modificationsto primary
and secondary curricula. Under other reforms, new approacheswere
integrated into the study of anumber of disciplinesincluding language,
mathematics, earth sciences and social sciences. It must also be

5. Selectionismadein schoolswith poor learning outcomes.
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mentioned that in amost al the Latin American countries, textbooks
were produced and made available free of charge as part the new
programmes.

One new programme feature is the inclusion of ‘ cross-cutting’
objectives. They concentrate on val ues such ashuman rights, education
for peace and democracy, gender equity, environmental protection,
sex and health education, and consumer awareness.

To improve the quality of education processes, many reforms
include astrong component for the devel opment of ‘ learning resources’;
for example thereformsin Chile, Boliviaand Mexico, whether system-
wideor class-based, in educational establishments. Thefollowing table
recapsthe main curriculum reformsintroduced in the region.

Tablel.2 Curriculumreformsinsomecountriesofthe
region

Country Content of the reform

Argentina, from 1995 Curriculum reform for primary and secondary
education, national education law with new
responsibilitiesfor national and provincia
governments

Chile, from 1996 New teaching contents, minimum obligatory
contents for primary education, greater school
autonomy

Mexico, from 1992/1993 Curriculum reform in primary and secondary levels
beginning with the 1992/93 cycle, decentralization
to state level

Dominican Rep., from 1991  National education law, curriculum reform,
implementation of anew teacher-training
programme

Brazil, from 1996 New national education contents for primary
schools and thefirst four levels of Portuguese,
mathematics, science, history and geography

Uruguay Curriculum reform in primary and secondary
schools, teaching of languagesin public schools
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Table 1.2 (continued)

Country Content of the reform

Costa Rica New study plans and programmes with the
devel opment of relevant teaching materials

Guatemala National education |aw, adaptation of teaching
contents, textbooks

Source: Vaillant, 2005, from Gajardo, 1999: 34.

Almost al the Latin American countries now have national
curriculathat have replaced outdated programmes and that in many
cases have been taught for several decades. However, much remains
to be doneto reorganizethe different fields of knowledge and improve
textbooks and other teaching/learning materials. Furthermore,
difficultiesare being encountered in implementing the new model s of
teaching content. Some of these difficulties result from the lack of
consultation with the unionswhen the new model s were determined,
but also because primary and secondary teachers were not given the
training that would have enabled them to introduce the new content
into their teaching. It must be stressed that classroom work is the
primeareafor the expression of union opposition: thisiswhereteachers
havethe power and control to legitimize—or undermine—curriculum
reform.

Initiatives to improve teaching

Throughout the 1990s, most of the L atin American programmes
that aimed at boosting quality and equity in primary and secondary
education were accompanied by policies designed to improveteaching.
The following table outlines the main programmes executed in the
region.
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Table 1.3 Initiatives to improve teaching
Country  Strategy Goals
Colombia Nationa encouragement programme  Reward the best teachers by

and special award for quality
improvement

way of abonus amounting to
1.5times the average monthly
wageand acknowledgethe
best-performing teaching teams

Chile Law on teacher professionalization, Promote teacher stability and
ExcellenceAward professionalization, provide
non-pay incentives to
encourageteaching excellence
Brazil Nationa fund for the development  In-servicetraining, increased
and preservation of primary time on lesson planning,
education and for enhancing the minimumwage
status of the teaching profession
(FUNDEF)
Argentina Federa network of in-service System comprised of
training ingtitutions for the training of
teachers
Uruguay  Improvement programmesfor Training to cope with school
full-time primary teachers failure and the problems
affecting disadvantaged
children

Of the innovations designed to improve teachers' working
conditions and promote their in-service training, the initiatives
conducted in Chile are the most impressive. Starting in 1990, Chile
ensured its teachers greater stability of employment, bolstered the
professionalism of teachers and their trainers (law on the status of
professional s), gave non-monetary incentives (Teaching Excellence
Award) and created a special resourcefund for teacher training, both
domestically and abroad.

Asof 1998, Brazil brought inaNational Fund for the Devel opment
of Primary Education and Teacher Development (FUNDEF). The
fund adopted strategies establishing a minimum wage for education
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professionals. With 60 per cent of thefund devoted to theremuneration
of teachers, the results of thisinitiative are encouraging since, after
several yearsof operation, teachers' salarieshaverisen significantly.

Thelaw by which FUNDEF was created al so set aperiod of five
yearsfor teachersto obtain the necessary certification to teach. Funds
areset asidefor theinitial training of unqualified teachers; that is, who
teach without having received any training. Here also, results have
been good, asthe number of untrained primary and secondary teachers
hasfallen steeply.

Argentina is an interesting case. From the mid-1990s, the
establishment of thefederal network of in-servicetraining hasprovided
theresources needed for teacher professionalization. In 1997, Uruguay
also brought inatraining programmeaimed at full-time primary teachers
or teachersworking in particularly underprivileged aress; it isdesigned
to solvethe problem of early scholastic failure.

Whileitistruethat all of these programmes have helped improve
teachers' working conditions and training, many reforms have not
been able to modify teaching practices, which still conform to the old
face-to-face teaching modelsoriginally learnt by the teachers.

Decentralization of educational management

As regards decentralization and management, the main goal of
the reforms has been to shift responsibility for public affairs to the
provincial governments and the municipalities. The partisans of
decentralization criticizethe centralist model for overlookingthediverse
needs of local and regional echelonsin the decision-making process.
Indeed, severa authorsare of the opinion that blanket solutionsapplied
across the board to an array of contrasting real-life situations cause
greater inefficiency in the use of resourcesand arelargely ineffectual
inreaching the set objectives. Decentralized ingtitutions are considered
more sensitive to the needs and demands of the population and have
a greater ability to innovate and facilitate citizen involvement in
decision-making.
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In Latin America, several education ministries have justified
decentralization reforms by contending that they ensure greater
accountability of the apparatus of government; thereby improving the
accountability processes in the education policy. However, the
advantages of decentralization policies have hardly been confirmed.
Unequal access to resources and the uneven availability of local
technical and administrative capabilitiescall into questionthevalidity
of decentralization; in the medium term, it appears to increase
inequalitiesin the education system and cause greater fragmentation
of reforminitiatives.

Of the Latin American countries, Argentinawasthefirst to begin
a process of decentralization: long ago, it gave political and
administrative powersto the provinces. Inthe Bolivian decentraization
reform, authority and financial resources were devolved to the
departments®, districts and ‘hubs’ (nucleos, that is central schools
surrounded by five or six satellite schools). Chile decentralized the
administration of its system in the 1980s; school management was
transferred to the municipalities, who were authorized to administer,
manage and recruit teaching staff (inter alia, Hannaway and Carnoy,
1993).

InBrazil, primary education now comes mainly under municipal
authority. There are almost 5,000 municipal education secretariats,
which are autonomous except in the passing of legidation, setting the
number of periodsin the school week and determining course content.
Secondary education is under the authority of the 27 state education
secretariats.

During the 1990s, one of the strategies used by some countries
of theregion wasto promote the participation of local communitiesin
education and in the management of other public affairs. Therewere
several experiencesof thissort, especially in countries accustomed to
decentralized management such asBrazil”, Colombia8, Chile, Bolivia

6. Namegiventoadministrativeunitsin Bolivia

7. Particulary inthe states of Rio Grande do Sul, Parandand Minas Gerais.

8.  Seethe study by Reyes (2001) on the management of education processesin
Colombia.
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and Paraguay. In some cases, citizens' participationin education helped
to promote universal coverage. Thiswastrue of El Salvador with its
community-managed schools programme (Educacién con
participacién de la comunidad, EDUCO) and Guatemala with the
national self-management programme for educational development
(Programa Nacional de Autogestion para el Desarrollo Educativo,
PRONADE). In Nicaragua, citizens' participation in the education
process has made the use of public funds more effective and hel ped
to heighten school efficiency.

Despite these changes, decentralization and participation by the
civil society have only been able to produce fragmented change. In
many cases, municipalitiesand provincial governmentshave held on
to their bureaucratic structures. Furthermore, the decentralization
process often relies on local units that do not have the technical
capability to manage education policiesor createthe necessary spaces
for participation. Findly, it is often the case that local communities
see ho advantagesin participating in decentralization efforts asthey
have other priorities and would rather |eave educational management
tothelocal government authorities.

Progress in the field of evaluation

By now, Latin America has acquired genuine experience in the
areaof evaluation. Some of the outcomes of thishave been published
and disseminated. Various studies haveidentified the school and non-
school factorsthat matter the most in successful learning. Most Latin
American countries, often with the backing of international bodies,
have decided to apply various instruments to measure and
systematically evaluate learning achievements nationwide, the goal
being to monitor the education system and to gain the information
required by society.

Although Latin American countries have evaluated learning
outcomes for several decades, truly apparent progress has only been
discerniblefrom the 1990s. Already latein the 1970s, the Programme
of Joint Studies on Latin American Economic | ntegration (Programa
de Estudios Conjuntos para la Integracién Econdmica

33

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Education reforms and teachers’ unions:
avenues for action

Latinoamericana, ECIEL) had performed a comparative analysis
of learning outcomesin five countries using theinstruments devel oped
by the International Association for the Evaluation of Educational
Achievement (IEA).

Thisinvolved severa Latin American countriesintheinternational
evaluationslead by the International Association for the Evaluation of
Educational Achievement and the Educational Testing Service (ETS)
(inter alia, Wolf, 1998). In 1997, with the support and co-ordination
of the UNESCO Regional Office, an evaluation of |earning outcomes
in mathematics and languages was performed. It covered children
from 13 countries enrolled in grades three and four. As well, afew
countries from the region are taking part in the international
achievement evaluation of the Programme for International Student
Assessment (PISA)°.

Reforms and outcomes

Asalready observed, throughout the 1990s most L atin American
countriesgave new impetusto educational transformations. Thishelped
improve the situation of the current education system. Take Brazil for
example, where primary-education indicators show the vast progress
made over recent decades (Rodriguez and Herran, 2000; De Moura
Castro, 2003). During the 1980s, the average Brazilian adult had had
less than four years of schooling; only one half of the population
completed primary, and 17 per cent reached the end of secondary.
By the late 1990s, the average length of schooling for the whole
population had reached 6.5 years; access to primary education was
practically universal; one in two went on to secondary school; and
one third of those pupils completed secondary. However, the major
improvements to primary schooling have placed a heavy burden on
secondary education, where enrolment demand isrising by morethan
500,000 per year.

9. Severa Latin American countries are participating in PISA, set up by the
Organisation for Econoimic Co-operation and Development (OECD). Some of
the countriesjoined in 2001 and othersin 2003.
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In brief, an examination of education in Latin America shows—
first and from theingtitutional viewpoint —theincreasein administrative
decentralization and the emergence of new agreements on education.
Onthedtrictly pedagogical plane, mgjor curriculum changesaretaking
shape, and programmes designed to boost quality and equity in primary
and secondary education are now in place. Longer school days are
being tested, and it is thought that specific programmes aimed at
vulnerable groups will ensure that equity is secured. Evaluation of
learning outcomesis now perceived asan important principle.

Despite all the work accomplished, much remains to be done.
Educational achievement is still inadequate and raises questions on
the choices made in education policies. The efforts made so far have
failed to devel op education to the extent required by the countries of
the region. In practice, the actual situation of education has proven
difficult to transform.

Inequalities in the spread of access to education persist and
achievement remains|ow. Repetition and drop-out rates'® are two of
the most pressing problems. The negative consequences of repetition
arewell known: multiplerepetition puts different age groupsinto the
same class and causes early dropout. Thisisat great cost to education
systems!t.

Ingtitutionally, political obstaclesare hindering progresstowards
effective and modern administrative management and towards new
ways of financing education. In Latin America, few countriesareina
position to adjust to the challenges of the emerging situation.
Throughout the last decade of the twentieth century, theyearly increase
in gross domestic product was hardly more than 3 per cent, just one
percentage point higher than in the ‘wasted decade’ of the 1980s.
Added to the problems of poverty (affecting 44 per cent of the

10. Accordingtothelatest Education For All monitoring report (2005), in several
countries over 20 per cent of the pupilswho enter schooling do not complete
year five. Repetitionin primary school tops 8 per cent, and even 25 per centin
Brazil.

1. Torres(1999) claimsthat each year 32.2 million primary and secondary pupils
repeat, at an annual cost of 5.2 billiondollars.
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population), extreme poverty (affecting 19 per cent)!? and blatant
inequalities in the distribution of income are the henceforth new
challenges arising from thetechnol ogical revolution and globalization.

All diagnoses of the situation of Latin American education indicate
that as regards quality and equity the promises have not been kept.
The studies have highlighted: the gap between public and private
schoolsand theensuing differencein achievement levels; high repetition
rates; early dropout and low achievement among the poorest
populations; over-centralization and alack of school autonomy; poor
working conditions for teachers and difficulties in attracting young
peopleto the profession; learning programmesthat do not ensure the
acquisition of indispensablelifeskills; and, findly, insufficient funding®.

In many Latin American countries, toolittleimportancewasgiven
tothekey roleplayed by teachersin theimplementation of thereforms
introduced in the 1990s (inter alia, Palamidessi, 2003; Tiramonti,
2001). Thosereforms stressed institutional factors, often overlooking
teaching practices.

Which modifications need to be introduced into educational
practice to improve the quality of the skillsand abilities acquired by
school children and youth? And how? The main agents of educational
change — the teachers — need to be factored in first. The
implementation, application and success of reforms depend on the
people who work in the classroom day in day out.

12. Theconcepts of poverty and extreme poverty are the subject of broad debate
concerning the national and international criteriaapplied. Here, poverty means
the situation of deprivation affecting people who cannot even reach minimum
living standardsin accordance with the social normsof each context. The extreme
poverty line is determined by the costs structure, and people are considered
extremely poor if their incomeislower than the ‘food basket’ (anindividual’s
calorie consumption, generally around 2,000 calories per day).

13. Naturally, these general considerationsdo not reflect the differencesthat exist
between countries, education systems and schools.
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Changes, teachers and unions

In devel oping countries, teachers are by far the largest category
of civil servants. In Latin America, the teaching profession includes
millions of people and, even in small countries such as Uruguay,
representsavery high proportion of not only civil-servicejobs, but of
the job market as awhole. Thismakes education very different from
the other sectors of public administration and a matter of great
importance in the current context of the reforms that government is
undergoingin Latin America.

At present, public-sector reform seeks primarily to reduce the
functions carried out by government. However, the reforms also
involve other aspects, such as extending accountability by engaging
thecivil society in decision-making and greater scrutiny of therunning
of the country. With things as they are and bearing in mind the wide
variety of institutional formats and traditionsin Latin America, the
outcomes of the combined reforms—in education systems plus public
sectors—haveyielded situationsin which the decrease in the number
of public servantsisnot seen as one of the main goals.

Teacher numbers continue to increase as educational coverage
expands. At the start of the twentieth century, Latin America had
over seven million teachersworking at thedifferent levelsof theformal
system. In addition, there were many teachers providing education
inlanguages, art and crafts. These wereteachersworking in anetwork
of diverse institutions and their number has not yet been entirely
assessed. In Brazil, someinitial estimates suggest that there may be
more teachers working in non-formal education than in the formal
system. These results show that urgent policies are needed for abody
of teachers whose working and training conditions have not always
been considered in education reforms.

14. Thefigureson school education are striking: over threemillion primary teachers,
of which one third were to be found in Mexico and Brazil. This was over
5 per cent of all educators from the different educational levels worldwide,
and 14 per cent of the primary teachers from the five continents.
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Asthecentral government isgenerally responsiblefor educational
finance and administration, national teachers’ unionsat national level
have animportant roleto play in theframing of the national policy. If
the rules of play are not established and if governments and unions
cannot agree on teachers' working conditions, industrial action may
hamper the process of education reform and even cause a political
blockage.

In some cases teachers' unions have vigorously opposed the
changesand reform processes proposed by government. Usualy, this
opposition wastriggered by the fact that the transformation meant a
changeinthetraditional rulesof the gamewithin the education system,;
for instance, teaching positionswereno longer considered * hands of .

In short, the education reforms of Latin America in the 1980s
and 1990s encouraged aseries of changesthat had direct repercussions
onteachersand their unions. Theseimpacts conditioned the positions
adopted by teacherson all of thetransformations. Initiativesaimed at
improving education by way of initial and in-service training
programmes were not always accompanied by salary increases and
improved working conditions. Many of thereformsa so were designed
to change the management structure of education systems, which
brought aloss of unioninfluenceat all levels.
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Teachers' unions in Latin America have undergone widely varying
changes and show sizeable differences. From the perspective of the
way they operate asan organization, they do not make up oneuniform
category. Thisisdueto territorial reasons but also to the category of
teachers they represent. Other, more conceptual criteria — such as
theway inwhich unionswork or enter into conflict with government
in the formulation of education policies — also reveal a diverse and
disparate panorama. Thefeatures of the unionsoperatingintheregion
can be summed up asfollows:

Shared characteristics

It is not easy to examine and analyze the teachers' unions of
Latin America. Differing economic, political and socia redlities, added
to the differences in the ways the education systems of the various
countries are structured, have spawned a wide variety of union
organizations. Nonetheless, on the basis of the most salient
characteristics, analysis of the literature reveals a general profile.

Essentially, union members are primary and secondary teachers
working in the public subsystem. Although they allege they are
autonomous and independent, most of the unions are part of broader
confederations.

Their internal operation isdetermined by the standards applying
tothe election of their governing bodies. Ingeneral, such electionsare
held at two different levels, from the smallest unit (say, the educational
centre or the locality) right up to the national level. Most often, the
highest authority isacollective body elected directly by the members
or by members' delegates.

Ibarrola and Loyo (1999: 6) emphasize that: “As internal
democracy is one factor that gives legitimacy — both internal and
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external — to trade unions and associations and strengthens their
positioninthe public domain, itiswell established at theformal level,
but isvery unevenly developed in the union organizations of theregion.
It can happen that democratic regulations are far removed from the
actual conditionsinwhichtheunionsredly operate’. However, athough
political and cultural traditions divergewidely, theway in which many
teachers' unions operate reflects the modus operandi of the political
and social organizations of the countries of the region. Despite their
democratic and legal trappings, the unions tend to adopt corporatist
practices and cronyism — which sometimes hinders effective
participation by members.

Tackling the issue of cronyism and unions is not an easy task
given thedifficulty in assessing the extent of the problem. Cronyism
customarily has been considered as a sort of informal distribution of
multifarious services and benefitsin exchangefor electoral support.

In Latin America, cronyism affectsall ingtitutions, including those
of thecivil society, and hence trade unions. Some unions even operate
on the basis of cronyism in that they hold a captive ‘clientele’ (their
members), thereby enabling union officialsto remain at the helm.

Another feature of the Latin American unionsrelatesto the fact
that many are funded by membership fees (generally 1 per cent of
members' basic pay). Thisenablesthem not only to maintain askeleton
central structure, but also to propose other benefits such as health
services, training, refresher courses and recreational activities. The
teachers' unions of Latin America vary greatly in terms of their
property, wealth and funding capabilities as this all depends
predominantly on the size of membership and the regularity of
members' contribution payments.

Some unionsarevery affluent financially and eminently capable
of providing services. Suchisthe National Union of Education\Workers
(SNTE)® in Mexico that ownsbuildings, cultural centres, sports clubs
and hotels. On the other hand, there are also unionswith few members

15. For athorough analysisof the SNTE, see Arnaut (1992, 1998) and L oyo (1999).
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or which do not receive regular payment of members dues. They
hardly have enough to cover even low running costs and overhead.
For example in Guatemala, the unions find it difficult to meet the
needs of even an elementary administrative structure (Ibarrola and
Loyo, 1999: 17).

It must be underscored that the unions do not have much contact
with their counterpartsin the various countries of theregion. However,
regiona groupings, such as the Confederation of Educators of the
Americas or Education International, have been set up to frame a
common approach.

Currently, several union organizations from different countries
have devel oped networksto train their officials; it would appear that
these co-operative exchanges have been formalized to quite some
degreeand will become standing arrangements. Oneinteresting training
initiative has been undertaken by the Latin American Workers'
University (Universidad de los Trabajadores de América Latina,
UTAL), atertiary study and research centre concentrating on non-
formal education, which has become an instrument for thetraining of
officials from the Latin American Workers' Confederation (Central
Latino Americana de los Trabajadores, CLAT). Another interesting
initiativeisthe Thematic and Methodol ogical School Plan (Plan ETM)
that came into being within the International Confederation of Free
Trade Unions'® and trainstrainersin union education.

Distinguishing features

In contrast to some shared characteristics, Latin American union
structures clearly differ in some respects. On one hand, and not
considering the large number of basic services (holiday bonuses,
medical services, child-minding, funeral undertakers, buria services,
paid holidays) teachers’ unions offer their members, in variousways
they also provide their members with vocational training. Thus, in
some countriesthe unions haveincluded the professional devel opment

16. Thisisaregional, inter-American workers' organization.
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of teachers (in-servicetraining) asone of their basic functions, while
in others training merely focuses on union issues or is simply not
provided.

Vocational training has become very important among unionsin
Colombia, Argentinaand Costa Rica. To take the last two countries,
in Argentina the Confederation of Education Workers of Argentina
(Confederacion de Trabajadores de la Educacion de la Republica
Argentina, CTERA) hasdeveloped aspecial centrefor thevocational
training of teachers, and in Costa Rica various union organizations
have set up vocational-training centres for their members. In other
countries such as Mexico, the SNTE maintains that teachers'
vocational training should be provided by the employer, whilekeeping
open the possibility of generating initiatives to develop vocational
training within the union (Ibarrolaand Loyo, 1999: 18).

The teachers’ unions of the region also present significant
differencesasregardstheir ability to negotiate validly with government.
Thiscapability isconditioned by anumber of factorsasvaried asthe
splitsamong the union structures, thevarying levelsof professionalism
of theunionsandtheir linkswith other influentia playersinthe political
system (Grindle, 2004).

There arefew formal channels guaranteeing union participation
in the formulation and assessment of education policies. The ways
and means chosen in the different countriesto build formal machinery
for union participation arevaried, aswill be seen later in the booklet.

In some cases the mechanisms are highly formalized, while in
others contacts between government and unionsoccur very informally.
For instancein Mexico, the SNTE isvery activein theimplementation
of education policy. The negotiating framework isoftenlaid downin
legalization and isguaranteed by accords reached with the government
in 1992. Conversely, in Costa Rica there is no formal obligation
guaranteeing union input in decisions on education policy. Therefore,
in CostaRicaformal consultations arelimited to work-related issues
in the personnel department of the Ministry of Education (Ibarrola
and Loyo, 1999: 22).
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Sze of membership

The size of membership givesan ideaof the significance of union
organizationsin Latin America(Loyo, 2001). Thelargest union of the
region is the SNTE (Mexico) with 1,200,000 members. It includes
about 800,000 teachers, therest of the membership being made up of
administrative staff and techniciansworking in the education system.
Union membershipis practically compulsory giventhe union’slegal
status— established when it wasfounded in 1943 —asan organization
of employeesfrom the secretariat of public education.

Another large organization is Brazil’s National Confederation of
Education Workers (CNTE), which claims 700,000 members and
includesteachers’ organizationsfromall levelsof the education system
from 27 of the country’s states.

There is a'so the CTERA, which brings together various rank-
and-file organizations from over 20 provinces, representing about
200,000 teachers out of a total membership of amost 700,000. It
should be noted that in Argentina, university professors have separate
representation. For its part, Chile’'s College of Teachers (Colegio de
Profesores) comprises slightly over 100,000 of the country’s
150,000 teachers.

Other countries have unionswith large membership. For example
in Honduras, the Professional College for the Advancement of
Teaching (Colegio Profesional Superacion Magisterial de Honduras
(COLPROSUMAH)) has 25,000 members, the Honduran First College
of School Teachers (Primer Colegio Profesional Hondurefio de
Maestros (PRICHMA)) has 13,000, and the College of Secondary
Teachers of Honduras (Colegio de Profesores de Educaciéon Media
de Honduras, COPEMH) has 13,317 members. In Uruguay, out of
almost 18,000 teachers, 4,000 are membersof the National Federation
of Secondary School Teachers (Federacion Nacional de Profesores
de Enseflanza Secundaria, FENAPES), while the Association of
Secondary Education Teachers (Asociaci 6n de Docentes de Ensefianza
Secundaria, ADES), representing secondary-school teachers in
Montevideo, has about 2,400 members. Theteachers' organizations
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of CostaRicahave between 13,000 and 23,000 members (Palamidess,
2003; Ibarrolaand Loyo, 1999).

Integration versus fragmentation

The most recent enquiries (Grindle, 2004; Palamidessi, 2003;
Ibarrolaand Loyo, 1999) into the teachers' unions of Latin America
reveal a wide variety of situations as regards the integration or
fragmentation of such organizations within the countries. In some
countries the teachers' unions are fairly divided depending on the
education level with which they are concerned; for instance, the
secondary-teachers unionshardly ever act in concert with the primary-
teachers' unions. This is true of Honduras, Nicaragua, Guatemala
and El Salvador, where the various organizations have not integrated
into one overarching professional association.

In other countries, despite their differences the unions have
organized into nationwide confederations and networks. Such isthe
casein Argentinaand Brazil. In Argentina, the CTERA groupstogether
the provincial teachers' unions, with membership drawn essentially
from the public sector. In Brazil, the National Confederation of
Education Workersincludesteachers' unionsfrom both primary and
secondary public schooling.

In general, themajor teachers' organizations haveto deal with as
many entitiesasthere areintermediate and local echelonsresponsible
for educational management. This means that objectives can be
contradictory and, more importantly, that opposing strategies are
developed to reach those goals, which can harm the unions' public
image and weaken their influence on the education system.

Finally, in some countriesthere is only one national union, with
no divisionson the basis of geography or educational level. One such
country is Chile, where the only union — the College of Teachers —
representsall teachersregardless of their location and the educational
level at which they work.
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Relations with political parties

Teachers' unions can also be classed along more conceptual
lines, such as the relationship they have with the political partiesin
each country. Seen from this angle, there are also different models
of teacher unionism.

Inafew countriesthe unionsareinvolved in the power structure
of some political parties represented in government. As pointed out
by Tiramonti, in countries like Costa Rica, Mexico, the Dominican
Republic, Venezuelaand El Salvador, “the creation of thetrade unions
wasclosely linked to the political partiesand movementsthat, through
them, built organizations making it possibletoincorporate new sectors
into their networks|[...] These unions maintain thelink with the rank
and file becausethey draw primarily onthe party structure” (Tiramonti,
2001: 9).

In another group of countriesthe unionshave been ableto distance
themselves from the political parties. They have built sturdy union
structuresand command considerable political sway eventhough some
are heavily protected by the State. Suchisthecasein Chile, Argentina
and Colombia, where although theteachers unionsmaintain tieswith
the different political parties, they act autonomously in negotiations
with the different governments. According to Tiramonti, “In these
countries, though there arelinks between teachers' unionsand political
parties, those parties do not determine union policy and have no hand
in choosing union leaders. In these unions the strategies aim more at
ensuring representation of the rank and file rather than conserving
affiliationswith political parties’ (Tiramonti, 2001: 9).

Lastly, in some countries the unions are independent of the
political parties, are not protected by the government and are very
militant. Brazil and Guatemala are two cases in point. Here, the
teachers' unionstraditionally have made their case outside the party
or government framework.

45

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Education reforms and teachers’ unions:
avenues for action

Main descriptive variables

The study by Grindle (2004) deals with the main descriptive
variables and indicatesthat the majority of theteachers’ unionsinthe
region consolidated throughout thefirst half of the twentieth century.
Thefollowing table shows the results of an analysis of 11 countries;
only Nicaragua — where teacher unionism began to firm up in the
1980s — stands out. In anumber of countriesthereis only one major
union organization in the education sector. At the other extremity is
Venezuela, where fragmentation has bred at |east seven major unions.

Thecentralist political traditionisalso worthy of note. Of al the
cases included in the table, only Brazil and Nicaragua have
decentralized structures, whereas the others are either partly or
completely centralized.

Another interesting point made by Grindle (2004) isthe scenario
of low and scattered confrontation in the 1990sin the countries under
review, right inthe middl e of the education-reform process. Peru aone
stands out as a country where there is ‘high confrontation’ with the
government.

Conversaly, Grindle'sanaysis highlightsthe heterogeneity of the
relationshi psbetweenteachers’ unionsand political parties. Incountries
such as Argentina, Boliviaand Peru, teachers organizations appear
to be closely identified with a political party, whereasin Colombia,
CogtaRica, Mexico, Nicaragua, Ecuador and Venezuel g, relationswith
political partiesarelooser. In Chilethereisateachers union without
any special affiliationsto political parties.

Finally, in hisclassification, Grindle assertsthat except for Chile,
CostaRicaand Colombia, the educational transformations, along with
negotiating and confrontation processes, have weakened the power
of most teachers’ union organizations. Chapter IV will examine how
this determinesthe shape of dial ogue and negotiation processeswith
government agents, limiting theingtitutional approachesthat may lead
tothe building of consensus.
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Table 2.1 Teachers unions in Latin America in the 1990s

Argentina Bolivia Brazil Chile Colombia Cosa Ecuador Mexico Nicaragua Peru Venezuda
Rica

Number of 3 2 — 1 1 3 1 1 4 1 7
organizations
Number and 200,000/ 92,000/ — 101,000/ 300,000/ 40,000/ 170,000/ 1,103,000/ 30,000/ 200,000/ 200,000/
per centageof 7% 100% 7% 65% 100% 9O% 100% 0% 100% 65%
workers
represented
Decadeof initial 1900 1930 1930 1920 1950 1940 1930 1910 1980 — 1930
unionization 1940 1940 1940
inthesector
Structure: high (H), M/L H L M M H H H L H M
medium (M) or low (L)
centralization
Ministry relationship: M M M L L L M L L H M
high, medium or low
confrontation
Party relationship: H H — L M M H M M H M
high, medium or low
identity
1990trgjectory 1 1 1 T 1 1 1 1 1 il 1
of power: 11

Source: Vaillant, 2005, from Grindle, 2004: 121.
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Union motivations

Analyses of the features of union structures in Latin America
underline particularly theinternal contradictions besetting them. The
main strain felt by theteachers' unionsof theregioninrecent yearsis
probably connected to the contradiction between the traditional or
corporatist trade union (more widespread) and the now more
professional-type union.

Teachers' unions can be both vehicles of protest and places of
deliberation about teaching; they may follow amilitant union model
or amore specifically professional model. Trade unions have many
roots and frames of reference, that is, they have both ideol ogical and
practice-based components anchored in severa —and often conflicting
—universes. Thereisnothing to stop teachers—even if they areunion
members—being identified with theissue of professionalization, since
the latter must be taken'’ as the process by which a job becomes a
profession requiring specific, professional skills.

Ibarrola and L oyo emphasize that “the current emphasis within
teacher organizations on the professional dimension of teaching tends
to depart from certain traditional patterns|...] Nonetheless, thisdoes
not mean that teachers’ unions are foregoing their confrontational
roleor arefailingto mobilizein order to presstheir claims. In essence,
themovetowards professionalizationinteachers’ organizationsshould
not be seen automatically asashift towardsamore conciliatory stance.
To achieve any degree of success, anegotiation depends on ahost of
elements and not merely an about-turn in the approach taken by
teachers' unions’ (Ibarrolaand Loyo, 1999: 9).

Loyo (2001) considers that this contradiction is proof that the
teachers' unionsin Latin America act for many differing reasons at
once. He asserts that the unions' foremost motivation is their own
management, generally seeking to broaden their sphere of intervention,
especialy with respect to the administrative side of education systems.
Alternatively, they operate in the collective interest, attempting to
negotiate the best possibleworking conditionsfor their members.

17. As pointed out in the introduction.
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Moreover, they tend to follow a logic of cronyism “granting
privilegesin exchangefor varioustypes of support and characterized
by glorifying loydty rather than professiona quality” (Loyo, 2001: 77).
Additionally, unions often maintain their activity for the purpose of
status enhancement, the main goal being to improvethelow standing
of theteaching profession.

It is also politically advantageous for the unions to boost their
power by forging multiplelinks between union leadersand politicians.
The politico-partisan logic would have it that unions’ action should
benefit the partiesto which they aretied.

Finally, Loyo (2001) indicates a reason relating to identity and
typified by a quest for greater recognition, not for the teaching
profession but for the union, so that it reproduces values ascribed to
teacher unionismin order to attract members.

Table2.2 Motivationsof Latin American teachers unions

Area of interest Objectives Examples of action

Union management Maintain all spheres Oppose attemptsto streamline
of unionmanagement  administration

Corporative Improvetheworking Defend uniform working
conditionsof union conditionsasafundamental
members principle

Cronyism Privilegesinexchange Emphasison loyalty rather than
for support quality of performance

Status upgrade Restorethe social Create refresher-course training
standing of theteaching aternatives
profession

Union policy Benefitsfor theunion  Oppose any changes that may
affiliates upset the balance of power in the

union

Partisan palitics Advantagesfor the Use union resourcesto the

political-party members benefit of the political party
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Table 2.2 (continued)

Area of interest Objectives Examples of action

Identity Social recognitionfor ~ Work for the furtherance of
the organization. education. Participationin
Identificationwithits  collectiveaction. Altruistic
principles behaviour

Source: Vaillant, 2005, from Loyo, 2001.

Thisdiversity of motivations underlying teacher-union activism
maly be caused inter alia by acombination of union tradition—generally
connected with political parties or government apparatus — plus an
education culturethat isstill far from becoming professionalized. The
divergent approaches are manifest in the legal nature and names
gradually acquired by the different teachers unionsin Latin America.

Asunderscored by Ibarrolaand Loyo (1999: 8):

“The very names of the organizations differ widely: unions,
corporative associations, colleges of professionals, some prefer
‘teacher’ in their title and see themselves as representing the
middle class, a number of them use derivatives of the term
‘master’, while a few others remain closer to a class concept
withtheir referenceto ‘workers' . Undoubtedly, thisisan expression
of the underlying tension between a worker identity and a
professional identity that isafeature of thistype of organization.
If wedisregard the name, theway inwhich thistensionisworked
out will determine the adequacy of the response offered by the
organizationsto the different types of problemsfacing them. Some
issues are strictly work-related (working conditions, wages,
benefits and the like), while others touch on education policy
(financing of education, study programmes, decentralization,
evaluation, etc.)”.

In summary, although the teachers’ unions of Latin Americado
show some common features, the institutional configurations of the

different countries contrast quite sharply. Such differences are in
keeping with the degree of integration or fragmentation of union

50

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Teachers' unions

structures, their relationshipswith other playersinthepolitical system
and the educational level they involve. However, it should be stressed
that teachers' unions are extremely complex organizations that call
into play various action strategies and objectivesthat quite often can
become antagonistic. They seek to improve members’ working
conditions and renovate the teaching profession, while at the same
time they must be involved in the different areas of policy debate.
They must also sustain their organizations and their influence while
supporting exchange with the unions from other sectors and strike a
balance with the federations of affiliated union groupings. These
contradictions sometimes hamper opportunities for dialogue and
negotiation and often halt the consultations on education reforms.
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Disagreements of teachers' unions with the education reforms
undertaken have studded the history of Latin American education.
Thereasonsfor this are many and have to do with certain education
policiesaswell aswith the general national, regional and evenworld
context. However, the sticking pointsare rel ated not only to the content
of the reforms, but also to the way in which these are designed and
implemented. Thus, education ministries have a positive perception
of the measures adopted for the benefit of teachers—including salary
increases and bonuses —, whereas teachers' associations do not see
the changesin the same light.

Types of protest

A recent study by Gentili and Suarez (2004) analyzed the different
types of teacher protests in the region from 1998 through 2003. It
showed that the countriesin which such protests were the lengthiest
were Argentina (1,491 days), Brazil (1,118 days) and Mexico
(978 days). They werefollowed by Bolivia, the Dominican Republic,
Ecuador, Guatemalaand Honduras, whereindustrial action amounted
to over 100 days. Finally, Nicaraguaand El Salvador had the fewest
daysof strikes (8 and 13 daysrespectively).
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Table 3.1 Teacher protest movements in 18 Latin
American countries from 1998 through 2003

Total per Total per Total per Total days Average
country country country not days
taking length considering of protest
into account length

Argentina 146 104 42 1,491 14.3
Bolivia 51 26 25 192 7.3
Brazil 117 79 38 1,118 141
Chile 11 4 7 31 7.7
Colombia 31 20 11 85 4.2
Costa Rica 11 5 6 47 9.4
Dominican Rep. 51 33 18 113 3.4
Ecuador 22 13 9 186 14.3
Guatemala 30 12 22 147 12.2
Honduras 64 23 41 119 5.1
Mexico 150 47 103 978 20.8
Nicaragua 9 2 7 8 4
Panama 26 7 19 39 55
Peru 24 14 10 46 3.2
Paraguay 27 11 16 62 5.6
El Salvador 13 3 10 13 4.3
Uruguay 23 20 3 71 35
Venezuela 57 12 45 56 45
Total/ 863 435 432 4,802
Overall average 11

Source: Vaillant, 2005 from Gentili and Suéarez, 2004: 13.

18. Thefiguresgiven concern both nationwide conflictsand disputesthat arosein
provinces or states. Thetop ranking of Argentina, Brazil and Mexicoispartly
explained by thelarge variety of disputesthat can occur in different statesand
at various government echel onsin these three countries given their geographical
size and decentralized structure. Any comparison therefore must bear thisin
mind and consider that the countries with the largest number of days lost to
strikes are not necessarily those in which teacher protest isthe most rife.
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However, taking the average number of days per strike as an
indicator of the extent of protest, Mexico ranks first (20.8 days),
followed by Argentinaand Ecuador (14.3 days) and Brazil (14.1 days).
Theshortest averagelengthswereregistered in Guatemala (12.2 days),
CostaRica(9.4 days), Chile (7.7 days), Bolivia(7.3 days), Paraguay
(5.6 days) and Panama (5.5 days). In all, the average length of
industrial disputesfor thewholeregionwas 11 days.

Another interesting fact yielded by the analysis of teacher-union
disputes in Latin America has to do with the types of mobilization
chosen by the unions so asto set their grievancesto rights. The study
by Gentili and Suérez (2004) reveasthat in 57 per cent of thedisputes
recorded, unions favoured public meetings and marches. Some
54 per cent of theprotestsinvolved strikesor other union mobilizations,
while 27 per cent included other types of action.

Figure 3.1 Types of protest used by teachers unions

I

Public
meetings 57 %
and marches
Strikes and 54 % I
stoppages
Others 27 % '

| |

0% 10 % 20 % 30 % 40 % 50 % 60 %

Source: Vaillant, 2005, from Gentili and Suérez, 2004: 16.
NB: As one industrial action can involve more than one type of protest the total can
exceed 100 per cent.
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The study by Gentili and Suarez also showed that during the
period under review the purpose of nearly eight out of every ten
conflicts (79 per cent) was to improve working and employment
conditions. Union demands on education policy concerned almost three
conflictsinten (28 per cent), and thoserelating to matters of general
policy 12 per cent.

Figure 3.2 Teachers grievances and demands by type

Work

Educational
policy

General
policy

Others

T

0% 10% 20% 30% 40% 50% 60% 70% 80%

Source: Vaillant, 2005, from Gentili and Suéarez, 2004: 16.
NB: as one industrial action can involve more than one type of protest the total can exceed
100 per cent.

This spread highlightsthe preponderance of economic, financial
and corporative concernsamong union claims. It should also be stated
that the different types of protest haveto do with politics, itself bound
up with the dynamics of teachers' unions, which then determinesthe
scenarios and points of conflict between unions and government.

A long history of disagreement

What does the term conflict mean? Most definitions state that
conflicts are based on perceptions. These are such that one group
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may think that another has wronged it or is capable of harming its
interests. Thus, adivergence of interestsis perceivable that leads to
the belief that the needs of one group cannot be met while satisfying
those of the other.

The following table shows that the main union claims focus on
low wages and issuesinvolving teachers' pay, allowancesand various
other benefits.

Table3.2

Main conflictsbetween governmentsand teachers
unions

Country Main conflicts

Argentina  Wages—Working conditions — Law on the status of teachers

Brazil Primary-teachers’ career development — Wages — Bonuses for
fill-timeteachers

Chile Wages—Working conditions— L engthening of the school year —
Classsizes— Teachers' evaluation and training

Colombia Teachers pension fund — Defence of public education —
Outsourcing — Defence of teachers' rights

Costa Rica  Wages—Municipalization of education— Pension funds—
L engthening of the school year —Working conditions

El Salvador  Wages—Teacher training

Honduras Wages — Working conditions— School administration by the
community —Decentralization

M exico Wages — Working conditions — Pensions — In-service teacher
training

Nicaragua  Teachers stability of employment —Wages— Non-regulation of
the law on teaching careers

Peru Free education under threat — Teachers' stability of employment —
Wages— Privatizations

Uruguay Authoritarian nature of the reform —Wages— New curriculain
middle school

Venezuela  Wages — Pensions

Source: Vaillant, 2005, from Palamidessi, 2003.
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Argentina stands out: there, the modification of the law on the
status of teachers is one of the most significant transformations
accomplished. Along with claims for higher wages, this was one of
the main contentions of the CTERA, Argentina's largest union of
teachers.

In1990in CostaRica, wage claimsalso generated amajor strike.
Inthe ensuing years, thiswasfollowed by other mobilizationsto prevent
theapprova of changesto the pension legidation. The sameistrue of
Nicaragua, where several strikes have been held over recent yearsto
avert the application of proposals that would weaken the stability of
the teaching profession, to demand thetimely payment of wagesand
to get the law on the teaching career passed.

Other major issues have prompted serious confrontations between
governments and unions; for instance, opposition to the different
decentralization processes and to moves towards the privati zation of
education services — which lately have been the subject of a good
number of reforms. In some countries, such as Colombia and Peru,
these themes have elicited much resistance from teachers’
organizations.

Much of the resistance has grown from the lack of consultation
perceived by the unions on the presentation and application of
government reforms. Palamidessi underscoresthis: “ after the shaping
of a new organizational model proposed by the reforms — and in
which theteachers' unionshave no specifically defined place—union
demands relate strongly to the right to participate in the decision-
making process’ (Palamidessi, 2003: 19).

The unions have also displayed some resistance to changes
concerning the various benefits afforded to teachers. Tiramonti
contendsthat this opposition isdueto the questioning (resulting from
outside pressure) of benefits obtained previously through union
mediation. “ The confrontations brought on by government proposals
to alter the law on the status of teachers and their pension schemes
could be put in this category” (Tiramonti, 2001: 18).
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The unionsal so opposed eval uation systems, asthey were deemed
to be ameans of administrative control (Palamidessi, 2003: 18). On
thispoint, Tiramonti signalsthat “ national evaluation systemscan be
seen asmeans of control for use by agentsand institutionsthat, through
union mediation, may lead to a system of sticks and carrots thereby
building differences that demolish the homogeneity of its social
foundation” (Tiramonti, 2001: 17).

In some countries the unions have accused reforms of being too
heavily influenced by the ideology of international financial
organizations such asthe Interamerican Development Bank (IDB) or
the World Bank. Finally, other conflicts are related to demands
concerning teacher professionalization. Thisistrue of El Salvador for
example, where union pressure secured the approval of the law on
theteaching career.

Map of union grievances

Union-government relationships are often hostile. In fact, as
underlined by Palamidessi (2003: 19), either the unionsact in unison,
mobilizing their memberstogether, or they go on the defensive. It can
happen that the rel ationship between government and unionismutually
supportive; that said, the relation can also be quarrel some, hostile or
submissive.

According to Palamidessi (2003), in education reforms the
demands and main grievances on which unions base their action can
be put into three groups. economic-corporative, political-ideol ogical
and political-corporative.

Economic-corporative conflictsare closely related to the effects
of reforms on working conditions and thefuturerole of teachers. The
unions clash with governments on wages and the changes madeto the
standards governing the duties of teachers. Clashes also arise over
national evaluation systemsof teachers performance. Here, resistance
isat least in part dueto attitudes dictated by power struggles.

59

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Education reforms and teachers’ unions:
avenues for action

Inthepolitical-ideological area, wefind therefusal by unionsto
countenance decentralization, privatization, and any relinquishment
of responsihilities. Thereare‘routine’ ideological arguments, but the
reforms have given rise to a more decentralized system that obliges
the union movement to redistribute power even within its own
organizations.

Political-corporative confrontation occurs in situations where
unionswish to maintain acollective area of influence over the choice
and content of public policy. It manifestsitself asavery clear union
protest at any lack of consultation during the elaboration of most of
thereformsenactedin Latin America.

Put briefly, in Latin America opposition and conflicts between
teachers’ unionsand governments during the reform processes of the
1980s and 1990s concentrated essentially on three aspects. wages,
working conditions and the professionalization of teaching;
transformationsin the organi zation and management of the education
system; and theway inwhich reformswere prepared and implemented,
including thelack of arrangementsto ensure dial ogue and negotiation
with teachers' organizations. Furthermore, there is little systematic
and concerted development of arrangementsfor dialogueintheregion,
to establish areas of agreement and promote long-term accords.
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During the 1990s and into the first years of the twenty-first century,
the governments and teachers’ unions of most Latin American
countries went through a period of clashes over education reform.
What lessons can the unions and governments draw for the
implementation of such reforms? Which conditions are needed for
the design and application of education policy to enlist teacher-union
participation in thereform process, thusfostering educational quality?
To try and answer these questions, below is an analysis of a few
experiences in which there was genuine dialogue: namely Chile,
Mexico, the Brazilian state of Minas Gerais, Guatemala, Honduras,
El Salvador and the Dominican Republic.

Table 4.1 Some positive experiences of dialogue between
unionsand gover nments

Country Dialogue process

Chile Three-sided mechanismincluding the Ministry of Education, the
Chilean municipalities association and the College of Teachers.

Mexico Two- or three-sided mechanism: SNTE with the public education
ministry (and in some instances with the participation of the
President’s office). Bilateral mechanisms also operate at state

level.
Minas Individual negotiations and positive outcomeson
Gerais wage claimsand in reaching at least minimum consensuson
(Brazil) reform plans.

El Salvador  Dialogue processes based on the establishment of various|evels of
consultation and the sharing of information at given pointsintime.

Guatemala  Consultation commissionswith the participation of public and
privateingtitutions.

Honduras Negotiations by different organizationswith the Ministry of
Education and participation of the President’s office.
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Table 4.1 (continued)

Country Dialogue process

Dominican  Participation by the largest union on the national education board,
Republic after enactment of legislationin 1997.

Source: Vaillant, 2005.

Chile: Agreements on evaluation

Following many years of conflictsand negotiations, the Ministry
of Education and the College of Teachers were able to talk to each
other in good faith. Initially, evaluation was seen asaway of placing
teachersunder control and surveillance and wasrejected by the unions;
later, however, they studied and researched the subject through national
and international investigations. This helped facilitate dialogue and
the elaboration of increasingly technical projects.

Dialogue between the Ministry of Education and the College of
Teachers enabled solutions to be found to a whole set of issues
(Table 4.2).

Table4.2 Characteristicsof thedialogue between the
government and the unionsin Chile

In1991, National The College of Unions and A protocol is
acceptance of  dialogue on Teachers proposes government sign signed between
the legislation on educational amodificationto  accords ensuring the College of
the status of modernizationin the constitutional the necessary ~ Teachers and the
teachers, based anational law on education funding for the  President’s office
onabill commission and the introduction of  establishing the
presented by the made up of development of  various formal
Ministry of representatives  incentive and educational mechanismsof a
Education, with  from wage-increase programmes system for the
thebacking of  government, systems. including those ongoing
the teachers political parties, aimed at participation of
union. teachers’ lengthening the the unionsin the
organizations school day. different
and other civil- implementation
society bodies. stages of the

education policy.

Source: Vaillant, 2005.
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It should be pointed out that the consultation processlaunched in
Chile successfully established agreementsin areaswhereusualy itis
difficult to reach understanding. Thiswastrue of the evaluation system
and the law on the status of teachers. Adopted in 1991, it focuses
more particularly on the professionalization of teaching but does stop
short of meeting wage claims — one of the main grievances of the
Collegeof Teachers.

A second law on the status of teachers passed in 1995 introduced
technical criteriaand greater flexibility in the management of schools.
Finally, athird law on teacher statuswas enacted in 2001. It instituted
aplantoraise salaries over the period from 2001 through 2003. This
statutelaid down new norms pegging career development toindividual
evaluations of teaching expertise. The evaluations were designed by
thenational system for the evaluation of teaching performance (Sstema
Nacional de Evaluacion del Desempefio Docente, SNED); it also
provided for the creation of incentivesfor educational excellence and
anetwork enabling teacher trainersto exchange knowledge (PREAL,
2004).

In Chile, the agreements signed by unions and government include
not only issuesrelating directly to theteaching career and profession,
but al so measures designed to improve education and consolidate the
profession: the extension of the school year to 38 weeksin full-time
schools, thereduction of classsize (from 45to 40) in school s operating
in disadvantaged socio-economic contexts, and the congtitutional law
on education authorizing the partici pation of union representativeson
the Higher Board of Education (Picazo, 2003).

Recent analyses of Chile’'s experience in consultation agree on
the conditions that assured successful dialogue between the unions
and thegovernment (OECD, 2004): (a) agrowing economy, conducive
to significant improvements in social policy; and (b) a deep-rooted
tradition of dialogue and debate on teachers’ working conditionsand
pay. Another factor that helped ensure harmony was that therewasa
singleteachers' union — the College of Teachers. The union emerged
as a key player and the technical expertise it displayed made it an
important partner in matters of education policy. According to
NUfez Prieto, the existence in Chile of an education authority
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“characterized by political continuity and the ability to formulate
government policy, institutional discipline and atechnical, political
capability to design and implement wide-ranging education reforms”
(NUfez Prieto, 2001: 9) undoubtedly played a part al so.

However, to be areal success Chile's consultation process must
continue: some groups of authors hold that despite active and growing
teacher participation over the years, there are still many areaswhere
their involvement is still no more than formal. This idea has been
expressed by the College of Teachersin thefollowing terms: “ Efforts
to establish consensus in different areas, including education, have
brought together players of widely differing authority and powerina
society that is not yet entirely democratized; that is, since the
opportunities and conditions for genuine participation are not equal,
thevoice of the strongest always carriesthe day” (Assael and Pavez,
2001: 5).

To sum up, despite the difficulties encountered, the consultation
process was developed while attending to and pursuing values that
assured continuity and democratic management, decentralization and
financial discipline (NUfiez Prieto, 2001).

Mexico: Palpable distinctive features

Mexicoisaninteresting casein point despiteitsdistinct peculiarities
(Loyo, 1999: 3) that have to do with the SNTE. The union has over
one million members and isthe largest and most powerful teachers
union of theregion.

The SNTE ishighly politicized and has always had closerelations
with the Institutional Revolutionary Party (Partido Revolucionario
Institucional, PRI) and itsapparatus. It isthe seat of ongoing conflicts
between its different political factions and the national executive
committee (CEN). Among the opposing groups, separated from the
SNTE, isthe National Confederation of Education Workers (CNTE),
which has become the largest rival organization. It grew from the
merger of regional teachers’ movements and includes educatorswho
disputethe‘ingtitutional’ position of the SNTE and strugglefor greater
recognition inthe union (Loyo, 1999).
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Despiteitscomplexities, the case of Mexicoisof interest because
of the framework agreement signed in 1992, under which the federal
government, the state governments and the SNTE undertook to
institute anew round of reforms centred on decentralization, improved
efficiency, quality, and relevance of outcomes. The nature of the accord
istwofold: itisapact, butitisalso aproject, thethree main thrusts of
which are presented in Table 4.3.

Table 4.3 The national agreement in Mexico (1992)

Main Actions

National Reorganization of Curriculum reform, Strengthening of
agreement for the the education based on plans teaching through
modernization system to factor in  covering the different five strategies:
of primary federalization; disciplines; creation of primary-teacher
schooling. foster social a programme to teach career supported by
participation in the the history of the training, minimum
education process nation; introduction of wage, national
and the SNTE as public competitive initial-training
the only partner tendering for the system, further-
empowered to development of training
regulate working textbooks. possibilities,
relationships in the introduction of
field of education. programmes

designed to attract
young people to
teaching.

Source: Vaillant, 2005.

In Mexico, assessments of the consultation process on the
application of the new education policies show that one of the keysto
success is commitment by the SNTE to abide by the agreement. The
predominance of the SNTE in the negotiations is explained by its
corporative structure, consolidated by the government of Mexico as
of the 1940s; this enabled successive governments to deal with a
single partner, which ssimplified negotiations (Maceiraand Murillo,
2001).

TheMexican political system haslong functioned onthe single-
party model. The stranglehold maintained by the Institutional
Revolutionary Party —in power from 1929 until the end of the 1990s
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— was backed by a powerful bureaucratic machine. Concentration
of power, political loyalties, absence of participation and one-party
politics are features of Mexican history that greatly influenced the
processes of negotiation and dial ogue with the unions. Furthermore,
the specific characteristics of the SNTE and the strategies employed
by the government played a crucial role in the success of the
negotiations. Not only did the government acknowledge the SNTE
as alegitimate counterpart for the implementation of the education-
decentralization process, but also it encouraged improvements to
teachers' salaries and the creation of the teaching career.

The state of Minas Gerais; Decentralization reform
agenda

In the Brazilian state of Minas Gerais, the reforms adopted to
curb the decline in educational quality came into effect in 1991. In
April of the same year, the reform team invited teachers to attend a
public debate and the education secretariat presented to them themain
thrusts of thereforms. Theseincluded greater school-based decision-
making power on administrative, financial, management and
pedagogical matters. The roles of head teachers were strengthened:
henceforth, the citizens of the communities to which their schools
belonged would elect them. This procedureintroduced major changes
to head-teacher selection: previously, their appointment was left to
local politicians.

The education secretariat proposed the creation of a system of
community input to decision-making, especially for the day-to-day
running of schools. Something akin to the school boards of other
countries' public schools (e.g. the USA) had to be set up, on which
parents, pupils and teacherswould be represented.

Regarding negotiationswith teachers organizations, recent studies
have unveiled some specificitiesin the process of dialogue (Grindle,
2004)inMinas Gerais(Table 4.4).
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Table 4.4 The dialogue process in Minas Gerais (1991)

Players Characteristics
Governor The State Governor  Reform processes Thereforms plan amply
Minister strongly supported strongly endorsed by  satisfied one of the
Technicians the Education research of accredited  main demands of the
Unions Secretary and the specialists, workingin  teachers' unions:
Teachers different aspects of commissions set up to  greater school
the reforms plan. examinethedifferent autonomy, not only in
This support was aspects of the the use of resources
decisive in the proposed changes. but also in schools'
approval of the With the Education  pedagogical orientation
Education Reform Secretary of Minas and the organization of
Act against a Gerais, these experts non-academic aspects.
backdrop of strong became the foremost
union opposition. negotiating partners of

the unions.

Source: Vaillant, 2005.

In Minas Gerais, the negotiating context was characterized by a
substantial splintering of the unionsand by differences between them
on the main aspects of the reform. In the 1980s, the largest teachers
union —the Union of Education Workers (Unico dos Trabalhadores
em Educacéo, UTE) —articul ated various demands: aminimum wage
for primary and secondary teachers, greater autonomy for educational
establishments, and the introduction of evaluations so that teachers
could be integrated into a profession and thereby secure steady
employment.

Just asthereformwasin full swing, the UTE tried to makeitsel f
the only body representing teachers. However, other players stepped
up and joined the negotiating process. One was the Minas Gerais
Association of Public Teachers (Associacao de Professores Publicos
deMinas Gerais, APPM G) that described itself asanon-union, non-
political organization representing theinterests of alarge proportion
of teachers. Another was the Minas Gerais Association of Public-
School Head Teachers (Associacéo de Diretores das Escolas Oficiais
de Minas Gerais, ADEOMG), which also claimed the right to take
partinthe negotiations.
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Thethree organizations adopted fairly different positions. While
the UTE was partly against the education reform process, the
Minas Gerais Association of Public Teachers decided to back the
reform initiatives unequivocally. The Minas Gerais Association of
Public-School Head Teachersfirmly opposed one aspect of thereform
put forward by the government: namely, the involvement of the
community in the choice of head teachers and having them sit for a
written test to assesstheir technical abilities and management skills™®.

This type of dialogue is rather different from that of other
countries such as Chile or Mexico. In Minas Gerais, the negotiation
succeeded largely because the unions were disunited (as already
examined) and especially because the opposition of the most powerful
union — the UTE — had been neutralized by concessions on wage
increases. Additionally, the Minas Gerai sA ssociation of Public-School
Head Teachers strongly supported the whole reform package,
especially the changes relating to school-based management.

Another important mechanism came into play in the
dialogue process: namely, the government’sstrategy to involve most
of the other stakeholders. Thisbrought in organizationsthat approved
of the proposed reforms; they did not carry much political weight but
they did play an important role in discussions with the other
organizations and the Ministry of Education (Grindle, 2004: 149).

The successful implementation of the education reformin Minas
Geraiswasal so theresult of political support that madeit possiblefor
the state government to agree to the wage increases demanded by the
strongest union. Another factor was the disunity of the opposition
that al so benefited the reformers, giving them moreleeway; this kept
the most radical stances in check and paved the way for at least
minimum consensus on most of the changes proposed.

19. Thetestyielded ashortlist of the three best-placed applicants; these werethen
to present their work plan for the school concerned. The candidate making the
best proposal would be appointed head of the school for three years, during
which timethe school board would assess his/her |eadership and management

capabilities.
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El Salvador: The importance of technical advisers

In 1993, El Salvador commenced discussions between the
government and various parts of the population. The dialogue was
aimed at finding a consensus on the main aspects of the education
reform. Researchers were appointed; firstly to explore the education
system, then to make evaluations and do research. In 1995 thisgroup
of technical advisersbecame astanding committee with the main duty
of publicizing thefindings of thefirst diagnosisand organizing dialogue
with leading politicians, international agencies, teachers, parents
associations, pupils, studentsand education-ministry officials (Gajardo,
1999).

The discussions lead to a reform plan concentrating more
particularly on coverage, ineffectiveness of the education system and
the drop in quality. Through dialogue, the largest teachers unions
were brought on board® and agreed to the main tenets of the reform.

Later, the National Forum for Education reform was created; its
purpose was to develop a consensus on the overall diagnosis of the
education system and the proposed plan of action. The Ministry of
Education co-ordinated the Forum, which invol ved many social players
including: the Salvadoran Union of Primary-School Teachers(Sndicato
Gremial de Maestrosde El Salvador, SIMES), the National Association
of Salvadoran Educators (Asociacion Nacional de Educatores
Salvadorefios, ANDES), and various universitiesand private research
centres. Inthisinstance, the consultationswere designed to be used in
an opinion poll on the different aspects of decentralization, the
promotion of school autonomy, increased school coverage, and
improvementsto teacher training.

Consultations were held and proposals made on the essential

issues of teachers’ working conditions, salaries, and the inadequacy
of public teachers’ union rights; however, they did not yield many

20. However, in El Salvador the unions have to contend with many constraints. In
fact, Salvadoran |egidlation limitstheright of teachersfrom the public sector to
joinaunion.
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concrete results. Hence, some teachers' unions became sceptical of
discussions held within the Forum, seen as amere formality that did
not enabl e genuine, effective participation by unionsin the decision-
making process.

Guatemala: The consequences of peace agreements

The Guatemalan peace accords of 1996 were conducive to
dialogue between the government and the different sectors of society,
teachers' unionsincluded. Union participation was harnessed through
the creation of working committees designed to define the education
policiesof the new reform. Among the main groups created were the
Standing Commission on Education Reform, the Joint Commission
for the Reform of Education and the Consultation Commission of the
Education Reform.

The Consultation Commission of the Education Reform wasable
to achieve a modicum of consensus on the crucia aspects of the
reform: an overhaul of course contents, teacher training, bilingual
education, relationships between the various cultures and
regionalization.

Teachers' organizations played a vital role in securing this
consensus. Right throughout the process their impact was obvious,
more particularly from 1997 with the creation of the Nationa Assembly
of Primary Teachers (Asamblea Nacional del Magisterio, ANM).
The Assembly took an active part in the discussions on the reform
bill. In 1999 it also helped bring changes to course contents and the
vocational training of teachers.

Honduras: Short-, medium and long-term objectives

In Honduras, the National Convergence Forum (Foro Nacional
de Convergencia, FONAC) was created in 1994, its aim was to
becomean areafor dialogue and consultation between the government
and the different playersof civil society. Itsmain goal wasto facilitate
exchanges between its membersin order to reach agreement on the
education-reform project.
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The Forum was backed by COLPROSUMAH [Professional
Collegefor the Advancement of Teaching in Honduras], the country’s
largest union. Many playerswere consulted, including the municipal
and departmental representatives of the government and civil society.
Specidists from the different education levels were called upon to
provide input, the diverse viewpoints of the various agencies were
gathered, and all the mediawith nationwide reach were consulted.

Consultations took about 14 months; 16,000 people from
300 different organi zations coll aborated in the operation that concluded
with the drafting of a plan. This was put to a debate that lasted a
further three months. Once the process was compl eted, the President
of Honduras presented the final document to an assembly of
representatives of all the players consulted and of international aid
agencies.

The document examines the short-, medium- and long-term
objectives and, among the themes examined, advocates institutional
change along with an overhaul of the organization of the education
system to improve coverage, educational quality and equity. It also
recommends reorganizing the National Education Board so that it
includes representatives of both the civil society and the Federation of
Teachers' Organizations. Furthermore, it proposes a new teacher
training system, the creation of a network for educational research,
and thelaunching of aprogrammeto improve school infrastructure.

It took much shuttling back and forth to get agreement on the draft
education reform, but assessments show clear acceptance of the process
and its outcomes by government officials and COLPROSUMAH.

The Dominican Republic: A definition of a ten-year plan

To correct the serious problems of educational coverage and
quality in the education system of the Dominican Republic, a ten-
year education plan (PDE) was framed with the collaboration of all
sectors of society. Here too there was an interesting consultation,
planning and consensus process. The plan developed in 1990 was
aimed at instituting areform of the education system to make education
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thepillar of Dominican development by theyear 2000. The Dominican
Association of Teachers (ADP) took an active part in the consultation
process and in working out the PDE. It signed up to what wastermed
a‘pledge to the nation and the future of Dominican education’ with
the government. The objectives of the plan are outlined in Table 4.5.

The changes proposed in the PDE are set out in four interlinked
programmes. the emergency programme, the consolidation programme,
the support programme and the provincial programmes.

The PDE has had a major repercussion on the development of
Dominican education. Itscontribution to the sparking of abroad debate
within society isvirtually beyond question. However, since 2000 the
ADP has called for a “return to the spirit of the policies now being
disavowed by those who had supported the ten-year education plan”
(Fulcar, 1999: 14-15).

In 2000, the unions, along with the various sectors of government
and Dominican society, saw that the PDE was somewhat at astandstill.
Yet there had been much progress. the General Education Act,
providing for theinclusion of the ADPintheregional bureaux of the
Ministry of Education, was passed in 1997 and the National Education
Board became the main authority on education policy. Perhaps the
law was passed too late; and maybe the PDE had not provided the
operational machinery needed for its proper follow-up.

At first, there was strong and broad social mobilization behind
the plan: thisgaveriseto great expectations, not only inthe Dominican
Republic but throughout thewhol e region. Nonethel ess, recent studies
agree that the recognition of the ADP as arelevant decision-making
partner did not always go hand in hand with meaningful consultation
on union claimsand government initiatives. In the case of the Dominican
Republic, thisonly prompted teachers' organizationsto reassumetheir
opposition to the government, which weakened the mechanisms for
dialogue already established?®.

21. SeeFulcar, 1999; Ibarrolaand Loyo, 1999.
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Table45 Agreementsestablished under theten-year plan in the Dominican Republic (1990)

Strategy Objectivesof theten-year plan
Consultation, Broaden basic-  Curriculumreform  Significant Raise the Obtain the Increasefinancial
planning and education to make education improvementin  competence and  genuine and resources from
consensus coverage; morerelevant social, economic  efficiency of the  organized government and
process facilitate access and working Ministry of participationof  society to

. and permanence conditions of Education and its  society, local education by
Dialogue between i the education teachers provinciadl and  communitiesand  broadening the
government/ system of children municipal offices parentsin the sources of
Dominican and youth from managementof  funding
Association of - gjisayantaged the education
Teachers zones process

Source: Vaillant, 2005.
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In summary, there have been mechanisms for dialogue and
consultation in the region. Furthermore, for the better planning of
education reforms, insights can be drawn from the examples of existing
negotiated education policies. In Chile, thereform of teachers’ working
conditions grew out of negotiations on wage increases, improvements
in conditions of employment, mechanisms to regulate exchanges
between teachers and employers, and the development of formal
instrumentsto eval uate teaching expertise.

Despiteits singularities, Mexico is an example that shows how
having just one union to deal with can ssimplify negotiations on the
link between teachers pay and their teaching competence. In Mexico,
the negotiations served to put together acareer approach that seeksto
consolidate teacher professionalization, retain teachersin the schools,
and improvetheliving standards of thoseteachersoperatingin difficult
circumstances.

The consultation process in Minas Gerais shows that in some
cases, organizing areform requires strong government negotiating skills;
indeed, to reach a modicum of consensus on its draft reforms, the
Brazilian Government readily made concessions on wage claims.

In El Salvador, the importance of dialogue based on a series of
consultations and the dissemination of information at set juncturesis
worthy of note. Thismodel, which arosefrom the parti cipation fostered
by the Ministry of Education, appears to be more suitable than
traditional models as it generates greater group involvement in the
reform process. Lastly, the other cases studied (Guatemala, Honduras
and the Dominican Republic) show that government-union dialogue
is possible through pre-established mechanisms and spaces designed
to foster basic consensus on education-reform plans.
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Here the role of teachers unions in the context of the education
reformsappliedinthe 1980sand 1990sin Latin Americais described
and analyzed. As seen throughout thisreport, dialogue and negotiation
processes between governments and unions depend on alarge number
of variables. Clearly, the cultura, ingtitutional, political and historical
traditions of each country are fundamental; and, obviously, teachers
organizations are very complex institutions, often working towards
different ends.

The teachers’ unions have different motivations, which causes
contradictions and can often hamper dialogue and any worthwhile
dealingswith government. That said, generally speaking awill to talk
— on the part of unions and of government — is not enough: the
democratic tradition is weak, cronyism runs deep, and the technical
capabilities of education administratorsarelimited.

Which circumstances have characterized the negotiations between
government and unions in Latin America? Which variables have
enabled accords to be struck between union organizations and
government authorities? These were some of the questions asked at
the start of thisstudy and that spurred some of thefollowing thoughts.

The effects of education reforms

Inter alia, the education reforms have increased coverage,
improved educational quality to some extent, and transformed course
content. In several cases, strategies to professionalize teaching have
also been introduced: bonuses and non-monetary incentives for
teachers, further education, and regulation of teachers’ working
conditions.

However, most of the reform processes did not bring to the
forefront any long-term policiesto increase wages. Quite oftenit was
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left to teachers to drive forward and implement education reforms
with norewardsinwagesor any other sort of significant compensation.
This left its mark on the mood of the negotiations and exchanges
between governments and union organi zations.

Moreover, the reforms often decentralized the management of
education systems, which — at all levels — resulted in a waning of
union power and necessitated new negotiating scenarios.

Diversity of political and cultural traditions

The possibility of adialogue between the unionsand the education
authorities depends largely on the political and cultural context, but
above all on the institutional history of each country. Chapter Il
demonstrated that the variety of teachers' unions in the region is
enormous and that the strength of democratic traditionsvarieswidely.

The political, social and cultural scene of each country appears
to be adetermining factor in the emergence of spacesfor consultation
and dialogue between unions and governments. For example, in
Guatemala and El Salvador the return to democracy after alengthy
period of authoritarian rule and the conclusion of peace accords seems
to have fostered channels for dial ogue between the government and
thedifferent social actors, teachers' unionsincluded.

Disparity in negotiations

The heterogeneity of the union organizationsisalso reflected in
their ability to become valid negotiators with government players.
Chapter 1V affirmed that this ability islinked to theway in which the
unions themselves are organized and whether they are divided or
united.

Most case studiesindicatethat the chances of successful dialogue
are high when only a few unions take part. Conversely, the more
divided the union camp is, the weaker their ability to negotiate with
government. Nonethel ess, there are exceptions, and cautionisadvised
when drawing conclusions: in Minas Gerais, dialogue succeeded
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primarily because the unions were divided. In this particular case,
the splits in the ranks of the opposition favoured the reformers by
giving them more leeway.

Account must also be taken of the rivalries between the various
power groupswithintheteachers’ unions. When negotiationsaregoing
on, unions' infighting lessenstheir ability to build aunited front against
government authorities.

Currently, the situation of the teachers' unions is complicated.
As already seen, there is considerable segmentation, which means
that no one solution can be applied across the board. Generic norms
need to be worked out to enable limited negotiations to take place,
with some flexibility. In addition, although the situation may not be
thesameinall countries, throughout the region unions' discourseand
promises appear to have ‘run out of steam’, which has widened the
gap between them and their members.

The importance of technical capabilities

Unions' technical expertise and their ability to interact on
government decisions concerning the diagnosis and formulation of
education policy form another important variablein negotiations. Ina
country like Chile, the College of Teachers developed its technical
skillssothat it becameapre-eminent negotiator on mattersof education
policy. In many other countries, however, the pictureisvery different.
Theunionsdo not always have specialized professionalsin their ranks
able to discuss and propose long-term education policies. This puts
them at a ‘technical disadvantage’ compared to the education
administration.

Chapter 1V showed that when union organizations tend to the
professional skillsof teachers, then their main claimsarelikely to be
of amoretechnical nature, which smplifiesdialoguewith theeducation
authorities.

The technical capabilities of union organizations appear to be
linked, inter alia, to the policies governing the training of their
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members. In countries such as Chile, Colombia and Argentina, the
unions have included teacher development and further education in
their basic functions. They have taken the initiative of training their
officials and members; and this appears to have positive effects on
their ability to intervene in the educationa policy-making process.
Onthispoint, however, theteachers unionsarein adifficult position:
if they turn away from the more traditional models of negotiation
among social partners, they run the risk of becoming too heavily
involved in the examination and determination of education policy to
defend the interests of their members.

Ideological tendency

As seen in the previous chapters, the ability of the teachers
unionsto becomevalid negotiators up against the government depends
asmuch ontheir ideological profile astheir relationswith other actors
of the political system.

In some countries, the unions react to reforms in accordance
with the stances taken by the party or parties with which they are
aligned. This greatly influences the establishment of channels and
arrangementsfor dialogue and negotiation. Case studies of successful
negoti ations between education authorities and unions show that there
iSno recipe or clear-cut prescription to determine which is the best
‘ideological scenario’ for dialogue.

Our investigationsthrew up fairly different typesof relationships
between unionsand political parties. WhileMexico'sSNTE issolidly
embedded in the power structure of the Institutional Revolutionary
Party?, the unions in Chile have forged out a space independent of
the political partiesand government protection. Bethat asit may, itis
clear that the identification of the unions with some of the political
parties does condition their attitude to reforms. These allegiancesalso
restrict the scope for governments to take action as well as their
readinessto create spacesfor negotiation and consultation.

22. that hasgoverned the country for agood part of its history
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The predominance of the public sector

The second chapter of thisreview mentioned that teachers' unions
in Latin Americamainly include primary and secondary teachersfrom
the public sector. Not only isthe government the biggest employer of
union members; it also hasthe power to set therules of the game, lay
down teachers' working conditions, and launch and encourage the
different educationa changes.

From the second half of the twentieth century, aimost right
throughout Latin America the unions signed up large numbers of
teachers from the public sector. The unions often agreed with
government intervention in defence of the public character of schooling.
Mostly, the term ‘education’ refers to government-run schools.
However, the government is not just another employer; sometimesit
imposes provisos and/or sacrifices asked of no other profession less
concentrated on the public service (Perrenoud, 1991).

Sources of inspiration

Latin America's experiences of consultation and dialogue over
education reforms are varied. Despite marked differences in their
history and characteristics, Chile and Mexico have made significant
headway towardsthe negotiation of common goal s between teachers
unions and government. The two countries did, however, have one
feature in common: asingle, strong teachers’ union that set itself as
the main negotiator dealing with the education authorities.

Other countries have a so progressed towards greater consultation
and proposed interesting lines of action in contexts marked by very
real differences. Thus, in Minas Gerais, the state government bowed
to certain wage claims, thereby enabling some consensus so that the
unionswould agreeto the proposed reforms.

El Salvador, Guatemalaand Honduras opted for various‘ waves
of consultationswith the unions, the goal being to gaugetheir thinking

on the shaping of education policy. Lastly, inthe Dominican Republic
an action plan was framed. It called for the participation of the main
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teachers' union on the National Education Board that devel oped and
administered that country’sreform process.

Sarting points for dialogue

Theingtitutional configurations, both of theteachers' unionsand
the education authorities, constitute the starting point for dialoguein
theregion. Chapter IV analyzed the different experiencesin negotiation
and consultation that resulted in various agreement models.

An analysisof these cases showsthe growing importance of union
organizations in the success or failure of the reforms; their political
clout and their ability to foil government strategiesare obvious. Union
participation isbecoming indispensable, not merely to avoid resistance
to government-proposed transformations, but also to ally themto the
decision-making processes and take advantage of their viewsin the
preparation of diagnoses, action strategies and eval uation methods.

It should also be stressed that consultation processes between
teachers’ unions and education authoritiesare morelikely to succeed
if teachers working conditions are enhanced through giving pay rises,
granting various benefits, and strategiesto updateteachers' knowledge
andtraining.

Theinformation gathered showsthat consideration must be given
to the fact that each country has not only its own particular political
and cultural traditions, but also well-defined participation practices. In
some cases the government makes decisions on public-policy matters
but the participation of other playersishboth frequent and appreciated.
In other countries a strong tradition of ‘big government’ and the
weakness of other sectors of society have left the unions out of the
decision-making process. When new institutional frameworks based
on consultation and dial ogue are being established, due thought must
be given to these variables and participatory models constructed that
—over and above their formal components — rely on the traditional
structures and practices peculiar to each country.

80

International Institute for Educational Planning http://www.unesco.org/iiep


http://www.unesco.org/iiep

Avenues for action

Involvement of union players

Various authors (inter alia, Nufiez Prieto, 1999) emphasize that
autonomy, a critical bent, and social responsibility on the part of
teachers' organizations may facilitate their positive participation in
public policy. Without those qualitiestheir contribution fetters, or even
halts, reform processes.

With greater self-determination unions could better attend to the
specific interests of their members; moreover, they would be in a
position to contribute moreto effortsaimed at improving educational
guality. We have seen that most L atin American teachers’ unionsare
answerable to the government. They should become more
autonomous, not only with regard to the government but also to the
church and political parties.

A questioning approach is another must if unions are truly to
participate in the framing of effective and democratic public policy.
Thisrequires greater technical capabilities of the unions—or at least
of their leaders — so that they can step back and examine problems
and strategies objectively, aswell asfreely and clearly expresstheir
viewsand proposals.

Lastly, teachers' organizations must shoulder their share of socia
responsibility for education. The involvement of the unions in the
establishment of public policy isbeneficial when accompanied by a
responsible attitude towards members' interests, but also towards
the broader interests of society at large.

Autonomy, an ability to challenge and social responsibility are
therefore the necessary conditionsfor the unionsto be engaged more
intheintroduction of new education policies and the improvement of
educational quality. They could then become bona fide partnersin
the process of negotiationswith government, thereby improving their
image and winning public support.
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The role of education officials

Theimplementation of education reforms requires changes also
on the part of education ministries and decision-makers. The latter
need to have a more strategic vision, use a more suitable style of
language, and report on reforms better.

First, education officials should have certain leadership skills. The
history of education reforms has shown that, at least at the outset,
they require aleader and teamsthat are heavily committed to realizing
thetransformation. It isacomplex undertaking to monitor and steer a
reform managed by school administrations that do not always have
the requisite knowledge and skills. In fact, it is not a matter of
management, but rather of mobilizing participants and giving meaning
to the change. The evolution of the education system and the
‘permanency’ of reforms make education officials managersof change,
arolefor which they are very unequally prepared.

However, ministry officials should also use the right language
and havethe proper communication skills. Government officialsshould
advocate the change, explain why it is inescapable and convince
opponents, al while making sure not to discredit the people withwhom
they are dealing —including the unions.

These days, the media play an important role in reporting the
innovations and changes to be introduced. To most education
ministries, working with the mediaisareal challenge for which they
arehardly prepared. Education officialsmust learnto explain reforms
clearly and directly to the various groupsin society, among which the
unions.

Furthermore, ministry officials should master negotiating skills
and devel op better negotiation strategies. If education officialswere
to encourage active union participation in theidentification of problems
and then in the formulation of education policy, and if wageincreases
were granted under certain conditions, reform implementation would
be greatly facilitated. Wage negotiations al so would be smoother.
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Avenues for action

Conclusion

Quite often, the unions interpret education reforms from an
ideological standpoint; as do education officials. In Latin America,
reformsusually areintroduced in acontext of dispute, and practically
al change is challenged. Participation and consultation are not a
miraculous antidote to such wrangling. Refusal to participate is
frequent and is part of a strategy: the principle is to disagree.
Consultations are not designed to create from the start ground for
dialogue and co-operation that would enable shared representations
to be developed, the decision-making processes to be speeded up
and reformsto be implemented. Many education reformsfail simply
because from the outset they do not provide opportunitiesfor exchange
or elements allowing for negotiation and compromise. Rather than
endeavouring to win thefight, education authoritiesand union officials
alike should join in putting together an analysis of the problems and
the solutions. As Perrenoud asserts: “This does not rule out
disagreement and conflict. However, those disputes will have been
worked through conceptually, thereby making it difficult to * go back
to square one’. The union should commence ongoing consultation,
with astrong technical component [...] The split should occur between
those who have worked on an issue and those who have not, more
than between opposing positionsin wage relationships. Participation
or ‘joint management’ would not necessarily change, but the
orientation of union action would be thoroughly transformed”
(Perrenoud, 1991: 31-33).

Whichever the context, Perrenoud’s statement is thought-
provoking. Education is too important to be steered by simplistic
confrontations.
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