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Addressing imbalances in teacher supply and demand
Do not delete this return as it gives space between the box and what precedes it.
	Key points

	· There are ongoing imbalances in the supply and demand of different groups of teachers.

· There have been persistent surpluses of general primary teachers in metropolitan areas.

· At the same time, shortages persist in certain secondary subject disciplines, and more generally in rural, remote and Indigenous schools. Some low socioeconomic status schools in urban areas are also difficult to staff. And there are reports that special-needs teachers are in short supply.

· Many of these imbalances — some of which can compromise student outcomes — seem likely to persist for some time, although future magnitudes are difficult to predict and will be affected by a number of factors.

· Various measures are currently used to address these imbalances, including the use of scholarships and other incentives for individuals to enter teacher training. However, there needs to be more Australia-specific evaluation on the effectiveness of the broad approaches used.
· The Commission considers that there are some changes to policy settings that could improve the demand–supply balance.

· The Australian Government should phase out general university fee repayment discounts for pre-service teacher training, and adopt a more targeted approach to dealing with shortages. 

· The Australian Institute for Teaching and School Leadership should revise its proposed accreditation standards for initial teacher education programs so that the discipline-specific knowledge required to enter a postgraduate teaching course can be interpreted more flexibly. In particular, skills learnt in highly-related degrees and professions should be considered as evidence of sufficient content knowledge.
· The Australian, state and territory governments should encourage the trialling of measures that enable principals to use remuneration-based incentives to fill hard-to-staff positions. Phase Two of the Empowering Local Schools initiative should be used as one means of achieving this.

	

	


As noted in chapter 2, there are long-standing demand and supply imbalances of some school workers. The factors causing these imbalances are multifaceted, and their impacts differ substantially across jurisdictions and (to a lesser extent) across school levels and sectors. Thus, in seeking to achieve a better balance in the demand and supply of school workers, multiple and sometimes tailored responses are required.

This chapter examines current and potential initiatives to address workforce imbalances. The focus is on teachers, reflecting both their central role in student learning outcomes and the fact that it is in teaching where the most significant imbalances currently exist. While some participants also highlighted problems with recruiting school leaders, these issues are considered separately in chapter 8. Matters relating to the non-teaching workforce are discussed in chapter 7.
4.1
Current and expected imbalances

Surpluses of general primary teachers

To varying extents, most jurisdictions have large numbers of qualified teachers on waiting lists for positions at (mainly) urban primary schools. For example, of the 33 000 individuals on waiting lists for permanent positions in NSW, about 19 000 are qualified primary teachers.
 Similarly, about three-quarters of the estimated 16 000 individuals on waiting lists in Queensland were looking for employment in the primary sector (TEIT 2012). These surpluses have continued for a number of years — notwithstanding growing student enrolments and falling average class sizes.

Despite these surpluses, large numbers of students continue to graduate as general primary teachers. Of the approximately 16 000 domestic students completing initial teacher training courses each year, close to half are expected to graduate with a primary education degree.
 This, combined with a recently low separation rate for teachers in most states and territories (Department of Education — Tasmania, sub. 33; Department of Education and Communities — NSW, sub. 14; Department of Education and Training — Queensland, sub. 40), has meant that surpluses of general primary teachers have either been maintained, or increased.

A persistent oversupply of workers can be indicative of either relatively generous remuneration or favourable working conditions in the context of the work involved. The large surpluses of primary teachers may also suggest that many individuals are more attracted to teaching younger children, rather than older age groups in secondary schools, where more subject-specific knowledge is required and classroom management can be more challenging.

The influence of such preferences on teacher supply is likely to be even greater under current teacher awards and agreements, where pay is largely the same across different parts of the profession for a given level of experience. In general, salaries are not adjusted to encourage individuals to seek employment in those parts of the teaching profession where there is greatest demand.

As well, it seems likely that some students would have enrolled in courses without a reasonable understanding of their employment prospects. In this regard, insufficient information may have magnified the current surpluses. 

Subject-based shortages

At the same time as there have been surpluses of general primary teachers in metropolitan areas, there have been persistent shortages of suitably qualified teachers in secondary school subjects such as mathematics, science, technology and languages, including English, as well as a lack of teachers able to instruct special‑needs students. Some participants highlighted other parts of the workforce with shortages, including teachers with particular skills that are considered important for educating disadvantaged students (chapter 9).

Some of the subject-based shortages are estimated to be substantial. For example, about three-quarters of mathematics department heads surveyed by Harris and Jensz (2006) experienced difficulty recruiting suitably qualified teachers. The latest Staff in Australia’s Schools survey estimated that, at the start of the 2010 school year, there were 400 unfilled positions for mathematics teachers in secondary schools and that 8 per cent of the schools had such a vacancy (McKenzie et al. 2011). There were also notable shortages in English (350 positions, 8 per cent of secondary schools), science (180 positions, 7 per cent of schools) and information technology (160 positions, 2 per cent of schools). It should be noted, however, that the estimates from the Staff in Australia’s Schools survey have wide confidence intervals, and so should be interpreted with care.

There is also some evidence that Australian students are more likely to be enrolled in schools with a lack of mathematics and science teachers than students in other OECD countries (OECD 2012b). In particular, in the 2009 Program for International Student Assessment, around 30 per cent of 15-year-old Australian students were enrolled in schools whose leaders reported that a lack of qualified mathematics teachers was hindering instruction. The figure for science teachers was around 24 per cent. Conversely, the OECD average for mathematics and science was about 18 per cent for each.
Persistent subject-based shortages have required some teachers to teach subjects in which they are not qualified. A large body of anecdotal evidence suggests there is a reliance on out-of-field teachers in particular secondary subjects (Australian Education Union, sub. 28; Catholic Education Commission of Victoria, sub. 13; Dr Linda Darby, sub. 32). 
While it is difficult to determine how widespread the occurrence of such ‘out‑of‑field’ teaching is (Australian Association of Mathematics Teachers, sub. 10; Australian Education Union, sub. 28), a range of surveys indicate that somewhere between 15–25 per cent of teachers in some subjects are not fully qualified for that role (Dr Linda Darby, sub. 32). As outlined below, various education authorities are currently undertaking efforts to better measure the extent of out-of-field teaching.
In some subjects — most notably mathematics and science — the magnitude of the shortfalls has apparently increased over time (Cairns 2007; Centre for the Study of Higher Education 2006; Eacott and Holmes 2010; Stokes and Wright 2007). The recent Staff in Australia’s Schools survey estimated that more than half of teachers in information technology and lower secondary mathematics courses did not have a three-year qualification in their particular subject. The equivalent figure for upper-secondary physics classes was just under 50 per cent (McKenzie et al. 2011).
Subject-related shortages typically occur in cases where the relevant subject‑specific knowledge can attract higher remuneration outside of teaching. This arises primarily because pay schedules outlined in teacher awards and agreements do not reflect the distinction between pedagogical and subject-specific skills. 

As suggested by the Grattan Institute, treating teaching as a single labour market, as typically occurs under existing arrangements, has contributed to some of the current shortages (and, indeed, surpluses) of teachers.

Centralised agreements also fail to recognise that there are numerous labour markets for school teachers, with differences stemming from subject and year level taught. Treating these labour markets as homogenous creates both surpluses and shortages in particular areas. (sub. 30, p. 3)

A number of other participants made similar points (Australian Mathematical Sciences Institute, sub. 31; Department of Education and Early Childhood Development — Victoria, sub. DR95; Teach for Australia, sub. DR89), as did the following:
As long as there is a perception in the community that teaching is not as rewarding a career as those in the medical, legal and business disciplines and that working conditions are not attractive either, it will not be possible to attract the ‘best and brightest’ to the profession in the numbers that are required. Especially in fields demanding skills in mathematics, science and in some of the more technical areas where wages and working conditions are more attractive in non-teaching roles. (Independent Education Union of Australia, sub. 12, p. 7)

Unfortunately the teaching profession is often not viewed as a profession of choice due to its lack of prestige and low salary expectations. This is particularly the case in the areas of Maths and Science … where higher paying occupations are available elsewhere. (ACT Council of Parents and Citizens Associations, sub. 17, p. 11)

The level and structure of remuneration is important to the retention of teaching staff. A number of teachers leave the profession to take up industry specific roles to seek greater remuneration. (Queensland Catholic Education Commission, sub. 20, p. 5)

Such disparities in remuneration will tend to be exacerbated when demand for the relevant subject-specific skills exceeds its supply across the broader economy. In many cases, education authorities’ budgets are not able to match the resulting increased remuneration offered for the skills in other professions (chapter 2). 
For subjects like mathematics and science, overall graduate numbers have been falling, as evidenced by the decline in the proportion of students taking these courses in Year 12. 

… data show that there has been a dramatic fall in the percentage of students studying science in Year 12 from a height of 94.1% in 1992 to a low of 51.42% in 2010. (Goodrum, Druhan and Abbs 2011, p. 10)

The percentage of students completing the advanced and intermediate Year 12 mathematics courses has continued a slow decline. (Jan Thomas, sub. 3, p. 3)

Students’ perceptions that mathematics is difficult to master and irrelevant in the workforce are commonly suggested as reasons for the decline in enrolments for that subject (McPhan et al. 2008). Students’ experiences of particular subjects in primary school may be a significant influence on such perceptions. Means of improving the teaching of these subjects at primary level are discussed in section 4.4. 
Geographic shortages

There have been ongoing difficulties filling teaching positions in a range of subjects and positions in rural and remote communities (including Indigenous communities). Despite the recruitment difficulties also experienced by some disadvantaged urban schools, principals in the major population centres generally face less problems hiring teachers. For example, it has been estimated that 39 per cent of metropolitan secondary school principals had a major or moderate difficulty filling staff vacancies in 2010, while the same measure for provincial and remote schools was 42 per cent and 66 per cent respectively (McKenzie et al. 2011).

The working conditions for teachers in rural, remote and low socioeconomic status (SES) schools are generally considered to be more challenging than for other schools. For example, in rural and remote areas, teachers have access to fewer educational and personal amenities and can experience greater social isolation and less satisfactory living arrangements. Access to support networks and professional development can also be more difficult.
For many individuals, the sort of difficulties outlined above means that, in order to work in low-SES, rural and remote schools, the attractiveness of such positions would need to be enhanced. In particular, the challenges outlined above would have to be offset by greater job satisfaction — such as from working under a more innovative leader and making a greater contribution to improving children’s lives — and/or more attractive employment conditions, such as higher remuneration and a good standard of school infrastructure and housing arrangements. 

In seeking to help overcome these shortages, most jurisdictions enable schools to employ individuals who are not registered to teach (but have still satisfied the usual background checks). Yet despite the availability of this option, there has been an apparent narrowing of the subjects offered in some rural and remote schools due to a lack of staff (ASPA 2006; McKenzie et al. 2008). 
Predicted future imbalances
The state and territory education authorities, in most cases in partnership with their respective non-government counterparts, undertake ongoing workforce planning activities. Among other things, this can involve estimating the future balance between the demand for, and supply of, teachers. 
The picture for surpluses of general primary teachers varies somewhat across the states and territories. For example, the NSW Department of Education and Communities (sub. 18) predicted that even were resignation and retirement rates to double, supply would still be sufficient to meet the future demand for teachers in government primary schools until at least 2018. Conversely, in Victoria, forecasts suggest that surpluses of primary teachers will continue, but the gap between demand and supply is predicted to fall to just over 100 teachers by 2013 (DEECD 2009d). Similarly, the surpluses of primary teachers in Queensland and Western Australia are expected to reduce over coming years (Department of Education — Western Australia, sub. 45; Department of Education and Training — Queensland, sub. 40).

However, there is a concern that surpluses may be greater than forecast due to a new Australian Government demand-driven funding arrangement for higher education. Under this initiative, from 2012 universities will be able to determine the number of students that they admit to most undergraduate courses. Thus, the Australian Government will no longer directly regulate this aspect of a university’s operations and the Commonwealth Grant Scheme funding for these places will not be limited. This issue is discussed further below when examining options to address workforce imbalances.
Projections made by school operators generally suggest that shortages of teachers in particular secondary subjects will continue in the foreseeable future. In some cases, mainly owing to the older age profile of many secondary teachers, the shortfalls are expected to increase (Dr Linda Darby, sub. 32). 
The Commission observes that there are clearly numerous uncertainties that can bear on the accuracy of demand-supply forecasts (box 4.1). The Australian Education Union (AEU, sub. 28) among others (Australian Mathematical Sciences Institute, sub. 31; CPSU/SPSF Group, sub. 6; Jan Thomas, sub. 3) questioned the robustness of current planning and forecasting processes and by implication the numbers emerging from them. 

It is always possible for workforce planners to refine current projections and undertake sensitivity analyses so as to get a better handle on any relevant uncertainties. There is also likely to be scope to improve the relevant datasets used for workforce planning. In this regard, the Commission notes the current development of two national databases of teachers by the National Teacher Workforce Dataset Working Group — the National Teaching Workforce Dataset and the Longitudinal Teacher Workforce Study. In addition, there are current efforts by most state and territory education authorities to substantially improve the information available on current and potential teachers for the purposes of workforce planning, including through developing a more accurate understanding of out-of-field teaching (Department of Education — Tasmania, sub. 33; Department of Education and Children’s Services — South Australia, sub. 35; state and territory Smarter Schools National Partnerships 2011 Progress Reports). 
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	Box 4.1
Uncertainties in predicting the future workforce balance

	On the demand side, while the number of teachers required will increase, the extent of this increase is subject to some uncertainty.
· As noted in chapter 2, there is predicted to be a net increase of 900 000 students in Australian schools from 2010 to 2022, with an associated increase in the demand for teachers. However, accurately forecasting the precise magnitude of any increase in enrolments relies on assumptions relating to such factors as grade progression ratios, birth rates and immigration levels.

· Any continuation in the downward trend in student‑teacher ratios (STRs) would result in an additional demand for teachers. But the precise future trajectory of STRs is difficult to predict beyond the period for which existing teacher awards and agreements apply. As an illustration of how changes in STRs over the long term could affect supply, if the average STR decreased from the current level of 13.9 to 12 by 2022, the expected number of student enrolments at that time would require 50 000 more school workers than if the ratios remained unchanged. Conversely, if the average STR increased to about 17.5, no increase in school workers would be necessary to cater for currently forecast student enrolments.

· A requirement that by 2014 all preschools and long day care centres employ a qualified teacher will increase the demand for teachers with certain skills. However, the impact on the demand for individuals eligible to teach at the primary level will depend on how many of such teachers are also qualified to teach early childhood. 

On the supply side, the common view is that there will be an increase in the number of age-based retirements from the profession over the coming decade (ISCA, sub. 18; NCEC, sub. 7). However, pressures arising from workforce ageing will be variable across the jurisdictions (NSW DEC, sub. 14; SA DECS, sub. 35). Moreover, recent events have shown that the timing of future retirements could be heavily influenced by the state of the wider economy (WA Department of Education, sub. 45). 

Also, while the average number of tertiary education course completions has been relatively stable in the past 5 years, some planned government policies have the potential to increase completions.

· There is a widespread expectation that, without other changes, the lifting of the cap on the number of Commonwealth-supported places that can be offered by universities from 2012 will result in substantially more primary education graduates (NSW DEC, sub. 14; Queensland DET, sub. 40). 
· The Australian Government has allocated extra funding for pre-service early childhood course places in response to the new qualification requirements in that sector. Insofar as some of the extra funding is for combined early childhood‑primary degrees, this could increase the number of primary qualified teachers. 
More broadly, overlaying any schools-specific pressures will be the impact of the tightening of the general workforce due to population ageing.

	

	


While such enhancements in data collection are potentially useful, they are unlikely to change the broad picture that will condition workforce policy-making in the next few years — namely, that some significant imbalances will persist in most jurisdictions and school systems in the short to medium-term at least. Thus, specific policy responses will be needed to address workforce imbalances.
4.2
Costs of imbalances

While the future extent of imbalances are subject to some uncertainties — and despite an oversupply of teachers having some obvious benefits for employers — both surpluses and shortages can impose considerable costs. 
In the case of surpluses, costs can be imposed on the Australian Government (and hence the wider community), which subsidises the price of ‘underutilised’ pre‑service training. School systems also bear a cost where there is pressure to provide practicum training to a greater number of prospective teachers than will make use of that experience. Furthermore, these costs assume greater significance in the context of ongoing shortages of other groups of teachers. That is, within the confines of teacher education, there is an apparently large opportunity cost of the funds being used to train teachers who may never work in the schools sector rather than being applied to overcome shortages elsewhere. Also, teaching graduates who do not find employment in the education sector will bear some costs if their incomes and work satisfaction are lower than would have otherwise been the case, notwithstanding the general benefits available to those who undertake tertiary studies.

On the other hand, shortages of teachers can pose other problems, notably that student learning outcomes can be compromised — either by schools reducing the range of subjects available or by resorting to out-of-field teaching. 

Not all out-of-field teaching is necessarily negative to the teacher or student. Some out-of-field teachers are genuinely interested in the subject matter (Dr Linda Darby, sub. 32), and may have considerable relevant subject knowledge through other professional experience. And for those teachers without the required amount of subject knowledge, they may be able to build this through on-the-job experience and participation in professional development, making them appropriate candidates for some of the retraining schemes offered by school operators (see section 4.4). 
Even so, teaching out of field is widely considered to have a negative influence on student learning in most cases, and especially for those from disadvantaged backgrounds. Additionally, there are stresses placed on some of the teachers who are required to teach outside their own subject discipline, as well as on principals and some other school workers. And given that many teachers who teach out of field are apparently relatively inexperienced, the additional pressures placed on them may be a contributor to early-career resignations (McConney and Price 2009).

4.3
Measures to address surpluses

Reducing surpluses of general teachers has to date received much less policy attention than the amelioration of shortages (see below). In part, this is perhaps because the costs are not as evident, and the risk that such policies could ‘overshoot the mark’. In this context, Deakin University (sub. 24) argued that targeting surpluses is particularly difficult due to the uncertainties associated with future government policy and the state of the wider economy.

Moreover, and as noted above, some jurisdictions are expecting the size of their teacher surpluses to attenuate over time. Additionally, there are likely to be some factors that further constrain future supply, including increased entry standards (whether in place or in prospect), the general difficulty associated with securing practicum places, and the expected additional tightening of the wider labour market due to population ageing.
Engagement with the universities

As is the case with most university courses, the main employers of graduates of teacher education programs have little control over the funding and regulation of teacher education courses. Rather, the Australian Government has these responsibilities. 
As a result, efforts to reduce surpluses have involved engagement by state and territory education authorities, as well as some non-government school operators, with their relevant universities on matters such as the number of course places offered. The arrangements for such engagement vary across the jurisdictions, with some states (such as Victoria and South Australia) bringing together the universities and employers under the auspices of a working party, while others seemingly converse on a more ad hoc basis. 

Feedback from study participants indicated that some universities are more willing to participate in these sorts of processes than others. Further, it is clear from the ongoing nature of some surpluses that, even where engagement does seem to occur on a constructive basis (such as in Victoria), the results have been mixed. 

Universities and employers have different incentives regarding the total number of course placements. In particular, universities are in the business of meeting demands from students, not in providing a contract training service for employers. Though the demand from employers and hence the prospect of securing a teaching job would influence course demand, the nexus will not necessarily be tight or immediate. Some universities could also see courses such as education as low cost, high volume sources of revenue, and hence have an incentive to enrol a high number of students in these programs.
Restrict course places in surplus areas

Under the new demand-driven funding arrangements for higher education, the Australian Government can influence the number of course places offered in particular universities or regions. Specifically, the Government can specify that a course is a ‘designated course of study’, enabling it to allocate the number of Commonwealth supported enrolments for that course system-wide. Alternatively, the Government has the option of specifying the number of Commonwealth supported places through its three-year funding agreements with individual universities.

During the negotiations for the first round of agreements (2012–2014) the state and territory governments brought to the Australian Government’s attention the issue of primary teacher surpluses. While opting at this stage not to limit general teacher education courses through designation, the Minister for School Education indicated in the second reading speech for the legislation an intention to closely monitor areas of oversupply.

The government will be monitoring demand and supply for graduates in all disciplines in the early years of implementation of the new funding system. The bill ensures the government has the capacity to respond to any new skill shortages and, if necessary, to the oversupply of graduates in particular areas. (Garrett 2011b)
The Government did agree to declare undergraduate medical degrees as designated courses. The justification for this decision appears to be that any increase in medical students would put further strain on an apparently already overburdened clinical training system (box 4.2). Similar issues apply to the education system, in particular, the availability of high quality practicum, and the cost to schools of its provision.
Decisions on whether to designate a course of study are made by the Minister for Education based on advice and recommendations provided by DEEWR. In the case of education, the Commission considers that this process should be informed by advice from the states and territories, along with non-government school systems and operators. However, given the nascent nature of the demand-driven funding arrangements, it would be premature to propose any changes to them until they have had a chance to play out. 
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	Box 4.2
Clinical training in the medical profession

	To meet accreditation standards, medical course providers must ensure that their students complete a minimum amount of clinical training. 

Reflecting the diversity of the medical profession, the arrangements for such training vary widely. Broadly, most training occurs in public hospitals and practices, and is organised through arrangements between education and health service providers. As occurs with teaching practicum, the Australian Government separately funds the universities for the provision of clinical training. Traditionally, universities relied on the goodwill of, and partnerships with, public hospitals to provide such training. However, health providers are increasingly charging universities for providing this service. 

It is widely recognised that in all jurisdictions there are an insufficient number of clinical training places to accommodate the number of medical students. As a result, the Government has declared medicine a designated course of study to ‘ensure adequate clinical training places and internships’ (Dow 2011, p. 10).

	

	


Restrict access to practicum in surplus areas

Some participants proposed that state and territory education authorities should control course places by limiting universities’ access to practicum, which each student must complete as part of their pre-service teacher education (chapter 5). While this approach would not preclude students from completing their practicum requirements in the non-government sector, it would presumably limit the overall number of placements and raise the cost to universities of providing course places. 

The Commission understands that state and territory education authorities have not previously sought to restrict course places in this manner. A potential reason for this inaction may be that the state and territory governments — as the main employer of the schools workforce — consider that the benefits of surpluses outweigh the costs. In particular, surpluses can provide a buffer against future decreases in supply. This would be particularly relevant if future supply is expected to be constrained by such factors as increased entry standards and any additional tightening of the wider labour market due to population ageing. Another reason for inaction could be that the costs of surpluses are spread over a number of parties, and that decisions to provide practicum placements are often taken at the school level.
Given that school leaders are in the best position to make judgements concerning their current resources and capabilities, decisions about practicum should continue to be made at the school level.

Also, there are concerns that if state and territory governments sought to restrict practicum in this way, such a blunt approach — if it had its intended effect — could potentially exacerbate current shortages of teachers in other parts of the workforce. Restricting practicum might also unfairly disadvantage those students who at the time of enrolling in their courses were unaware of any surpluses (section 4.1). In any case, with even greater moves to school autonomy, this lever will become increasingly ineffectual (Perpitch 2011; WA Auditor General 2011). 
Chapter 5 considers the scope, and potential measures, for improving the effectiveness of practicum programs in Australia. 
Raise course entry standards 

As outlined in chapter 5, new national accreditation standards for pre-service teacher training will require that candidates have literacy and numeracy skills that are equivalent to the top 30 per cent of the population. The Commission considers that this measure is inherently desirable as a means of raising the quality of the teaching workforce.

Raised entry standards may also result in a reduction in the number of students who enrol in courses that have a surplus of teachers. Equally, there is a risk that such a broad approach could exacerbate current shortages of teachers.

The outcomes of this reform should be closely monitored for its impact on both teaching quality and graduate numbers across the profession (in the latter case, to assess whether such a broad approach is exacerbating teacher shortages or ameliorating surpluses). Both issues could be factored into future decisions on whether the entry standard should be altered.

Pricing of degrees

Another strategy for managing surpluses could be to increase the costs of particular education degrees. The Australian Government determines the maximum amount that universities can charge students within broadly defined ‘contribution bands’ (table 4.1). At the same time, the Government also offers fee-repayment discounts to students undertaking particular degrees. Recent graduates of teacher education courses can receive a discount of up to around $1 600 from their annual university fee-repayment liabilities if they are employed in the teaching profession, irrespective of where, or what subject, they teach.
 This initiative emerged from the Review of Australian Higher Education (Bradley Review, Bradley et al. 2008), which concluded that stimulating demand via ex post discounts would be preferable to keeping education on the list of national priorities. This was because the lower price cap associated with national priority degrees was apparently resulting in universities scaling down their course offerings. 
Table 4.1
2012 student contribution bands and ranges

	Contribution band
	Subjectsa
	Contribution rangeb

	National priorities
	Mathematics, statistics and sciencec
	$0 — $4 520

	Band 1
	Humanities, education, nursing
	$0 — $5 648

	Band 2
	Computing, engineering, agriculture
	$0 — $8 050

	Band 3
	Law, medicine, economics
	$0 — $9 425


a Except for the national priorities, only some courses are included for illustrative purposes. b Per equivalent full-time student load. c The Australian Government has indicated that mathematics, statistics and science courses will be moved to Band 2 in 2013.
Source: DEEWR (2012b).
Graduates of mathematics and science degrees receive a separate, similarly-sized discount if they are employed in certain professions, including teaching. As well, recently graduated early childhood education teachers receive a discount from their fee-repayment liabilities, with an extra loading for those employed in remote areas. 
Removing the fee discounts for graduates of teacher education courses is unlikely to have a large impact on supply. Recent reviews have found that demand for university courses is not highly responsive to contribution amounts under the current fee arrangements (Bradley et al. 2008; Lomax-Smith, Watson and Webster 2011). Further, in an environment of ongoing surpluses in some parts of the workforce, the provision of the same discount to nearly all teachers does not appear to be the best use of scarce education funding. Rather, measures that are targeted at parts of the workforce with a shortage of teachers are likely to provide more cost-effective outcomes.
Hence, the Australian Government should phase out fee repayment discounts for graduates of most teacher education programs. Over the longer term, the Commission estimates that this would save in the order of $50 million per year.
 Subsidies for mathematics and science graduates (thus including those who become employed as teachers), as well as those for early childhood teachers, should remain in place until there is a better understanding of their impacts. Also, the discounts should continue for students and teachers who have already qualified for them, given their decisions to enrol in teacher training may have been influenced .
Recommendation 4.1
The Australian Government should not provide university fee repayment discounts for students who enrol in pre-service teacher education courses after 2012. Such discounts should still be provided to students and teachers who have already qualified for them.
4.4
Ameliorating shortages

Government and non-government school operators have introduced various initiatives to address teacher shortages. Some of these also have the aim of improving the quality of the workforce (such as attempts to attract highly-performing graduates to the profession). 

Most of these measures have been used in one form or another for some time. This should have provided policymakers with an opportunity to assess their effectiveness. However, as far as the Commission is aware, there is a paucity of publicly available Australia-specific program evaluations. Thus, while many of these measures could be sound, their cost-effectiveness in either an absolute or relative sense is much less certain and greater evaluation is required (chapter 10). While a number of initiatives have been implemented in other countries, it is also unclear how effective these measures have been (box 4.3 illustrates this for the United Kingdom), or whether they could be effective in an Australian context.

Also unclear — and important to understand — is the impact of some of these initiatives on teaching quality (chapter 5).
What is clear is that the initiatives to date — while most likely ‘pulling in the right direction’ — have been insufficient to overcome persistent shortages. Where there are economy-wide shortages in a particular discipline such as mathematics or science, approaches that have a wider workforce focus may be required (Australian Mathematical Sciences Institute, sub. DR83). 

The remainder of this section outlines and assesses the main policy settings used to ameliorate shortages of teachers. In the pursuit of a greater return for the investment in the teaching workforce, changes to, or extensions of, some of these settings are proposed. 
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	Box 4.3
Efforts to overcome shortages of teachers in the UK

	Education systems in the United Kingdom (UK) have also experienced persistent shortages of teachers in particular secondary subjects, most notably mathematics. Concerned with the ongoing nature of these imbalances, the UK Government commissioned a number of reviews into the issue in the early 2000s (Roberts 2002; Smith 2004). 

The Government adopted most of the recommendations from the Smith review, which focused on how to increase enrolments in upper secondary and higher education mathematics courses. Some of these measures included: 

· appointing a Chief Advisor for Mathematics to the UK Government 

· a communications strategy aimed at raising the profile of the profession and educating people on its usefulness

· increasing bursaries (scholarships) for completing training in mathematics from £6000 to £7000

· increasing ‘golden hellos’ (paid at the end of a teachers’ induction year) from £4000 to £5000

· the creation of ‘subject knowledge enhancement courses’ for prospective trainee teachers of mathematics without a formal qualification in the field.

Following the implementation of these and other reforms, enrolments in mathematics courses increased in the UK. It is important to note, however, that just prior to the adoption of the reforms there was a substantial downward spike in enrolments due to a widely criticised change to the school mathematics curriculum. Thus, much of the increase in enrolments that followed implementation of the Smith recommendations was likely due to a reversal of this policy (Hoyles 2010). 

But even taking this into account, the suite of implemented reforms is commonly credited with boosting the number of students enrolling in secondary mathematics courses. Unfortunately, however, there have been no studies that have identified the independent impact of each reform area (Hoyles 2010). Further complicating any efforts of this nature would be the number of policies that were implemented shortly before the Smith review, including the deregulation of recruitment and retention allowances for teachers and the introduction of career change programs (DfES 2004). 

That said, it is potentially the case that a number of the reforms complemented one another, with no single measure being principally responsible for boosting enrolments. 

	

	


Incentives to commence and complete teacher training

Education authorities target various groups of individuals with incentives to commence and complete teacher training courses that would qualify them to work in parts of the workforce where shortages exist. 
Retraining incentives for current teachers

Teachers who are currently employed are sometimes offered retraining packages to become qualified in shortage subjects. For example, under the NSW Teacher Retraining programs, funding is made available for current teachers to reskill into disciplines such as mathematics, science, technology, special-needs and languages other than English. Participants receive full payment of their university course fees and an allowance, while continuing to receive their usual salary. As with most programs of this nature, at the completion of the training course recipients are required to teach in a hard-to-staff school for a minimum period of time. 

The effectiveness of these sorts of measures would likely depend on the existence of complementary initiatives, such as differentiated remuneration in shortage subjects (see below). As noted in section 4.2, the Commission also considers that some out-of-field teachers would likely be suitable candidates for receiving such training. Indeed, and as advocated by the OECD (2012b), improvements to the content knowledge of out-of-field teachers could help to ameliorate the impact of shortages until other measures have had time to take effect (chapter 5). 
However, the Commission is unaware of any publicly available evaluations of these programs. Thus, it is unclear how cost-effective such measures are, and hence whether greater efforts should be made to attract suitable teachers into retraining initiatives. Accordingly, the Commission has recommended that the Standing Council on School Education and Early Childhood initiate and oversee an evaluation of these initiatives, with the results made publicly available (chapter 10). Some important considerations in any analysis of these programs would include the associated benefits of a more evenly distributed teacher workforce, and the length of time that individuals who receive such training remain in the profession afterwards. 

Scholarships for students enrolled in discipline programs
Scholarships to commence and complete a postgraduate qualification in teacher education are commonly made available to students enrolled in particular discipline programs. These initiatives seek to facilitate the traditional entry path into secondary teaching for individuals studying in shortage subjects. For example, the WA Department of Education’s final-year teaching scholarships provide recipients with a guarantee of full-time employment and either $30 000 (for mathematics, science and technology graduates) or $20 000 (for languages and special-needs graduates) in return for working at least two years in a rural or remote government school. 

In general, scholarships are seemingly effective in compensating individuals for the upfront costs associated with becoming qualified as a teacher. Considering that annual student fees for education courses were capped at $5 648 in 2012, the payments identified above are substantial. And while these benefits are small in comparison to the salary differentials that exist for particular subjects between teaching and other professions over a working career, such programs are only intended to help facilitate entry to the profession. 

However, like the retraining initiatives above, it is unclear how cost-effective scholarships have been in boosting supply in those parts of the workforce with shortages of teachers. Hence, the Commission considers that these sorts of measures should also be the subject of transparent evaluations (chapter 10).

Alternative pathways into teacher training

The most common way that individuals become qualified as secondary teachers is through completing either an undergraduate discipline-specific degree followed by a postgraduate teaching course, or an integrated or combined qualification covering both discipline and professional pedagogical studies (chapter 5). 

In seeking to ameliorate shortages, some education authorities offer alternative pathways to becoming a qualified teacher. For example, individuals with particular skills who are working in other professions can be offered incentives to become qualified. 

· The Victorian Government’s Career Change Program (currently funded as part of the Smarter Schools National Partnership) offers a third-year teacher salary, travel and training allowances, study leave and various retention benefits to certain professionals who participate. The training allowance varies according to how difficult it is to staff the school in which the individual is appointed, and can range from $8 000 to $14 000. 

· The Australian Government’s recently announced initiative Teach Next will be aimed at qualifying skilled professionals to become teachers through a combination of fast-tracked training courses and school-based learning. The first intake of the program — which will occur in Western Australia and the ACT, and where participants will begin teaching in Term 3 of 2012 — will target shortages in mathematics, science, languages, special needs, and design and technology. The intention is for participants to initially undergo an intensive six‑week training course. Over the following two years, individuals will undertake school-based training as part of a postgraduate teacher education qualification, of which the Australian Government will subsidise part of the cost. 

While some participants highlighted the importance of professional-entry programs for the work and industry experience they bring to teaching (Australian Association of Mathematics Teachers, sub. 10; DEEWR, sub. 42), and for raising the competitiveness of entering the profession by increasing the number of high-quality applicants (Department of Education and Early Childhood Development — Victoria, sub. DR95), initiatives of this nature are not typically designed to attract large numbers of individuals. For example, although there were 137 trainees in the former NSW Accelerated Teacher Training Program in 2002‑03, only 42 people participated in 2005-06. And there have been even fewer participants in the Victorian Career Change Program, with a total of 57 individuals receiving training through the program between 2005 and 2007 (PhillipsKPA 2007). 

The low level of participation in these programs should not necessarily be viewed as evidence of failure. Indeed, the usual requirement as part of these initiatives — that participants teach in a hard-to-staff school for some period of time — means that the impact of these initiatives on helping to staff those schools is likely to be greater than the raw numbers of participants would suggest. 

Another alternative entry path is the Teach for Australia initiative funded by the Australian Government, which began in 2009. This program, currently operating in Victoria, the ACT and the Northern Territory, seeks to attract recent university graduates with strong academic records. Initially, participants must complete an intensive, six‑week course on basic teaching skills. Following this, individuals commit to teaching in an area of educational need for two years while studying toward a postgraduate diploma in teaching, which is fully paid for by the Australian Government. 

There is a perception that Teach for Australia is expensive on a per-teacher basis (AEU 2009a; Jan Thomas, sub. 3). The Commission notes that the Australian Council for Educational Research is due to report on the costs of the program in early 2012. However, given that the success of Teach for Australia will partly depend on how long its graduates remain in the profession, a full understanding of its cost-effectiveness is unlikely to emerge for at least several more years. 

There are concerns that current and proposed standards for entry into postgraduate teacher education courses will make it harder for these kinds of measures to ameliorate subject-specific shortages. For example, teacher regulatory authorities, which are responsible for accrediting pre-service teacher education courses (chapter 5), generally issue guidelines requiring applicants to postgraduate teaching courses to have completed either a major or sub-major sequence of study (comprising six or four university subjects, respectively) in a specific discipline. 
Moreover, the Australian Institute for Teaching and School Leadership’s (AITSL) national accreditation standards for teacher education degrees, while commendably raising standards, could — in most jurisdictions — limit the number of high-quality individuals eligible to enrol in postgraduate teacher education courses even further (chapter 5). Specifically in this regard, the new guidelines would require individuals wishing to enter a postgraduate teacher education program to have achieved a discipline-specific qualification. For secondary teaching, this qualification must include at least one major study in a teaching discipline, defined as equivalent to:

… a total of three-quarters of a year of successful full-time higher education study, usually comprising sequential discipline study taken over three years. In most programs, this equates to six units, with no more than two at first-year level and no fewer than two units at third-year level. (AITSL 2011c, p. 13)

While universities have some flexibility in interpreting the guidelines for entry into postgraduate courses, many take them exactly as written. This is either because the particular university does not have the required resources for assessing alternative qualifications or experience against the standards, or because of the risk that the relevant teacher regulatory authority will not accept the university’s interpretation of the guidelines when graduates apply for registration. 

Teach for Australia (sub. 27) questioned whether the guidelines issued by AITSL would be flexible enough to allow individuals from outside the traditional discipline programs to enrol in a graduate teacher education course. Using mathematics as an illustration, Teach for Australia argued that important mathematical concepts typically also need to be mastered in more specialised degrees, and that the skills learnt from these courses should also be recognised.

Where applicants have a major sequence of subjects in Mathematics, currently they are eligible to enrol in the Post Grad Diploma of Teaching with Mathematics as one of their learning areas. However, where an applicant does not have the requisite number of pure Mathematics units but has had to master mathematical concepts to successfully complete other units (such as an Engineering graduate completing Thermodynamics), they are not eligible to teach Mathematics. (sub. 27, p. 2)

It is possible for alternative pathway programs to operate successfully in jurisdictions that have entry requirements into postgraduate teacher education courses along the lines set out above. For example, special arrangements between the education authorities, universities and teaching profession in Victoria have enabled the Victorian Career Change Program to function effectively — albeit on a relatively small scale. 

However, outcomes such as these are highly dependent on successful collaboration between various parties, and thus cannot be guaranteed. Indeed, Teach for Australia is unable to operate in some jurisdictions in part due to these kinds of requirements. 

But the impact of these standards go much further than simply restricting the number of participants in programs like Teach for Australia and Teach Next. Such uncertainty makes it less likely that new and potentially improved initiatives of this nature will emerge. And perhaps more importantly, they make it much harder for anyone without a discipline-specific qualification to enter a postgraduate teacher education course. Study participants suggested that sufficient teacher subject knowledge can be gained outside traditional discipline-specific degrees (for example, Australian Association of Mathematics Teachers, sub. 10; DEEWR, sub. 42; Department of Education and Early Childhood Development — Victoria, sub. DR95). 

While the Commission strongly supports well-founded initiatives that will improve the quality of the teaching profession, it considers that any standards preventing those with high-level mathematics, science or other subject skills — when not achieved through a discipline-specific qualification — from enrolling in postgraduate teacher education courses as problematic in the context of current shortages. This is especially the case given that some out-of-field teachers are likely to have less subject knowledge than individuals ineligible to apply for postgraduate study. Moreover, flexibility in entry standards for postgraduate courses is becoming increasingly important as more individuals enter teaching from other professions (McKenzie et al. 2011).

The Commission therefore considers that the Standing Council on School Education and Early Childhood should direct AITSL to revisit its accreditation standards to take account of relevant subject knowledge gained outside traditional discipline programs. Specifically, the criteria for determining whether an individual has sufficient content knowledge to teach a particular subject should be broadened to include skills learnt both in more specific degrees and through professional experience.

As part of this, AITSL should publish supporting guidelines outlining the qualifications and experience that would satisfy entry into these programs. For any other applicants who still fall outside the guidelines, independently administered subject knowledge tests could be applied. Importantly, such an entry mechanism should also ensure that unsuitable candidates are not admitted into teacher education courses. This approach would provide for greater transparency and consistency, given that universities are currently free to interpret the guidelines for entry into postgraduate teacher education courses in their own manner. It would also provide individuals enrolling in postgraduate teacher education courses with more certainty that their subject knowledge will be recognised when eventually applying for registration as a teacher.
These alternative entry arrangements should complement any broader entry standards — such as minimum literacy and numeracy requirements — that are aimed at improving the quality of entrants into teacher education courses. 

While the changes would involve extra administrative costs, they are likely to be minor, both in relation to other measures used to attract individuals into teacher education courses, and in the context of the potential benefits from increasing the supply of teachers in shortage subjects.

Recommendation 4.2
The Standing Council on School Education and Early Childhood should direct the Australian Institute for Teaching and School Leadership to revise section 3.3 of its accreditation standards for initial teacher education programs so that the discipline-specific knowledge required to enter a postgraduate teaching course can be interpreted more flexibly. In particular, relevant skills learnt in highly related degrees and professions should be assessed as evidence of sufficient content knowledge. 

Subject specialisation in primary schools 
As noted in section 4.1, enrolments in advanced mathematics and science courses at upper secondary levels are falling on a proportional basis in Australia. This has implications both for the capability of the future Australian workforce generally, and for the availability of high-quality teachers in these disciplines.

In response, some school systems have recently introduced initiatives aimed at increasing student engagement, participation and achievement at the primary school level in certain subjects — in particular, mathematics and science.

· Between 2012–2017 the Victorian Government is providing funding for about 200 specialists to work with classroom teachers to improve the way mathematics and science are taught in government primary schools. 

· The South Australian Primary Mathematics and Science Strategy aims to have every government primary school teacher undertake professional learning in science and mathematics between 2010–2013. 

Similar programs have recently been adopted overseas. For example, the UK Government began a ten-year program in 2009 to train 13 000 specialist primary mathematics teachers to provide mentoring, coaching and leadership to classroom teachers on the subject.

Such measures aim to address the concern that many primary school teachers have insufficient skills in mathematics and science, and the potential ‘pipeline’ effect this can have on future enrolments in advanced units of these subjects in upper secondary school and university (AMSI, sub. 31; Brown 2009; CRTTE 2003; Deakin University, sub. 24; Dinham 2007; Jan Thomas, sub. 3).
The Commission supports cost-effective measures that will help ensure primary school teachers have sufficient subject knowledge. While the approaches recently adopted by the Victorian and South Australian governments show some promise, they should, after being in place for an appropriate amount of time, be evaluated with the results openly disseminated. 

Use of technology 

Technology offers the potential for schools to provide alternative modes of delivery in areas of the curriculum where teachers are unavailable.

In Victoria, a new learning system called Ultranet allows online learning via recorded audio and video instructional material, as well as video conference lessons. These resources have been used to help students access subjects which are not offered at their school. And as outlined in chapter 9, initiatives are emerging that combine online learning with periodic face-to-face contact to address shortages of teachers in remote localities. Hence, alternative modes of delivery through the use of technology could be especially important for overcoming some aspects of educational disadvantage.
Adjusting course fees in shortage subjects

The Australian Government determines the maximum amount that universities can charge students for different courses within broadly defined contribution bands (see table 1 in section 4.3). This provides a potential lever for managing shortages. Indeed, the Government sought to stimulate demand in both education, and mathematics and science courses, by classifying them as ‘national priorities’ in 2005 and 2009 respectively. 

As noted in section 4.3, recent reviews have concluded that student demand for university places in Australia is not highly responsive to changes in course costs (Bradley et al. 2008; Lomax-Smith, Watson and Webster 2011). In response to the Bradley Review, the Australian Government removed education from the list of national priorities in 2010. And there are plans to reinstate mathematics and science courses to Band 2 in 2013, thus no longer classifying them as national priorities. As noted by the Minister for Tertiary Education, Skills, Jobs and Workplace Relations: 

The reduction in student contributions for mathematics, statistics and science units since 2009 has not been effective in substantially increasing the number of students undertaking maths and science at university. Students are predominantly motivated not by price but by their interests, abilities and career preferences when selecting courses. (Evans 2011)

The apparent price insensitivity of course demand may be due to current arrangements for setting fees at Australian universities, which limit the scope to differentiate fees between different degrees, and enable students to defer fees through income-contingent loans. Specifically, universities almost always charge students the maximum prescribed amount, meaning that all courses within a particular category will usually cost the same.
 This implies that degrees in the education category — covering primary, early childhood and (combined) secondary-teaching degrees, which are all relatively close substitutes — have the same cost to students. A further issue is that the difference in maximum contributions between bands is relatively small, given that fees can be deferred well into the future, which suggests that cost is likely to be a minor consideration in choosing one area of study over another.

It therefore appears that, unless fee arrangements provide greater differentiation between different types of teacher training, and the variance in maximum student contributions is substantially increased, adjustments to course fees are unlikely to be a productive avenue for addressing specific areas of teacher shortage. Rather, efforts should focus on measures that target those parts of the workforce that experience such shortages.

Increased pay to attract teachers to shortage areas

In addition to the standard pay that teachers receive (box 4.4), there is typically some extra remuneration made available to encourage individuals to work in parts of the workforce that are in shortage. The following discussion considers incentives paid for teachers in specific locations and subjects. 
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	Box 4.4
Teacher remuneration in Australia

	Most teachers in Australia are paid according to jurisdiction-based collective agreements or awards (chapter 11), which each set out an incremental pay scale for the teachers covered. In the independent sector, most agreements are made at the school level, with some pay and conditions also negotiated on an individual basis. That said, the Commission has been advised that pay levels in the Catholic and independent sectors usually mirror the rates specified in the most recent agreement applying to government teachers.

Remuneration levels for beginning teachers are relatively high, with median starting salaries for graduates in the education sector about $5 000 (or around 10 per cent) more than the median for all surveyed professions (Graduate Careers Australia 2011).
However, teachers in Australia reach the top of their pay scale relatively quickly — usually within around 10 years. Teacher pay structures are also generally ‘flat’ — that is, the difference between salaries for beginning and experienced teachers is comparatively small. In particular, the ratio of salaries paid at the top of pay scales to starting salaries is about 1.4 in Australia, compared to the OECD average of just over 1.6 (OECD 2011b). (It should also be noted in this context that starting salaries in Australia are higher than the OECD average.) Movement through the salary scales is essentially based on length of service (chapter 6), although some agreements and awards also provide limited opportunities for additional pay if a performance standard is met. 

Remuneration arrangements usually include a schedule of location-based allowances for teachers working in areas outside the major city centres, with Western Australia also explicitly offering extra pay for teachers in some low SES urban government schools. But explicit subject-based differentiation in pay is much more limited. 

ABS (2010a; 2011b) data indicate that average real salaries for both teachers and the education and training sector as a whole have increased over the past 15 years. At the same time, the data also support the contention by some participants (APPA, sub. 41; Deakin University, sub. 24) that teacher pay has not been growing as fast as salaries in other professions. Data published by the OECD (2011b) show that experienced teachers’ salaries in Australia did not change in real terms between 1995 and 2009.

	

	


Location-based remuneration differentials

In addition to the range of non-financial incentives available to encourage individuals to work in rural and remote schools (box 4.5), explicit location-based allowances are outlined in most of the teacher awards and/or agreements. The manner in which location-based payments are determined varies, and can depend on experience, school location, the number of dependants and whether travel allowances are included (box 4.6 provides an example for South Australian government schools). While allowances for rural and remote schools are common, only the WA Government’s teacher agreement explicitly outlines extra payments for teachers working in disadvantaged urban schools.

There are also various bonus payments available to teachers working in rural and remote schools. For example, the Victorian Graduate Retention Incentives Program, which is currently funded under the Improving Teacher Quality National Partnership, provides periodic bonus payments to eligible teachers in rural and remote areas. Teachers receive $4000 after 18 months service, another $4000 after a further 12 months employment and a final payment of $7000 payable on completion of another 18 months service.
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	Box 4.5
Non-pay incentives in rural and remote schools

	Examples of programs that offer non-pay incentives for individuals to work in rural or remote areas include the NT Remote Study Leave Program, which offers paid study leave to teachers in remote areas, and the WA Remote Teaching Service Program, which provides free accommodation. 

Another incentive commonly used to encourage individuals to work in remote areas is a guarantee that they will be able to transfer to a metropolitan school after some period of time. While this approach would have low upfront costs, it compromises the ability for school authorities to make appointments in urban schools on the basis of merit. That said, if the shift toward school autonomy — under which school principals make their own hiring decisions — continues, such guarantees would become increasingly hard to keep (Perpitch 2011; WA Auditor General 2011). The transfer guarantee could also exacerbate the already high level of teacher turnover in remote areas.
School operators have also sought to compensate teachers for a lack of amenities in many remote areas. For example, in addition to an annual stipend, the Queensland Remote Area Incentive Scheme provides individuals working in hard-to-staff schools with travel allowances and extended leave. 
The ongoing nature of shortages in rural and remote areas indicates that these sorts of measures do not provide a complete solution. Indeed, given that many of the disadvantages of working and living in a remote community — such as a lack of amenities — are unlikely to be overcome to a sufficient degree for many teachers, appropriate financial incentives and professional recognition may be especially important.
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	Box 4.6
SA annual remote incentive payments

	The South Australian Education Staff (Government Preschools and Schools) Enterprise Bargaining Award 2010 outlines an annual cash incentive payment to be paid to teachers working in remote schools. As the 2011 payment schedule below shows, these payments are higher: (a) the longer a teacher has been working at the particular school; and (b) the more remote the school is.

Total annual cash incentive payments, 2011a
Years

Zone 2

Zone 3

Zone 4

Zone 5

$

% salary

$

% salary

$

% salary

$

% salary

1
   901
1.6
2 059
3.7
3 989
7.2
6 947
12.5
2
1 160
2.0
2 315
4.0
4 374
7.5
7 205
12.3
3
1 480
2.4
2 573
4.2
4 632
7.5
7 462
12.2
4
1 801
2.8
2 895
4.5
4 889
7.6
7 721
12.0
5
2 059
3.1
3 218
4.8
5 146
7.7
7 977
11.9
a The annual cash incentive payment as a percentage of salary for a given year is calculated as the particular cash incentive divided by the standard salary a teacher would receive for the corresponding number of years of service.

	Sources: South Australian Education Staff (Government Preschools and Schools) Arbitrated Enterprise Bargaining Award 2010; Productivity Commission estimates.

	

	


Sector or subject-based remuneration differentials

While explicit pay differentials based on subject taught are rare, in some jurisdictions extra payments can be offered to teachers in any part of the workforce in short supply. For example, in Victoria, principals in the public sector are able to offer up to $7000 per year to any teacher, including those teaching subjects where there are shortages, as an attraction or retention incentive. And in South Australia, remuneration on top of that available in the relevant award is sometimes paid in areas of skill shortage (Department of Education and Children’s Services — South Australia, sub. 35). Moreover, the Commission understands that some schools have created new leadership positions in order to offer teachers in particular subjects extra pay.

The Victorian Education Department indicated that use of financial incentives has been lower than expected, and intends to review the program in the near future. One potential reason for the low take-up could be that principals are concerned that some teachers would regard such payments as being unfair. In this regard, the AEU (sub. DR82) argued that variations in remuneration by subject could adversely impact on the cohesiveness and collegiality of the profession. 
Similar reasons were cited for the initially low take-up of comparable incentives in the UK. Over time, however, the use of such measures has increased there — particularly in specialist secondary subjects (Hoyles 2010) — as they have done for higher education in Australia (Horsley, Martin and Woodburne 2005). A similar story has unfolded in Sweden, where an initially opposed system allowing principals to provide teachers with extra pay to overcome shortages now enjoys an approval rate of over 70 per cent among unionised teachers (OECD 2012b). 

In recognition of the substantially higher remuneration that some teachers of particular subjects can earn in other professions (section 4.1), various participants endorsed the general principle of paying teachers in shortage areas relatively more as an attraction and retention incentive (ACT Council of Parents and Citizens Associations, sub. DR73; Australian Mathematical Sciences Institute, sub. 31; Department of Education — Western Australia, sub. DR90; Department of Education and Children’s Services — South Australia, sub. 35; Department of Education and Early Childhood Development — Victoria, sub. DR95; Teach for Australia, sub. DR89; University of Tasmania — Faculty of Education, sub. DR86). Notably, such differentiation already characterises a number of OECD countries, including Finland and Korea (OECD 2012b).
In arguing against such differentiation, the AEU (sub. 28) highlighted results from the 2007 Staff in Australia’s Schools survey which showed that teachers rated a number of factors, such as personal fulfilment and a desire to work with children, as being more important than salaries for motivating them to join the profession. 

However, as also recognised by the AEU, surveys of practising teachers do not address the motivations of individuals who decide not to become teachers. Indeed, a 2006 synthesis of attitudinal research found that remuneration, conditions and workload are important factors for those who decide not to pursue teaching (DEST 2006). Also, a number of international studies have found that variations in relative or absolute pay, once other factors are held constant, are an important determinant of the recruitment and retention of teachers (Manski 1987; Murnane and Olsen 1990; Murnane et al. 1991; Gritz and Theobald 1996; Hanushek, Kain and Rivkin 1999; Dolton and van der Klaauw 1999; Dolton, Tremayne and Chung 2003; Milanowski 2003; Wolter and Denzler 2004; Bradley et al. 2006; OECD 2012b). 

The AEU also argued that the value of a teacher does not depend on what subject they teach. But teachers have both pedagogical and subject-specific skills. Accordingly, in the Commission’s view, subject-based pay differentials are no less valid for helping to deliver good student outcomes than location-based allowances — which are already widely used and have strong support. 
A further concern raised by Deakin University (sub. 24) was that varying pay by subject would be unsuccessful in addressing shortages due to the current low overall numbers of graduates in disciplines such as mathematics and science. 

The Commission acknowledges that if the overall supply of particular graduates is tight, the influence of these measures will be limited. As noted above, in these circumstances broader initiatives aimed at increasing student uptake of these disciplines will be required. That said, preventing differentiation in pay is still, in effect, handicapping the profession in competing with other industries for graduates of particular disciplines. 

In the draft report the Commission sought further input from participants on implementation issues associated with designing arrangements to increase the remuneration of teachers in hard-to-staff positions. Some of the issues raised in subsequent submissions included whether extra payments should be:

· one-off bonuses or made more permanent (Department of Education — Western Australia, sub. DR90; Department of Education and Communities — New South Wales, sub. DR84)

· linked to individual positions, or qualifications more broadly (Department of Education — Western Australia, sub. DR90).

The key tradeoff implicit in both of these issues is between having sufficient flexibility to ensure incentives are targeted only at areas of shortage (both within the profession and over time), and the stronger signal that permanent, or more broadly based, remuneration incentives could provide. 

Flexibility in the provision of financial incentives is important because, while many subject-based shortages have persisted for some time, remuneration differentials may not be necessary over the longer term. In this regard, the WA Department of Education (sub. DR90) suggested that trying to remove extra payments that are permanently embedded in teacher agreements would be problematic. Also, it is important to note that high-SES schools on average find it much easier to attract teachers that are in overall shortage than schools predominantly serving low-SES communities. 

At the same time, applying extra payments more permanently or over a broader part of the teaching workforce would be expected to provide stronger incentives for individuals to become qualified to teach in the targeted subjects. However, it is likely that — for a given level of funding — this approach would provide for smaller payments per teacher, given that more teachers would qualify for such incentives. This would presumably diminish some of the differences in the strength of incentives between permanent and more flexible measures. Moreover, as noted by the Independent Education Union (sub. DR92), permanent incentives would make it harder to target particular parts of the workforce. 

These observations suggest that incentive payments should retain flexibility in relation to subjects and duration. Accordingly, the Commission considers that they should be directed at particular hard-to-staff positions as they arise (where the teacher is appropriately qualified), rather than subjects per se. 

Decisions over whether extra payments are necessary for attracting or retaining a teacher in a particular position are best made by those directly responsible for hiring teachers. In the case of schools operating under an autonomy model, this will be the relevant principal or delegated school leader. 

The Commission notes that Phase Two of the Empowering Local Schools initiative is intended to provide most schools with varying degrees of autonomy in 2015 (subject to an evaluation of Phase One in 2014) (chapter 8). This provides an opportunity to introduce measures that enable principals to use financial incentives to fill hard‑to‑staff positions. Importantly, the National Partnership model would enable each jurisdiction to introduce schemes that are appropriate for their particular circumstances. Any introduced measures could be informed by the planned review of the financial incentives currently available in Victoria (see above).

The NSW Government has already indicated it will consider providing principals with greater authority to use financial incentives to fill hard-to-staff positions as part of the Empowering Local Schools initiative. This is seemingly in response to feedback from interested parties as part of consultations on what authority schools should have. 

Contributors were strongly supportive of schools having increased flexibility to offer incentives to attract and retain staff. Specific incentives suggested by contributors included financial incentives, scholarships, assistance with higher education fees, rent or housing, and other incentive packages. (DEC — NSW 2012, p. 13)

Hence, in those jurisdictions not already doing so, measures that enable principals — under appropriate circumstances — to use explicit remuneration-based incentives to fill hard-to-staff positions should be trialled as part of Phase Two of the Empowering Local Schools initiative. Given that this partnership is due to expire in 2017, and the evidence suggesting that it takes time for remuneration-based incentives to be widely adopted (see above), any introduced measures will require ongoing support if they are to be successful. The Australian, state and territory governments all have roles to play in this regard, including in giving such measures practical expression in school funding arrangements. Importantly, this initiative should not preclude the state and territory governments from experimenting with other arrangements for using remuneration-based incentives.
As suggested above, enabling principals to use remuneration-based incentives should only occur under appropriate circumstances. The effective use of incentive payments at the school level would rely on the same factors that are intrinsic to helping ensure school autonomy has good outcomes, such as appropriate leadership skills and governance arrangements (chapter 8). The success of financial incentives would also depend on appropriate supporting initiatives, such as those designed to encourage current teachers — including those teaching out of field — to retrain into shortage subjects (see above).
While decisions concerning extra payments will inherently involve degrees of uncertainty and objectivity, the Commission does not see this as being a reason to eschew experimentation with approaches for paying some teachers more. Rather, the current efforts by some jurisdictions indicate that it can be done. 

Remuneration incentives, of themselves, would not be a panacea for dealing with shortages of teachers. Instead, and like other policy levers, they should be viewed as one part of a package of complementary initiatives aimed at overcoming shortages. Formalising and extending some of the current, more implicit efforts to offer particular teachers extra pay would also help to identify, and evaluate, the particular circumstances in which such incentives would be most useful.

Recommendation 4.3

The Australian, state and territory governments, as part of broader efforts to encourage greater and more explicit variation in teachers’ pay on the basis of shortages, should encourage the trialling of measures that enable principals — under appropriate circumstances — to use explicit remuneration-based incentives for attracting suitably qualified teachers into hard-to-staff positions. The Australian, state and territory governments should use Phase Two of the Empowering Local Schools initiative as one means of achieving this.
�	Several participants suggested that some individuals may place themselves on waiting lists only for a back-up employment option. Thus, surpluses may not be as large as the numbers suggest.


�	This estimate is based on the portion of total commencing education enrolments that are made up of primary-only degrees.


�	For example, the 95 per cent confidence interval for the portion of schools with unfilled English teaching positions is between 2 per cent and 14 per cent. These estimates cannot be compared with the previous (2007) Staff in Australia’s Schools survey because that study did not report population estimates due to a low response rate.


�	This discount is available for students graduating after June 2009, and can only be claimed for the first 260 weeks worked in the teaching profession. 


�	This estimate is based on an attrition rate of 25 per cent for teachers in their first five years in the profession, and so is somewhat conservative.


�	Adoption of the national curriculum and accreditation standards would also influence the way these subjects are taught in primary schools.


�	Scholarships and ex post repayment discounts could change the cost relativities.





	116
	Schools workforce
	


	
	Addressing imbalances
	87



