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The Political Legacy of School Accountability Systems

Sherman Dorn
‘ University of South Florida

Abstract

The recent battle reported from Washington about proposed national
testing program does not tell the most important political story about high
stakes tests. Politically popular school accountability systems in many
states already revolve around statistical results of testing with high-stakes
environments. The future of high stakes tests thus does not depend on
what happens on Capitol Hill. Rather, the existence of tests depends
largely on the political culture of published test results. Most critics of
high-stakes testing do not talk about that culture, however. They typically
focus on the pruactice legacy of testing, the ways in which testing creates
perverse incentives against good teaching. More important may be the
political legucy, or how testing defines legitimate discussion about school
politics. The consequence of statistical accountability systems will be the
narrowing of purpose for schools, impatience with reform, and the
continuing crosion of political support for publicly funded schools.
Dissent from the high-stakes accountability regime that has developed
around standardized testing, including proposals for professionalism and
performance asscssment, commonly fails to consider these political
legacies. Alternatives to standardized testing which do not also connect

‘ schooling with the public at large will not be politically viable.

Introduction
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The short-term question about high-stakes testing is not whether it
shall prevail but who shall control it. The president of the United States
advocates the use of standardized testing developed by the federal
government. (Note 1. Opens in separate browser window.) Conservatives
who vigorously oppose nationalized curriculum and testing agree that
testing should exist, but organized on a state and local level instead (see
Diegmueller and Lawton 1996; Lawton 1997). The recent compromise
between Rep. William Goodling and the White House left the long-term
fate of a truly national testing program unresolved (Hoff 1997).
Nonetheless, what is not at stake is the existence of high-stakes testing.
Recent polling suggests that the idea of national testing is very popular
(Rose, Gallup and Elam 1997), and that popularity reflects the past
twenty years' growth of standardized testing. The debate over the control
of testing takes for granted the existence of standardized testing because
of its recent history. States for many years have been accumulating testing
requirements which their legislatures, state officials, or local
administrators have chosen. Despite considerable evidence that
high-stakes testing distorts teaching and does not give very stable
information about school performance, test results have become the
dominant way states, politicians, and newspapers describe the
performance of schools. Some have continued to note the problems of
high-stakes standardized testing (e.g., Madaus 1991; McGill-Franzen and
Allington 1993; Neill 1996; Noble and Smith 1994; Shepard 1991; Smith
1991; Smith and Rottenberg 1991; Wirth 1992: Chap. 7). Others try to
accommodate some measure of standardized testing while building what
they see as safeguards against obvious abuses. Still others (administrators
in systems or schools with above-average test scores) use results as part
of a marketing or public relations strategy. Few critics of high-stakes
testing, however, have explicitly noted the way in which the public use of
accountability systems shapes the politics of education writ large.

Statistical accountability systems are important because numbers have
visible power in public debate. Anyone who listens to or reads politicians,
journalists, and social critics will hear statistical references. Slowly over
the last century, statistics have taken a prominent place in political
culture. Whether the statistic is the official unemployment rate, poverty
rates, poll results, or SAT scores, a specific number fills a niche in
discussion. As Carol Weiss (1988: 168) wrote,

The media report the proportion of the population that has been
out of work for fiteen weeks or more, characteristics of high
schools which have the highest drop-out rates, reasons given by
voters for choosing candidates. These kinds of data become
accessible and help to inform policy debates.

A number connotes objectivity or, at the very least, legitimacy. Because
we perceive numbers and statistics as having a certain force on its face
(ust by being quantitative), we allow statistics to shape our perception of
the world and the issues we perceive as important. They present selective
information and thus center discussion around specific topics (silencing
others). Noncetheless, we oflen yearn for the end of political uncertainty

-
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through statistics. Partisans in a conflict may heatedly argue that their
methods are better, or their opponents' use of statistics is politically

‘ motivated, yet behind the veneer of cynicism lurks a desire for
unquestionable statistics that will end debate. Maybe the official poverty
line is arbitrary, but others have calculated alternative poverty estimates
(Axinn and Stern 1988: 73-77; Ruggles 1990). The portrayal of a "rising
tide of mediocrity" in schools was an alleged lie, but then the critics
presented their own statistics as counter-evidence (Berliner and Biddle
1995; Bracey 1991, 1992, 1993, 1994, 1995a, 1996, 1997, National
Commission on Excellence in Education 1983).

The production and presentation of statistics is part of the fabric of
public debate, and public policy that involves the heavy use of statistics
must consider the long-term consequences of that use. At least two such
consequences are important, what [ will call the practice and political
legacies of statistics. The distinction between the two revolves around
related but heuristically distinct issues:

® How do policies based on statistics shape practice?
® How do policies based on statistics shape future public policy
debate?

The practice legacy of statistics is the nuts and boits of how statistics
shape government and private action. For example, the official U.S.
consumer price index determines cost-of-living indices for Social

0 Security, government pay schedules, and the behavior of many private
organizations. Census population counts determine state representation in
the U.S. House of Representatives and some federal spending pattems.
This practice legacy can, by itself, engender vivid disagreement about
statistical mechanisms. In 1997, several so-called deficit hawks suggested
changing the calculation of the consumer price index to lower
cost-of-living indices deliberately. While they claimed that the official
inflation statistics misrepresented the "true" amount of inflation, reporters
and groups such as the United Auto Workers clearly understood that the
argument was not about the most accurate picture of inflation but was, in
large part, about the practice legacy of inflation statistics for the U.S.
federal budget, entitlement programs, and private company wages and
benefits (e.g., "Will Washington Cut Qur COLA?" 1997). Similarly,
debate about the conduct of the decennial U.S. census in the past ten years
has revolved not around accuracy but policy consequences. If, as some
have proposed, the Bureau of the Census augments its population count
with samples to measure undercounting and adjusts the official counts
with the help of samples, the distribution of federal aid to cities and states
as well as Congressional representation will change according to
adjustment for undercounting. Politicians in jurisdictions with alleged
undercounting have an interest in supporting such adjustment based on
sampling because adjusted population counts would give their
constituencies higher federal aid. Other politicians have an equally

. intense incentive in opposing the use of sampling to prevent the loss of
federal aid (Mcars 1997; Roush 1996). The practice legacy of statistics is
an obvious consequence of tying statistics to public policy. The examples
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above show specific practice legacies, when statistics are mechanisms of
what Paul Starr (1987: 55-57) calls "automatic pilots." They may be less
obvious in the creation of systems of incentives, as some argue that
high-stakes testing environments create. Whether the result is from
explicit formulae or a consequence of incentives, a practice legacy is the
influence of policy on short-term behavior.

What is less clear, but equally important, is the political legacy of
statistics, the way that the use of statistics by itself shapes public debate.
(Note 2. Uses second browser window.) Discussion about teenage
pregnancy is a good example of how the existence and distribution of
statistics shapes debate. In the late 1960s and early 1970s, as teenage birth
rates were decreasing, the Alan Guttmacher Institute and others began
publicizing estimates of teen fertility statistics to illustrate what they
termed an epidemic of teenage pregnancy. The social construction of teen
pregnancy as a growing problem contributed to political support for
policies such as family planning and has been critical in debates over the
consequences of family planning policies, even when the statistics were
questionable (Vinovskis 1988). Feminism also contributed to changing
attitudes towards family planning policies, but the paradox for social
scientists is that demographic trends did not affect perceptions of the
levels of teen pregnancy. Academic researchers on teen pregnancy have
recognized the incongruity that the definition of teen pregnancy as a
social problem coincided with a decrease in birth rates (e.g., Furstenberg
1991). Still, gross numbers (for example, total births to teen mothers)
created the popular perception of a crisis. Statistics help define
perceptions of social realities and possibilities. Starr (1987: 54) has noted,

An average is not just a number; it often becomes a standard. . .
. Many regularly reported social and economic indicators have
instantly recognizable normative content. The numbers do not
provide strictly factual information. Since the frameworks of
normative judgment are so widely shared, the numbers are
tantamount to a verdict.

The existence and frequent public reporting of teen pregnancy statistics
by themselves created public debate that led to policies attempting to
limit teen pregnancies. Much other public reporting of statistics likewise
shapes public debate: Newspapers and broadcast news regularly report
unemployment and inflation figures, crime rates, and school test scores.

The distinction between practice and political legacies of statistics is
useful in explaining why accountability practices are so popular and what
the potential consequences of the most commonly-discussed
accountability systems might be in the long term for school politics. Most
critics of high-stakes standardizcd testing point to the practice legacy, the
way that high-stakes testing may narrow the focus of teaching and
provide perverse incentives within schools and school systems. However.
the political legacy is as important as, and in some important ways
dovetails witl, the practice legacy. High-stakes testing narrows how we
judge schools as institutions and whose school sucesss is important.

I
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Moreover, opponents of high-stakes testing rarely consider the political
legacy of proposed alternatives. The most prominent alternative vision of
accountability revolves around the outdated model of ascendant
professionalism. A consideration of accountability's political legacy
would require different alternatives to high-stakes testing, ones that would
cultivate deliberate political connections between schools and
communities.
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The Importance of Political Legacies

I choose the term political legacy for statistics because statistical
systems constitute a special example of how public policy creates
long-term consequences for public debate. Those who study government
from a variety of disciplines recognize that public policies set in motion
political dynamics that shape the contours (and sometimes define the
limits) of accepted political debate. Two parts of the original Social
Security Act of 1935, pension insurance and Aid to Dependent Children
(the federal program most call welfare), demonstrate the way that policies
can define the political landscape. The pension insurance part of Social
Security is a universal program; anyone who pays into Social Security as
a wage-earner (as well as a beneficiary defined by law) is eligible for
payments when older. The universality of the Social Security pension has
made its basic features unassailable politically. By contrast, federal
welfare was a means-tested program. Only poor people (and not all poor
people) were ever eligible for federally-supported welfare programs.
Unlike Social Security pension insurance, welfare was politically
vulnerable because of its means testing. Since most people would like to
live long, they think of Social Security as an important safety net. But
most people do not want to be poor and, as critically, may not think they
ever will be poor enough to be on welfare. The universality of Social
Sccurity has protected it politically. Thus, when President Ronald Reagan
suggested changing the pension program in the early 1980s, politicians
rallied to support the system. However, without universality, federal
welfare had a much less powerful base of support, and thec Republican
Congress and President Bill Clinton ended the federal welfare guarantee
in 1996. The original outlines of the two programs shaped future debate
over them (Skocpol 1991).

The different historics of school desegregavion in the South and
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elsewhere since 1954 are also results of a political legacy. The
fundamental paradox of desegregation is that the South (including border
states) had the most integrated schools in the country by the late 1980s
(Orfield 1993). Southern schools have been more integrated because of
two policies vigorously pursued by white, racist politicians and officials
before 1954: state laws mandating segregation and policies of school and
government consolidation. Because state law and intentional acts by
school officials were an obvious cause of school segregation, federal
courts after 1954 had clear and convincing evidence of unconstitutional
segregation in Southern systems and were willing to order far-reaching
remedies in the late 1960s and early 1970s. In addition, Southern school
systems are usually much larger than systems in many other states
because of consistent success in consolidating school systems this
century. For example, Mecklenburg County, North Carolina, has one
school administration, so the suburbs of Charlotte are in the same school
system as the city. In contrast, the suburbs of Boston are in school
systems separate from the central city. Desegregation advocates in the
South had two advantages stemming from consolidation. First, courts
were more willing to order metropolitan desegregation plans in the South,
after the Milliken v. Bradley (1974) decision required that judges find
specific evidence of discriminatory intent to remedy metropolitan
segregation in fragmented urban areas. Second, large systems made white
flight more difficult. Because the South had both a history of
state-directed discrimination and also large school systems, desegregation
efforts in the region in the late 1960s and early 1970s were more vigorous
and far-reaching than in the rest of the U.S (Douglas 1995; Orfield, Eaton,
and the Harvard Project on School Desegregation 1996). The political
lega:y of statutory segregation and school consolidation made extensive
desegregation more feasible in the South.

These stories, of government pension and welfare programs in one
case and desegregation in the other, demonstrate the relationship between
the structure of public policy and later political decision-making. To be
sure, that influence is not one-way. A government is not an empty vessel
easily manipulated by electoral and other political forces. Instead,
government agencies have their own interests, and officials often act in
their organizational interests (Balogh 1991b; Galambos 1970). Schools,
like other public bodies, have their own professional and organization
dynamics that mediate, rather than automatically reflect, outside
influences. Thus, when we speak of a political legacy of school policies
(including statistical systems), that legacy is part of a larger negotiation
over the role of public schools. Two facets of that constant bargaining arc
particularly relevant to understanding the current school accountability
regime: the limits of educators' professional authority and the local nature
of schooling. First, as explaincd in the next paragraph, school
administrators have tried to claim both bureaucratic autonomy and public
acknowledgement of expertise involved in running schools. They have
been far more successful in the former task than in the latter. In addition,
schooling is a local, public scrvice. Local political control of schools, and
the close watch that onc can theoretically keep over such institutions, may
be onc reason why school administrators garnered autonomy earlier in

o
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this century. One can thus view statistical accountability systems as one
way to resolve the dilemma between granting autonomy and authority to
‘ educators and keeping them under some political control.

The political legacy of statistical accountability systems is important
because support for publicly controlled schools is fragile. School
administrators deliberately built a set of bureaucratic institutions in the
early twentieth century to buffer themselves politically, in part by
claiming the need for autonomy to exercise professional judgment and
wield their expertise (Tyack 1974; Tyack and Hansot 1982). That
autonomy, and the justification for publicly controlled schooling, has
been on the wane since mid-century for several reasons. First, the civil
rights movement targeted schools as one public institution that was
treating poor and minority children unequally. The attack on school
inequalities undermined support both from those who thought that
inequality is morally wrong and also from those who had relicd on state
and local control of education to preserve bastions of private privilege
(Kezol 1991). Second, the credibility of public institutions as a whole has
deteriorated. In part, the Vietnam War and Watergate created a credibility
gap between what public leaders said and what most citizens saw
happening (Schell 1975); in addition, the internal politics of public
agencies have damaged their ability to wield professional consensus as a
political force (Balogh 1991a). Third, schools have been the target for
half a century of accusaticns of ineffectiveness and soft standards. All of
these events undermined the legitimacy of school administrators as

0 autonomous professionals and public schools as worthy of financial and
political support (Tyack and Hansot 1982). Privatization, through charter
schools or vouchers, represents one potential result of declining support
for school systems as publicly financed and controlled organizations. The
political legacy of current educational reforms, including growing
development of statistical accountability systems, will define in some
measure the future debates about schooling.

Return to Table of Contents

The Popularity of School Accountability

The public judging of schools by test scores is relatively new in the
United States. School statistics have existed since the late 19th century,
and claims to objective measurement of student achievement from the
turn of the 20th, but achievement scores have typically been only for
internal consumption within school bureaucracies until recently. In the
wave of school criticism after World War II, ideological debates over
progressive education and the needs of the Cold War were the explicit
points of conflict; statistical evaluations were invisible in the 1940s and
1950s debates over schooling (Ravitch 1983: 71-80, 228-32; Spring 1989:
10-33). The public debate over Scholastic Aptitude Test (SAT) score

. trends did not cxist until the mid-1970s, even though the decline in mean
scores began in the carly 1960s. The New York Times, for example, did
not start reporting SAT scorcs annually until 1976 (Macroff 1976). No
network news broadcasts between 1968 (when the Vanderbilt Television
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News Archive began recording and indexing network news) and 1974
reported test scores as the substance of the story; the first networks to do
so after 1967 were ABC and CBS on October 28, 1975. (Notc 3. Uses
second browser window.) The popular reporting of pericdic student data,
therefore, is of relatively recent vintage. One may consider statistics as
one of many types of evidence and reasoning in public debate, such as the
following list (meant to be an illustrative rather than a comprehensive
typology):

ldeology
Debutes can focus on the purposes of schools and the
perspectives offered in the curriculum or in teaching
techniques. The attack on what progressivism had become
by the 1940s is an example of ideological debate, as was
the attack on outcome-based education in the early 1990s
in Pennsylvania and elsewhere.

Representative Story
Debates can center on real or apocryphal stories about
education that represent the issue at hand. Anecdotes about
high school graduates who cannot read (and the argued
need for higher graduation standards) are an example of
argumentation from representative story.

Statistics
Debates over the quality of education in the 1980s,
following the Nation at Risk report (National Commission
on Excellence in Education 1983), are an example of
discussion focused on statistics.

Direct Observation
Debates can also focus on what individuals have seen,
first-hand, in schools. I do not know of any national debate
relying on directly observed evidence.

The self-evident explanation of the last statement suggests, in part, that
we focus on statistics because having a "national discussion” based on
personal, direct observation of schools is a contradiction in terms: we
cannot each observe the nation's schools, and our judgment of "the
nation's schools" will depend on second- or third-hand information. Stili,
most discussion of schools, and even school statistics, is local. Only
thirteen network news broadcasts in the twenty-year period 1968-1987
reported statistical test score trends. (Note 3. Uses second brower
window.) Most reporting on education, and most of what individuals hear
and read from popular media sources, is still in local news broadcasts and
local newspapers. Why, then, have local educational debates generally
assumed the importance of statistics, something that makes more sense
for a national debate?

The common use of statistical mechanisms to gauge school
cffectivencss, including the power of standardized test scores, owes its
existenec to the tension between the development of a national debate
over education in the twenticth century and the continuation of local
decision-making. The resu't is a set of themes which dominates

It
-
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discussion in cities and states across the country and that borrow much of
their character and assumptions from the national debate. In many cities
and towns, for example, newspapers and local news broadcasts describe
similar issues such as discipline problems and whether high school
graduates are ready for the workplace. Several changes in schooling since
the early 19th century have encouraged a national debate. First,
educational reformers have typically borrowed from each other's ideas,
spreading them from region to region. Second, professional educators and
muckraking journalists in the late 19th and early 20th century explicitly
campaigned in nationally-distributed journals against school corruption
and the decrepit conditions in urban schools, on the one hand, and for
professional autonomy on the other. Their campaign nationalized the
Progressive Era education debate. Third, administrative progressives (as
David Tyack has termed them) were successful in creating standard
institutional routines in the first half of the 20th century, so that many
school experiences adults remember now are much more similar across
the country than adult memories of childhood were 150 years ago. We
thus have a common set of experiences nationally, making the terms of
debate familiar. Finally, the nationalization of politics more generally
after World War Il encouraged the debate over Cold War schooling
described earlier. The civil rights movemer.. and desegregation
consolidated that national framework for discussion.

Still, the national educational discussion is a layer on top of and
filtering down through older, local politics of schooling. Localism has
remained a powerful force. It has controlled the politics of local and
federal educational programs. For example, Southern members of
Congress were critical in supporting federal vocational education
programs early in the century because the federal government allowed
Southern states to distribute funds disproportionately to white vocational
programs and create different curriculum programs by race. The result
was that vocational education programs served to reinforce the Southern
caste structure (Werum 1997). Traditional federal deference to state
action also modified and limited Title VI of the Civil Rights Act of 1964,
whose implementation still helped force schoo! desegregation in the
South (Orfield 1969). Opposition to federal intrusion has limited national
action to the present, including President Clinton's desire for tests created
and organized by the federal government. Politicians are willing for
schools to buy textbooks from national publishers, accepting a tacit
national curriculum (Miller 1997). Federal government decision-making,
however, threatens more than local control of curriculum; it threatens
local political networks and ways of doing business. Local political
control of school policies and funding thus vie with the national debate.
The result is frequently a set of variations on common practices, resulting
in the illusion of local control in many school matters. Standardized
testing and accountability systems are one example of that limited
variation. States are free to choose commercial tests, develop their own,
or not to engage in high-stakes testing at all. Today, however, most local
school systems or states test children in the spring using multiple-choice
tests with scores that schools can compare (using the publisher's data)
against a norming population of children in the same grade. In the past

1.
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dec de, many states and local districts have added real consequences for
the tests, including publicly releasing score data. The resultis a
patchwork of high-stakes testing that covers most of the nation. Despite
theoretical local choice about standardized testing, one way of publicly
judging schools has become dominant.

The emergence of contemporary school "accountability" dependent on
test score results combined an existing set of practices (standardized
testing) with the judgment of local schools within a national framework.
Within a decade, public judgment of schools by test statistics became
common, after the College Board publicized the decline in mean SAT
scores, states began instituting minimum competency tests, and the
National Commission on Excellence in Education published 4 Nation at
Risk in 1983. Two historical perspectives underline the importance of
understanding the political implications of school accountability systems.

® Accountability has turned the use of educational statistics
upside-down. Statistics bolstered the claims of administrators to
expertise early in this century, but politicians and popular news
media now use statistics to judge school systems. This reversal
shows the weakness of local school administrators in claiming
professional authority. Autonomy within bureaucratic organization,
not public respect of their expertise, is the primary power of school
officials.

® The popularity of published test scores obscures alternative ways of
judging schools. In less than twenty-five years, statistical
accountability has become so ubiquitous that it appears inevitable.
The change has been, in retrospect, both breathtaking and alarming
in its speed. Political debate over the meaning of statistics has
largely eclipsed other ways of describing what happens in
classrooms.

The dominance of educational test scores today hides the fact that we did
not have to use statistics as the dominant way of describing schools and
their problems, and that in the past we have used many other means. Even
when we evaluate local schools using nation-wide questions, we can use
many sources of information. Assuming we must use primarily statistics
is dangerous. We must remember that the evaluation of schools by test
score statistics is one among many possible ways of seeing education
through both national and local perspectives. Whether we made that
choice consciously or wisely is a different question.

Retuni to Table of Contents

Unexamined Assumptions of Accountability
Onc consequence of public policy is the definition of legitimate debate
and, by extension, what is not part of mainstream public discussion.
Often, the assumed axioms underlying policies silence other relevant
concerns (Fine 1991: 32-34). Despite more than twenty years of debatc
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about the statistical performance of students in the U.S. and the proper
direction for school reform, remarkably few voices in public have
questioned the primary assumptions behind the move towards
accountability. This silencing shows what we are avoiding when we speak
glibly of a political consensus around school accountability. While we are
agreeing to high-stakes testing, what uncomfortable issues are we not
discussing? The broad political legacy of statistical accountability
systems is the narrowing of legitimate topics for public debate. We do not
often discuss the purpose of accountability or who will be making the key
decisions to keep schools accountable.

Accountability for what purposes?

The dominant discussion of accountability leaves vague the goal of
accountability mechanisms. The improvement of schools is an
insufficient goal because accountability is fundamentally a political and
not a technical process. Accountability has multiple meanings, in both a
general sense and also the current sense in education of statistical
judgment (Darling-Hammond and Ascher 1991). The apparent consensus
for "accountability" hides the differences (and the conflicts) among the
following meanings of statistical systems.

Judging public schools as institutions. One may use test score
statistics to judge schools as a set of institutions. This sense of
accountability (judging the worth of schools in general by test scores) is
one of the most widely used tools in school politics. The annual release of
average SAT scores in the late 1970s prepared the ground politically for
the claim of declining school effectiveness made by the National
Commission on Educational Excellence (1983). One political legacy of
judging public schooling by test scores is the assumption that schooling is
a monolithic entity that fails or succeeds as a single body. What this myth
of a monolithic system hides is wide variations in schooling, especially
between poor and wealthy schools (Kozol 1991). Another political legacy
is that, after intense media focus on statistics that suggest poor schooling,
citizens may face difficulty reconciling popular conceptions of failing
schools with information gathered in other ways. Polls consistently show
that parents' perceptions of their local schools are more positive than their
perceptions of schooling nationwide (e.g., Rose, Gallup, and Elam 1997).
In addition, private interests may subvert policies based on the gross
judgment of schools. For example, some wealthy parents in onc Michigan
district deliberately pulled their children out of high-stakes standardized
testing when they perceived that it might hurt their children (Johnston
1997). They may well have been willing to have high-stakes testing for
"other people's children" (to borrow from Lisa Delpit's 1995 book title)
but not theirs. This consequence is the educational equivalent of urban
development NIMBY (Not in My Back Yard) syndrome.

Judging teachers and other educators. One may also justify
accountability as a way to raise {or clarify) expectations and goals for
tcachers and administrators. An explicit part of accountability systems in
the last few years has been the evaluation of teachers, principals, and

1:
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other administrators. For example, the Tennessee Value-Added
Assessment System, passed in 1992, originally mandated statistical
measures of student gain as part of personnel evaluation (Educational
Improvement Act of 1992). An earlier variant of judging teachers,
schools, and school systems by comparative statistics was the U.S.
Department of Education's "Wall Chart" instituted by Terrence Bell as an
attempt to spur reform (Ginsburg, Noell, and Plisko 1988). This use of
accountability, focusing on teachers and administrators, is the one most
criticized as encouraging teaching to the test and "gaming" test results
(Cannell 1989; Glass 1990; Madaus 1988, 1991; McGill-Franzen and
Allington 1993; Merrow 1997; Shepard 1991; Smith 1991; Smith and
Rottenberg 1991). The political legacy, however, may be even more
harmful: By setting up a system based on the distrust of teachers, we
make alternative ways of judging teachers and schools more difficult
(Fisher 1996; Sizer 1992: 188-89).

Judging students. In many states and school systems, standardized
tests have high stakes not only for educators but also for individuals
students, as scores can be among the criteria for entrance to academic
programs, grade promotion, or other real rewards and punishments in
schooling. The use of tests to sort students U.S. began with monitorial
schools in the early nineteenth century and admissions tests to early
public high schools (Kaestle 1973; Labaree 1988; Reese 1995). More
recently, the use of so-called minimum competency tests emerged in the
late 1970s as a response to allegedly lowered standards of public schools
(Bracey 1995b). The rationale of using tests to make students accountable
is that, having test scores as a clear goal, students and schools would meet
the expectations (Ruvitch 1995). One potential legacy of such high stakes,
however, is the rheiorical scapegoating of students. Calhoun (1973:
70-72) describes orie purpose of testing in schools as displacing blame for
ineffective teaching onto students. If a student fails a test, one may
reason, the failure is the student's intelligence and lack of diligence. That
consequence is already evident in many states with high-stakes testing. In
Tennessee, for example, the teachers union pressed to exempt scores of
students with disabilities from teacher value-added statistics ("Sanders
model to measure 'value added™ 1991). One might presume that children
with disabilities are those on whom we should most focus attention in
evaluating teaching effectiveness. Yet teachers asked for the exclusion of
scores because, the union argued, including such scores would be unfair
to teachers. The displacement of blame for failad schooling onto students
1s a legacy of testing that existed well before high-stakes standardized
testing, but accountability systems may exacerbate such tendencies (c.g.,
McGill-Franzen and Allington 1993; McGrew, Vanderwood, Thurlow,
and Ysseldyke 1995; National Center on Educational Outcomes 1994).

Judging public policy. One might use standardized test scores (like
other information) to evaluate public policies. The National Assessment
of Educational Progress (NAEP) tests, begun in 1969, is theorctically a
means for using non-high-stakes testing to cvaluate public school policy
with objcctive data. NAEP data is at the heart of somie recent debate about
school and student performance (see Berliner and Biddle 1995, 1996:

1%
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Stedman 1996a, 1996b). However, demands to use the NAEP to judge
educators and students in high-stakes systems is threatening to
compromise NAEP's use as a lower stakes way to gather information
about student performance (Jones 1996; Koretz 1992a). One problem is
the technical and fiscal demands of high-stakes versus low-stakes
systems. In addition, however, is the ideological debate about the use of
information. Can one maintain a low-stakes statistical system in the face
of political pressures for high-stakes accountability?

Building organizations. In a broad sense, standardized testing supports
the determination or control of curriculum content at the state and
national levels. Some such as Ravitch (1995) explicitly advocate
curriculum content standards and see teaching to the test as valid with
appropriate testing and content. One consequence of statistical
accountability, however, is the creation of new public and private
organizations producing educational statistics. Publicly, states now have
accountability or evaluation offices whose job is to provide the technical
expertise in analyzing test data, and the federal government has the
National Center for Educational Statistics, which contracts out NAEP as
well as compiling and disseminating a wide variety of educational
statistics. Private organizations supported by testing are the companies
that write and sell tests or contract with agencies for the creation of
specific tests. With each public release of test score statistics, popular
news sources, politicians, administrators, and the public rely more on
relatively anonymous technocrats to explain what is happening in schools.
Other new professions this century, such as nuclear science, have also
staked their claim to expertise on political factors (Balogh 1991a). The
fact that this reliance on statisticians stems from political pressure for
school reform usually escapes notice.

Marketing. Schools occasionally use student statistics as part of public
marketing strategies, either to attract students who have choices (as in
selective colleges) or to bolster public support. One of the largest
metropolitan school systems in the country recently produced a pamphlet
boldly titled, "Our Students' Test Scores Reflect Academic Achievement"
(Hillsborough County Public Schools 1997). While one paragraph
cautions that test scores are not the sole basis for evaluating students or
schools, the rest of the pamphlet trumpets above-average achievement.
Public relations was a strong motivation behind what Cannell (1989)
called the "Lake Wobegon" effect of claiming high test scores in public
reporting through the use of outdated norms. The use of accountability
data for marketing is an open secrct among administrators. As Dennic
Wolf said in the John Merrow documentary Testing . .. Testing . . .
Testing (1997), "Districts sell real estate based on test scores.” With the
decline of administrative authority described elsewhere in this article,
superintendents have cons.derable interest in boasting about their systems
using any tools at their command.

These varied purposes of accountability arc not necessarily congruent.
The use of test scares to bash public schools is not compatible with a
nuanced debate over public policy. and students and teachers may have
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conflicts of interest when tests have high stakes for both. In addition to
inconsistent purposes, the aims of accountability do not easily include
other issues relevant to education: equity, the direction of curriculum, or

‘ the purposes of education more broadly in a changing world
(Darling-Hammond 1992). One dominant assumption of accountability
systems is that the goals of education are agreed upon and we need only
establish a system to measure whether schools and students meet those
goals. The creation of statistical accountability systems may freeze the
assumption of a single purpose of statistical accountability into a
framework for the politically accepted discussion in education for years
hence.

Who keeps schools accountable?

A second unexamined assumption is that central bureaucracies and
popular news media are the logical, natural places for holding schools
accountable for performance. In most school testing regimes, central
offices (at the state or local level) are responsible for the general logistics
of testing and compiling results. Results at some level are then available
to administrators, public boards of education, and media organizations. In
many states and regions, newspapers publish test score statistics, often
ranking schools or systems based on the scores. But who is ot among the
direct targets of test score dissemination is as important as who is.

Judges and advocates monitoring school system compliance in

G discrimination cases. Judges and advocates overseeing compliance with
nondiscrimination orders (such as desegregation) generally are not
intended users of "accountability" information. Despite promises by
school systems to pay closer attention to achievement in desegregation
cases, local systems have a very spotty record in demonstrating success
after the end of desegregation orders. Orfield, Eaton, and the Harvard
Project on School Desegregation (1996) has compiled evidence that, in
several of the major cases this past decade, school districts released from
desegregation monitoring by the courts not only experienced
resegregation but growing achievement gaps between white and minority
students. The new accountability system does not appear geared to keep
systems accountable in this respect. Many advocates appointed to
monitoring and advisory commissions have reported to Orfield and his
associates that local systems have either denied information (such as
disaggregated test scores) outright or made the gathering of data
extremely difficult. In addition, the Supreme Court decision in Missouri
v. Jenkins (1995) declared that district court judges should consider test
scores as marginally important (at most) as a measure of compliance with
racial equity requircments. The only major case where a court has
continued to monitor standardized test scores as part of a major equity
lawsuit has been in New Jersey, where the state's supreme court continucs
to criticize inequalities between the education offered children in the

. wealthiest and poorest systems of the state (Abbott v. Burke 1997). In the
past five years, the court has broadened its focus from just monetary
support of schools to include measurable outcomes. The New J ey
Supreme Court has been a lonely exception to the general rule, especially

v “"
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in the federal judiciary: Accountability does not appear to require even
reasonably equitable outcomes.

‘ Parents and the general public. Parents receive test scores of their
children, but rarely do they or the general public have direct access to test
score results or their limitations. Popular news sources (television, radio,
and newspapers) mediate the transmission of information, often deleting
information critical to understanding the limits of such data or
transforming the statistics in ways either incomprehensible to readers or
to create invalid statistical comparisons. The reporting of high-stakes test
data by Nashville metropolitan newspapers form a case in point.
Beginning in 1993, the state of Tennessee reported test results of schools
and districts using a complex statistical system called the Tennessee
Value Added Assessment System. The state's newspapers have quickly
rushed to print school-by-school scores including rankings, even where
schools many rankings apart had negligible differences in scores (in other
words, when the rankings were unjustified by the statistics). For example,
in 1996 the Nashville Tennessean transformed the value-added scores into
percentile ranking, even though the technical documentation for
value-added scores would not support such an interpretation (Bock and
Wolfe 1996: Chaps. 5-6; Klausnitzer 1996; Tennessee Department of
Education 1996). Why did the Tennessean transform value-added scores
that were the result of a prior statistical manipulation, and why did the
paper then rank schools? One reporter explained:

e We chose to report in percentile ranks because it helps people
see how their school stacks up against the rest of the state, and
because this information is not available anywhere else. It was
calculated by The Tennessean... [because] we wanted to offer
something unique. We also wanted to answer our readers'
number one question about the test scores: How does my child's
school compare to the other schools? (Lisa Green, e-mail to
author, December 5, 1996)

In addition, the newspaper reported percentile rankings by tenths (for
example, 50.1 instead of 50th percentile). The same reporter
acknowledged that the newspaper staff did not consciously justify that
apparent precision:

There's really no need to report these numbers down to the tenth
of a percentile. However, the programming for the site was
written last year ... so the computer automatically included the
decimal place, and we didn't think it was necessary to take it
off. (Lisa Green, e-mail to author, December 5, 1996)

In this case, a metropolitan newspaper's desire to have "something
unique" conflicted with its readership's interest in having clearly

‘ _ understandable information to interpret independently, or even
information with a justifiable Icvel of detail. Even if onc assumes that the
valuc-added scores are comprehensible, transforming those into percentile
rankings was ncither valid nor nccessary for rankings (itself a method of
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reporting scores which the state's external evaluators recommended
against). In no case did the newspaper note what the evaluators clearly
stated: that school scores were unstable and could not be relied on for
‘ clear distinctions in performance (Bock and Wolfe 1996: Chap. 5-6). The
dissemination of information through two intermediaries (the state
government and news sources) in essence created one dominant way to
analyze scores in the metropolitan Nashville area: how did schools "stack
up" in competition with each other? The false precision in percentile
rankings suggested that readers could rely on the numbers as rigorous,
objective facts. The accuracy of newspaper reporting is also questionable;
the Tennessean had to reprint its comparative tables in 1994 because of
acknowledged gross errors in reporting ("How Midstate Schools Stack
Up" 19944, 1994b). While comparisons among schcols may be
appropriate in some ways, the presentation of school scores suggested a
certainty which was incompatible either with the statistical calculations or
the mediation of state agencies and newspapers in transmitting test scores.

Moreover, the dissemination and discussion of today's school
accountability systems strip parents and the general public of control and
ownership of information. In the case of Nashville, a reporter reduced
parental evaluation of schools to examining rankings in a table, akin to
sports league rankings (see Wilson 1996). One might contrast the typical
method of disseminating accountability statistics with two alternative
local methods of accountability: the "visiting committee" of town elders
in the eighteenth and early nineteenth-century district schools, on the one

‘ hand, and the calculation of dropout statistics by a Hispanic activist
organization in Chicago in the 1980s, on the other. In many district
schools, a small committee of citizens held the power of hiring and firing
over schoolteachers and could visit the school at any time (e.g., Cohen
1973: 407). Accountability in district schools was a rough-and-tumble
affair, often unfair to teachers, but local citizens could form judgments in
a simple way: watching classrooms. Independent gathering of data today
is also possible. In the 1980s, Aspira, Inc., a Hispanic activist
organization, suspected that official dropout statistics from the Chicago
public schools were inaccurate or fraudulent and conducted its own
research. Activists then used the independent statistics to help prod
Chicago towards urban school reform (Hess 1991: 7-21; Kyle and
Kantowicz 1991). In both cases, individuals at the local level produced
and acted on their own judgments of schools. Reliance on
centrally-calculated statistics in accountability systems often overrides
local, independent judgment of schools.

The fundamental issue of control is directly connected to the purposes
of accountability: Individuals in different roles would ask different
questions of accountability mechanisms. Politicians might ask whether
schools "measurc up" to some standard (such as a national norm).
Business leaders might ask about workplace-rclated skills and behavior.
College faculty would want students to have some intellectual foundation.

. Parents might ask whether their children are getting enough individual
attention. Who should be asking the hard questions about schools? The
history of the Common Core of Data (a sct of cducation data collected by



EPAA V 6 N | Dom: The Political Legacy of School Accountability Systems http://olam.cd.asu.cdu/epaa’vénl.ht

the federal government since the early 1970s) illustrates the difficulties of
creating an explicit consensus. Because of pressures within government,
doubts about its utility and cost, and disagreements about what it should
measure, the Common Core of Data for many years gathered relatively
innocuous information in a history Janet Weiss and Judith Gruber (1987)
described as "managed irrelevance." Of all the information used by the
National Commission on Excellence in Education (1983) to lambaste the
condition of schools, none came from the official federal education
database (Weiss and Gruber 1987: 370). What we face is not an explicit
consensus but a hidden one, never debated clearly, founded on the spread
of standardized test scores: Statistical accountability systems suggest an
objectivity and universality of coverage which is impossible. As Sizer
(1995: 34) noted with regard to the debate about educational standards,
"The word system has come up again; . . . Essentially, it implies a
technocratic approach.” We should not evade the political question of the
purposes of schools through the production of statistics. The current
penchant for statistical accountability systems diverts resources to a
mechanism that hinders discussing the nuts and bolts of schooling. We
hide behind the apparently objective notion of an accountability system.

Return to Tablc of Contents

The Political Costs of Accountability

The political legacy of statistical accountability systems is complex
because of the different possible aims of (and justifications for)
accountability and also because statistical systems will vary among
different states and districts. Nonetheless, one can identify several broad
patterns which stem at least in part from the proliferation of statistical
accountability systems. Two legacies have seriously damaged our
collective ability to have reasoned, broad discussion about the aims of
schooling and reasonable public policy. Statistical judgment of school has
narrowed the basis on which we judge schools and has also encouraged
impatience with school reform.

Narrowed Judgment of Schools

Technocratic models of school reform threaten to turn accountability
into a narrow, mechanistic discussion based on numbers far removed
from the gritty reality of classrooms. Over the past twenty years, the
dontinant method of discussing the worth of schools in general has been
the public reporting of aggregate standardized test score results. Popular
news sources typically distort and oversimplify such findings (Berliner
and Biddle 1995; Darling-Hammond 1992; Koretz 1992b; Koretz and
Dicbert 1993; Shepard 1991). The recent public debate over schools is not
rich, reliant on multiple sources, or nuanced. Nor is the reliance on
statistics inevitable in national discourse, despite recent history. Prior
waves of reform, such as concerns about math and science cducation in
the 1940s and 1950s (whether one agrees with their goals or not) did not
need test score data as motivation or evidence (Ravitch 1983).
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Test-score data and its use have pushed other issues to the margins.
The aftermath of the 1983 report A Nation at Risk eclipsed two major
policy initiatives of the first Reagan administration. The early 1980s saw
dramatic cutbacks in the support of the federal government for state and
local public schools. At the same time, social conservatives both in and
out of the Reagan White House were arguing for the creation of vouchers
to support parents sending their children to private schools. Neither of
these issues, however, were part of the central discussion of education
policy after the release of A Nation at Risk. The dominant discussion in
popular news media revolved instead around declining test scores, the
presumed responsibility of schools for national economic decline, and
how to tighten academic standards (Berliner and Biddle 1995; Bracey
1995b). Few mentioned changes in the federal budget or privatization
proposals, even though one was a concrete policy of the Reagan
administration and the other was a radical proposal for changing the
governance of schools. Ironically, the dominant discussion suppressed
issues which concerned both liberals (upset at budget priorities) and
social conservatives (wanting vouchers).

More recently, New Jersey Governor Christine Todd Whitman tried to
argue that a standards-based accountability system alone could improve
the state's schools. Her department of education responded to the state
Supreme Court's call for equity with state-level achievement standards
but no added resources, despite the state's history of vividly unequal
funding among school systems. The argument by the executive branch
was that standards, by themselves and despite existing funding inequities,
would create school improvement. The assumption by Whitman is that
test-based school accountability, as a technocratic mechanism with
threatened sanctions, is sufficient to change schools, even schools with
the worst records. The state court agreed with the governor in that New
Jersey could have state-level standards but disagreed with the argument
that funding was irrelevant. It then ordered the state to improve its
funding of poor schools (once again) (4bbott v. Burke 1997). New Jersey
is fortunate in having one branch of government able and willing to
articulate a complex view of what school reform requires. In general,
however, extending public discussion of schools beyond test-score
statistics is difficult.

Impatience with Reform

On a political level, impatience with reform and the cyclical reporting
of statistics encourages the dominant myth of contemporary educational
politics, that schools continue to decline in quality. (Note 4. Uses sccond
browscr window.) That myth encourages a cynicism towards reform
strategies. We should not be surprised that we have witnessed several
"waves" of reforms since the regular publishing of SAT scores began in
the 1970s. The mundanc details of statistical accountability systems
encourages fads. Without a concrete sense of what children and tcachers
should be or arc doing, the public compares statistics against a set of
arbitrary benchmarks.
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On a practical level, statistical accountability produces both undue
impatience with reform and laxity towards incompetence. The yearly
reporting of test scores creates an artificial schedule for judging schools:

@ Do they improve by the next set of annual tests? The periodic nature of
reporting school statistics drives the disposal of reform writ large, because
policy changes cannot change classroom practices on a deep and
fundamental level or become institutionalized in a short time (Lipsky
1980; Tyack and Cuban 1995). Yet, paradoxically, the annual time-frame
of standardized testing gives too much time for weak teachers to flounder
without guidance or correction. Pinning personnel practices to annual
testing may undermine the obligation of fellow teachers and
administrators to keep a close eye on teachers without the necessary
classroom skills. Principals may feel inclined to give poor teachers until
the following cycle of annual tests to improve. For children, however, a
year of being with an incompetent teacher can be extremely destructive.
The problem is in part one of inappropriate time scales. Annual tests are
too infrequent for appropriate guidance of instruction or evaluation of
teaching, while they are too frequent to measure broader changes in
schools.

In addition, standardized test accountability discourages the evaluation
of what happens in the classroom. As long as a school or teacher has
adequate test scores, what happens in the classroom is irrelevant.
Similarly, poor test scores indicate needed change, no matter what
happens in the classroom. The philosophy behind such practice-blind

e evaluation is putatively to give teachers autonomy. As the designer of one
state's accountability system explained, accountability statistics allow
teachers to make their own choices (Sanders and Horn 1994). Ultimately,
however, this diminution of practice undermines teacher and school
power, for several reasons. First, teachers do not usually have time to
review and evaluate on their own a wide array of alternative teaching
methods; they need support in selecting, adapting, and implementing
different methods and curricula. Second, parents and other citizens do
care about what happens in classrooms. Schools trying dramatic
departures from normal practices face (sometimes very reasonable)
criticism from parents even when the intent is to respond to the
accountability system. Separating accountability from the sense of what a
"real" school is (Tyack and Cuban 1995) is deceptive in the long run. It
gives schools the following message: "Make your choices because we
only care about test statistics. But we won't give you enough support to
follow up on your choices, and in the end we will condemn vour choices
if they violate our ideas of what schools should be." One consequence of
statistics-driven impatience is increased cynicism among teachers and
administrators and their uncertainty about what the public really wants.
Discussions isolated from what happens in schools may be politically
alluring and attractive to popular news sources, but test scores drive a
wedge between schools and the students and public they serve.

. Parallels between Practice and Political Legacies

The political legacies of high-stakes statistical accountability systems
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parallel the practice legacies in two respects. First, narrowed political
judgment of schools is the macropolitical equivalent of teaching to the
test, a narrowing of the curriculum. Researchers have documented the

‘ tendency for teachers to narrow their focus to content and styles which
they perceive will result in high test scores (Madaus 1988, 1991; Smith
1991; Smith and Rottenberg 1991; Shepard 1991). Relatively few
teachers, faced with the onslaught of standardized testing, are willing to
innovate. Meier (1997: 9) writes,

The danger here is that we will cramp the needed innovations
[in teaching] with over-ambitious accountability demands.
Practical realism must prevail. Changes in the daily conduct of
schooling . . . are hard, slow, and above all immensely
time-consuming; they require qualities of trust and patience that
we are not accustomed to.

High-stakes accountability is not a system that demonstrates trust in
tecacher's capacities. By signaling massive distrust, high-stakes testing
instead provides low expectations for teachers (Sizer 1992: 110-13).
Imagine the result of a thought experiment: the plight of John Dewey's
University Lab School teachers under a high-stakes system. One might
like to spend an extended time exploring history and science through the
concrete example of textile manufacturing (Dewey 1899). In a modemn
accountability system, however, the state will test the children in March
or April, with much of the test based on several dozen discrete skills.

‘ Whether the children can understand the role of textile mills in 19th
century economic changes, or whether they can explain what principles
allow a loom to work, is irrelevant to accountability systems based on
standardized tests. Balancing such competing demands is extremely
difficult. Teachers and schools who fight the pedagogical consequences
of high-stakes testing are relatively unusual. Whether one agrees with the
appropriateness of multidisciplinary teaching for some or all children, one
cannot confuse the expectations of today's statistical accountability
systems with expecting children to understand connections between what
they see in life and academic disciplines. The latter is of a higher order of
magnitude entirely. Relying on standardized tests and high-stakes
production of test statistics is itself a dumbing-down of political debate
and expectations for schools.

Similarly, impatience with reform and fad fetishes are the
macropolitical equivalent of being impatient with children's progress. The
aggregation of test score data often gives teachers and administrators
incentives to exclude students whom they feel will harm test figures.
Repeated reports of test scandals, the plea by teachers in Tennessce to
exclude students with disabilities from their statistics, and variations in
the proportion of students tested provide continuing cvidence of the
perverse incentives high-stakes testing provides (Glass 1990; Madaus
1988, 1991; McGill-Franzen and Allington 1993; McGrew ct al. 1995;

‘ Smith 1991; Smith and Rottenberg 1991; Shepard 1991). These
incentives perpetuate a dynamic of educational triage, wherein thosc who
have the best chance to survive in life because of other circumstance  also

[
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have the best opportunities to learn (Fuchs and Fuchs 1995; Sapon-Shavin
1993).

Return to Table of Contents

The Political Weaknesses of Professionalism

[f accountability based on standardized tests encourages a narrow
political discussion about education and impatience with schools,
alternatives proposed by critics of standardized testing confront the same
history that engendered statistical accountability. Dissenters from the
accountability "consensus" exist, from longstanding standardized testing
critics at FairTest (http://www fairtest.org) to the Coalition for Essential
Schools (hitp://www.ces.brown.edu) to Teachers College professor Linda
Darling-Hammond and Arthur Wise, current president of the National
Council for Accreditation of Teacher Education (NCATE). Each opposes
the idea of motivating school reform by standardized testing. The
proposed alternative methods of motivating better teaching include
performance (sometimes called authentic) assessment of students, peer
evaluation of teaching, and either creating a second tier of high-status
teachers or restricting entry into a limited number of high-status positions
within teaching. Advocacy of greater professional authority in education
have generally focused on teacher education and preparation (e.g.,
Darling-Hammond, Wise, and Klein 1995; Holmes Group 1986; also see
Labaree 1992), but includes accountability; for example, Wise has been
concerned with the deskilling of teachers since Legislated Learning
(1979). In general, the critics of standardized testing seek greater teacher
autonomy and respect from the public, and in that way we might call
professionalism the central value of the dissenters (e.g.,

- Darling-Hammond 1988, Haefele 1992). Wise and Leibbrand (1993: 135)

write that, "Hallmarks of a profession include mastery of a body of
knowledge and skills that lay people do not possess, autonomy in
practice, and autonomy in setting standards for the field." If teachers
could successfully professionalize, Wise and others suggest, they would
gain more respect from the public and earn the autonomy needed to
improve schooling (e.g., Wise 1994). The logic of professionalism is very
appealing with the explicit parallels to the professionalism of mcdicine
(Starr 1982). It links mechanisms within schooling (who controls
decision-making) to the public status of teachers and the politics of
schools. Professionalism appears to be politically astute.

Professionalism, however, is not likely to be a successful gambit in
schooling, for several reasons. Most importantly, professional ideclogy is
politically unpalatable in the late twentieth century. Trying to use
professionalism misunderstands the historical context for thc ideology of
expertise and its widespread (political) success a century ago.
Professionalism in the form of high-status, science-based occupations like
medicine and engincering was one response to the chaos of
industrialization and changing class structure (Wicbe 1967). Its carly
proponcnts argucd that the complexities of modern life required technical
expertise 1o solve public policy and practical prablems. Howevecr,
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professions include more than high-status jobs, with occupations as
diverse as architecture and craft work like plumbing. A profession

‘ typically involves three dimensions: a claim to specialized expertise,
some informal or formal credentialing to control entry into the
occupation, and autonomy on the job (Friedson 1984). Classroom
teaching falls partway among all three dimensions. Classroom teaching
does invc ' 7e some skills that few could walk in off the street with, but the
general public has far more knowledge of what happens in classrooms
(and is more willing to make second judgments of teaching) than fields
like surgery. Long-term teaching requires credentials, but many school
systems hire uncredentialed personnel on an emergency basis. Finally,
public schools operate as loosely coupled organizations (Weick 1976):
Most teachers can shut their doors in the face of some supervisory
directives, but material conditions (such as the textbooks available)
circumscribe their autonomy on the job, and they face other demands they
cannot ignore, such as the official curriculum and standardized tests. We
should see the ideology of professionalism thus as attempting to emulate
a relatively small slice of all occupations with professional traits rather
than, as is typically assumed, making teaching a "real" profession.
Teaching already is a real profession, though one with less claim to
specialized expertise and less autonomy than advocates of teacher
professionalism would want.

Professionalism theories today appeal to an outdated ideal of insularity

and ascendant authority. The worst excesses of school bureaucracies

0 today stem from successful professionalism, albeit not in the classroom.
Superintendents at the turn of the century argued that schools needed to
be away from political battles that would harm the integrity of school
systems. Creating an autonomous professional unit (a central school
office) would improve administrative efficiency and rid schools of
corruption (Tyack 1974; Tyack and Hansot 1982). Their success
accelerated the bureaucratization of urban school systems. Today,
however, professionalism is no longer unquestioned. School
administration has credentialism and relative autonomy on the job, but
not as much claim to specialized expertise as sixty or seventy years ago.
Not only are North Americans far more skeptical of professional authority
than fifty years ago (as discussed earlier), but capital mobility is
impinging on professional authority in a wide range of fields. The
parallels made between teacher professionalism and medical
professionalism is jarring. One cannot today call medicine an autonomous
profession when doctors are complaining that clerical workers and
financial officers in health maintenance organizations are limiting their
clinical decision-making (Bodenheimer 1996).

In addition to ignoring the historical decline of professionalism,
arguments for advancing teacher professionalism undermines democratic
control of schools. As Strike (1990: 362) notcd, "Professionalism is
nondemocratic in that it appeals to political values other than those of

‘ popular sovereignty to legitimate its authority." Peer revicew of teaching
(e.g., Hacfele 1992) is a casc in point. Civil rights activists may not want
tcachers to have virtually unlimited autonomy in the ¢lassroom. Bob
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Peterson (1997: 4) explained, "A potential problem with the strictly
professional union approach [to accountability] . . . in many urban
districts has distinct racial overtones. Is peer evaluation the exclusive
province of teachers and administrators or should parents and community
members play a role?" Especially as the teaching force's demographics
diverges from those of students and parents (Justiz and Kameen 1988),
relying on professional-only evaluation may insult parents of a school
who expect a role in school governance. Having an expertise-based
evaluation system conflicts with U.S. traditions of democratic control,
upon which civil rights activists have based advocacy of school
governance councils. Some critics of standardized testing, such as Wilson
(1996), point to British school inspections as an alternative to statistical
accountability. The heart of the British inspection system, however, was
until recently a self-perpetuating corporate body selected by and from
experienced teachers. One may (as Wilson did) use school inspection to
point out the problems in high-stakes accountability. One may not,
however, successfully import the insular assumptions of professionalism
to late 20th United States public schooling.

Professionalism is the dominant alternative to standardized-test-based
accountability. Other critics of standardized testing-based accountability
may not be as explicit as Wise in their advocacy of professionalism, and
they may not agree with his proposals to limit entry into high-status
positions in teaching. Still, they argue for more decision-making power in
the classroom and school and see the bureaucratization and centralization
of authority as one of the reasons why standardized testing is flawed.
Thus, Kenneth Peterson (1995: 4) argues that one of the key principles in
teacher evaluation should be to "place the teacher at the center of
evaluation activity." In that respect, the professionalism label is a usefu!
heuristic device for understanding opposition to standardized testing.
Despite its intriguing hypothesis (that status and autonomy are the key to
educational reform), professionalism is uniikely to supplant high-stakes
accountability because it is politically untenable.

Morcover, professionalism addresses primarily concems inside
schools (autonomy of teachers). Publicly, professionalism only changes
the superficial aspect of teacher status, not the public dissatisfaction and
disconnection which schools face more broadly. Several historical
changes have fragmented what is supposedly a common public
commitment to education. The aging of the population since the height of
the baby boem has shrunk the political power of parents. In addition, the
civil rights movement and a political coalition of fundamentalist
Protestant organizations have stripped school officials of any broad
political consensus. Finally, the fragmentation of urban politics and
suburban growth has encouraged continued racial and class segregation
(albeit in new forms), making common interests in broad school policies
difficult (Katznclson and Weir 1985). While I doubt professionalism's
proponents would ever claim that it is a panacea, they have nonetheless
pinned their hopes for dramatic school reform on a medel that would not
solvc the major problems of school politics today.
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The Ground We Stand on

Like the expansion of Israeli settlements in occupied territories, the
continuing spread of standardized testing has created "facts on the
ground" which have transformed both schools and the politics of
education. To ignore the educational landscape around us, or to wish it
would go away, is unproductive. Those who disagree with the
assumptions of high-stakes, testing-based accountability must
acknowledge that standardized testing is likely to become even more
prominent in the short-term. This understanding should not prevent
advocates from fighting the trend where possible. Local victories against
high-stakes testing are important both to the children involved and also as
a standing alternative to technocratic accountability. Nevertheless, we
should see clearly what is and is not possible in the near-term future.

The Future Growth of Standardized Testing

Standardized testing connected with high-stakes accountability
systems is likely to become more prominent in the next five years in the
majority of states. The Education Commission of the States (1997)
recently reported that almost half of all states have implemented or are
planning public accountability systems using statistical measures. Some
additional states may use the national tests advocated by President
Clinton (if the tests exist). Some like Tennessee will design their own
accountability mechanisms. Others like New Jersey will create a set of
content standards with the promise of new tests and accountability tied to
the content standards. The federal government and states will then spend
millions of dollars developing tests, field-testing them, and supporting
their use. In the meantime, popular news sources will continue to report
annually the average SAT scores and tests currently used in local
jurisdictions. Within five to ten years, some states will begin the
mandated use of exams replacing or supplanting current off-thie-shelf
commercial tests.

Moreover, the political debate over tests is likely to center around the
federal relationship between Washington and the states or (with
privatization) public oversight of private schooling. For the duration of
President Clinton's term, the administration is likely to support national
tests, and governors who dissent (like Virginia's outgoing Governor
George Allen) will do so not because they disagree with high-stakes tests
but because they wish states to design their own independent standards. If
federal courts, using Agostini v. Felton (1997), allow tuition voucher
programs to proceed, state legislatures may contemplate mandatory use of
high-stakes testing for private schools accepting public funds. The debatc
would then shift to public control of private educational institutions. A
vision of the future debate may be Ohio Association of Independent
Schools v. Goff (19906), in which a federal appeals-court panel concluded
that Ohio's requirement to test private school students was constitutional.
Those who disagree with all high-stakes testing will be at the margins of
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debate in the near future, except where they make alliances with others
(as in the Congressional fight over national tests).

Limits on High-Stakes Testing

High-stakes testing has some significant weaknesses, despite the
near-term growth we can expect. Some of the same dynamics which have
limited the accountability use of performance-based, open-form testing
will also shape standardized testing. Simply put, developing tests is
expensive. The Tennessee legislature recently delayed the implementation
of new subject tests for high school students to use in the value-added
statistical system because, according to the bill's sponsor, the state could
not afford the $10 million development cost (Educational Improvement
Act Amendments 1997; Finn 1997). In addition, political adversaries may
well use the management and pedagogical problems of new testing and
accountability systems as a pawn in broader partisan battles. California's
recent educational history is a case in point. Questions about the utility
and propriety of performance-based tests combined with the expense of
development and testing to kill the California Learning Assessment
System. The governor, state superintendent, and legislature at the time
were at odds over the purpose of the system, and that political conflict fed
a controversy started by conservative critics over the ideological content
of the tests, dooming the largest experiment in performance-based
accountability to date (Kirst 1996; McDonnell 1997). Observers of merit
pay have noted that political dynamics involving fairness and incentives
to cheat typically kill merit pay systems (e.g., Glass 1990). The same may
happen to the next generation of high-stakes accountability.

Contraction of the Meaning of " Public"

Despite the weaknesses of high-stakes testing, the short-term
consequence of more standardized testing may be intensified criticism of
public schooling and cynicism about the purposes of public educational
systems. Schools need to be "public"” in the sense of public involvement
and political commitment (Fine 1991: Chap. 9; Katz 1992). However, the
ranking of schools and teachers is inherently a zero-sum game, and not
cveryone can be above-average. Seeing school performance in such
terms, divorced from classroom practice and public policy, ma'ies both
meaningful praise and criticisim of schools very difficult. Moreover, the
constant reinforcement of the myth of declining school performance will
continue the erosion of support for the good schools that exist and make
intense discussion of the needs of children more difficult.

Return to Table of Contents

Where To Go

Some alternative models of accountability may reverse the destructive
tendencies of statistical accountability systems, both in political and
practice terms. Reconstructing public education in its best sense
(schooling for children, their families, and the public) requires connecting
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schools in a meaningful and explicitly political way with broader
communities. In the same way that the developinent of the Central Park
East elementary and secondary schools under Deborah Meier's leadership
required both bureaucratic support and political connections to survive
and thrive (Fliegel 1993; Meier 1995), so other schools and school critics
dissenting from the current accountability trend must craft an alternative
support structure, both within and extending beyond public schooling.
Sizer (1992) argues for opening up schools to external evaluation for
pedagogical reasons, to keep teachers in touch with reasonable
expectations of what students should do. In addition, allowing friendly
critics into schools serves an explicitly political purpose, giving
community members a concrete sense of what happens in schools. No
statistics can substitute for the type of immediate contact such external
evaluation provides.

Permitting external evaluation is difficult today. Allowing strangers
into schools is threatening because it erodes, at least on a symbolic level,
the commitment to professional autonomy which administrators have
maintained for almost one hundred years. In practical terms, it requires
balancing the legitimate needs of teachers for enough time to plan and try
out ideas against the interests of parents and the public to know what is
happening in schools. In systems where many teachers may be from
ethnic and racial groups different from their students, the tension between
teachers and parents may be real, and letting parents into evaluation may
be politically tricky (B. Peterson 1997). Yet educators must acknowledge
the need to move beyond professionalism as the primary route to support
for public schools. Isolating the workings of schools from the public has
done teachers and administrators a disservice in the long term as
professionalism has declined as a successful route to status and
autonomy.

External community evaluation is not the only conceivable way of
crafting alternatives to high-stakes standardized test accountability.
Others might meet the same needs (e.g., Bernauer and Cress 1997).
Common to solving the political problems of accountability are the
following three requirements:

® Accountability should encourage deeper discussion of educational
problems. Student performance should be the starting point of
educational politics, not an occasion for political opportunism or
crude comparisons. Statistical accountability, with the centralization
of statistical production and dissemination through popular news
sources, encourages oversimplification rather than a more extensive
public discussion.

® Accountability should connect student performance with classroom
practice. Statistical accountability, with the abstraction of student
performance into numbers without context, removes classroom
practices from the discussion of educational reform.

® Accountability should make the interests of all children common.

L
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This sense of commonality is the best meaning of "public” in public
schooling. Statistical accountability systems intensify educational
triage, encouraging schools to isolate and devote fewer resources to
students whom schools judge as difficult to teach. Politically,
statistical accountability systems divide the interests of schools and
communities through competition for prestige and resources.

No one should pretend that accountability is without conflict or
unproblematic. We should face those conflicts and issues directly,
however, instead of hiding behind existing standardized testing. Some
parents and others may well see statistical comparisons as a primary way
for them to gauge school programs and children's education, or as a way
to advance specific interests. For example, parents of students with
disabilities and disability advocates face real quandaries over
accountability. On the one hand, high-stakes testing has created incentives
for segregating students (McGill-Franzen and Allington 1993). On the
other hand, the national rhetoric emphasizing achievement for a// students
has provided a lever to criticize the omission of students with disabilities
from assessment systems, to craft new federal law encouraging inclusion
in assessment, and to create guidelines for state officials seeking to
change assessment practices (Thurlow, Elliott, Ysseldyke, and Erickson
1996; also visit the National Center on Educational Outcomes site at
http://www.coled.umn.edu/NCEQ/). This dilemma is rooted in the tension
between wanting to protect students with disabilities from the deleterious
consequences of high-stakes testing and yet also wanting whatever
accountability systems exist to pay attention to their interests. Those
criticizing statistical accountability systems must understand this and
similar dilemmas of parents and advocates. Changing attitudes and
assumptions, while protecting what many see as important in statistical
accountability, requires modeling of worthwhile alternatives and
small-scale demonstrations that are explicitly political. Over time, if not
immediately, schools need a plausible, fair way to evaluate school
improvement. With enough local models of alternative accountability,
then perhaps the dynamics of educational politics at state and national
levels can change to become broader, connect with classroom practices,
and require more than sound bites. Without those concrete examples,
however, the domination of crude statistical evaluation of schools will
continue, to the detriment of schools, children, their families, and the
public.

Return to Table of Contents

Acknowledgements

[ am indebted to Gene Glass and anonymous reviewers at Educational
Policy Analysis Archives, Brian Balogh, Douglas Fuchs, and the students
in my masters history of education class for contributions to my thinking
about this subject. I am solely responsible, of course, for the
mterpretations here and the accuracy of detail.

Notes

J



EPAA V 6 N i Dom: The Political Legacy of School Accountability Systems http://olam.cd.asu.cdu/cpaa/v6nl.hi

1. I mean by standardized tests those administered in whole-group

settings with quantifiable results. These include multiple-choice tests

‘ and also performance-based tests whose results are reportable in
quantifiable terms. Thus, Advanced Placement exams conducted by
Educational Testing Service are standardized tests for the purposes
of this article because, even though parts of the test are
performance-based (such as essays), the essays are scored by a
quantifiable rubric system and the whole test reported on the
company's 1-5 scale for such tests. Moreover, reporting scores by
numbers allows the simplified public discussion which is my focus
here. For an introduction to Lauren Resnick's advocacy of
measurement-driven reform, see Simmons and Resnick (1993). For
issues involved in Kentucky and Arizona (respectively), see Jones
and Whitford (1997) and Noble and Smith (1994).

2. An anonymous reviewer noted that the line between practice and
political legacies is fuzzy. In many ways, the debates over census
undercounting and the consumer price index are also debates about
the political rhetoric of the reapportionment process and future
support for government entitlement programs. Nonetheless, the
distinction between the two legacies is a useful heuristic device for
explaining why the literature on perverse incentives of high-stakes
testing does not address the critical issue of school politics.

e 3. According to the Vanderbilt Television News Archives, the
following broadcasts discussed standardized test score levels
between 1968 and 1987: October 28, 1975 (ABC, CBS); November
17, 1975 (CBS); August 23, 1977 (ABC, CBS); August 24, 1977
(ABC, commentary); September 1, 1977 (CBS, commentary);
September 21, 1982 (CBS); September 19, 1984 (ABC); January 9,
1985 (NBC); January 26, 1985 (CBS, NBC); September 22, 1987
(NBC). The search terms included "standardized and test*," "test and
scor®," "SAT and scor*," and "SAT and (college or scholastic)."
Excluded from this list are stories about the alleged discriminatory
nature of tests.

4. T agree with Stedman (1996a, 1996b) that schools are not as good as
they should be. Those problems do not mean the myth of declining
quality is true: schools have been inconsistent and too often
mediocre for many years.
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Lyle V. Jones
University of North Carolina
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Sherman Dorn presents compelling reasons why we must attend to the political
legacy of educational reform when thinking about the pros and cons of national school
achievement tests. He emphasizes the ambiguities that surround the targets for
accountability: public schools as institutions, teachers and school administrators,
students, public policy, etc., many of which cannot be well served by a single index.

Dorn's case is bolstered substantially by a case study of the (failed) efforts in
Great Britain, following the passage of the Education Reform Act of 1988, to establish
mandatory national tests (see Black, 1994). Recently, I have argued that we are failing
to adequately consider the lessons from Britain and from other sources as the nation
continues to move towards a program for national testing (Jones, 1997a, 1997b).

6 Dorn reminds us that an apparently objective notion of a statistical accountability
system serves to divert discussion from the purposes of schools and the means by
which those purposes may be fulfilled. He correctly concludes that there is high risk
that "the domination of crude statistical evaluation of schools will continue, to the
detriment of schools, children, their families, and the public."
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Search as one may, one encounters redundant /ibraries of treatises and guides on
lest uses and even misuses--including uses in policy. I had searched in vain for a
critical, contextualized, discussion of high-stakes testing. It seemed merely to be an
accepted fact of life. A critical reading of the history and distortions of
accountability-as-performance-testing apparently did not exist, until the appearance of
this article. Sherman Dorn has done education a good turn with his analyses in "The
Political Legacy of School Accountability Systems." Special virtues in this piece
include Dorn's clear-headedness about professionalism, sensitivity toward the history
and formation of educational discourse, the importance of community context and
diversity, and, generally, a steadfast refusal to see in history an inevitable progress.

Dorm's work will be especially helpful in the preparation of an article about
0 accountability in the rural context, which a colleague and I are just beginning.

Accountability, it seems, is needed because schools have become so remote from their
publics, and the social construction known as the public is itself losing coherence.
Rural schools are allegedly very close to their "communities" (their public).
Widespread evidence for this claim is much thinner than one would suspect, but in
most rural schools, faculty and staff are nearly all local people who interact continually
with one another in social and civic encounters outside the school walls. Perhaps this
sort of informal phenomenon is what constitutes the oversight for which accountability
schemes are intended (unconsciously, of course, in the minds of the framers of such
schemes) to substitute. If this is so, the substitution is particularly unsuited to the
terrain of rural existence.

Dorn is especially to be thanked, as well, for not demonizing tests. Standardized,
norm-referenced tests are both the products, and the poor innocent victims of the
technocratic worldview. They are not going away anytime soon, and they can be
theoretically helpful in understanding the pattern of a child's accomplishments. Dorn
notes the utility of some of these tests for parents of special needs kids; the truth is that
most parents could profitably take a similar interest and discover a similar utility. Most
teachers of my acquaintance do not, however, find aggregatc classroom or school
results particularly helpful. They understand the game and they are cynical, widely.

The one usage for which norm-referenced tests, among the gamut of all
. "standardized" instruments, exhibit wondrous utility is quantitative research. But, of
course, burcaucrats, politicians, and government functionarics (a.k.a. "policy makers")
have even less respect for researchers than for teachers. Morc's the pity; but this is a
very usefud article for those with the institutional leisure to write and think about
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Stephen Arons, author of Compelling Belief: The Culture of
American Schooling (Ambherst: University of Massachusetts Press, 1980),
is one of the most articulate and influential critics of the educational
Establishment from the secular Left. In his new book, he takes on the
Clinton Administration's efforts to establish national outcome
standards--Goals 2000--which he describes as "comprehensive,
centralizing, and insensitive to the diversity of goals that students,
families, and communities bring to education. Through the use of federal
grants and state regulations, it aims to bring every school in every school
district in every state into conformity with politically prescribed standards
of what should be learned by every child" (page 4). Arons warns that
"[o]nce accepted by the public, Goals 2000 will change the balance of
power in schoolhouses and courtrooms in a way unlikely ever to be
undonc. That change in schooling will very likely undermine the freedom
of inteliect and spirit that has been so essential to the American
experience” (page 98).

‘ Over against this threat, Arons sets what he considers the cqually
menacing cfforts of the "Christian Right" to gain control of American
schooling in order to undermine freedom. This accusation isn't
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documented or argued, simply asserted over and over. ls it true that James
Dobson (the current bete noir of Progressives) wants to take over the
public schools? No, in fact he is calling for vouchers so that parents who

@ wish them can choose religious schools "without financial penalty" as an
alternative to public schools. Does Dobson want to reinstitute "school
prayer" in the Engel v Vitale sense? Not at all; he recently disavowed
that, and wrote that students should be as free to use religious speech as
they are to use political or other opinion speech, and no more. The reality
is that the "education establishment" which Arons opposes has created the
specter of foaming-mouthed ultra conservatives invading the public
school, shrine of the American civil religion, to justify its continuing
monopoly.

Arons describes a number of recent controversies in which the
establishment and the religious Right have struggled over control.
Missing from his roster of combatants is the secular Left, which has in
fact won far more of the battles to influence the content of the curriculum
on issues like sexuality and multiculturalism. It would presumably have
been difficult for Arons to admit that the leading cause of resistance by
parents to what goes on in public schools has grown out of these victories
by the secular Left to shape the message those schools offer. But for
Arons, apparently, nothing the Left can do poses a threat to freedom.

Libertarians on the Left, like Arons, are in a difficult position. Most
of those who agree with them about the dangers of a government
monopoly of education and a strong government role in setting goals for
schools are very unwelcome allies: they are conservative Christians

‘ whose views they find highly distasteful.

Among the most frequent targets are secular humanism, the
separation of church and state, Darwinian evolution, sexuality
and health education. There is little tolerance for any worldview
other than that of heterosexual, white, middle-class Christians
of Western European origin; little respect for freedom of
expression among students and in student publications; and in
general, antagonism toward teachers and students who try to
explore and evaluate life's most challenging problems of
personal, social, or moral conduct. (page 55)

On the other hand, Arons also wants to distance himself from the
critics of religious conservatives, as when he points out that People For
the American Way's report on censorship efforts "did not even mention
that the original selection of textbooks--by statewide, politically created
government agencies in twenty-three of fifty states, for example--is as
much an act of censorship as the effort to remove those materials once
they have been selected" (page 57).

So whom does Arons like and admire? Groups of parents and others
who hold contrarian views about how they want their children educated,
like the Satmar Hasidim in the Kiryas Joel casc in New York State, who
can be romanticized because they are exotic and do not relate to anything

. that can be perceived as threatening potentialitics in American life. But
not conservative Catholics and Protestants, the people who supported Pat
Robcrtson. Unfortunately for his proposal to "re-constitute American
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schooling" on the basis of community and the free-exercise of conscience,
it is obvious that the great majority of new schools that would spring up
under a free and equitable system of educational funding would be based
on religious convictions that most Progressives would find very
distasteful indeed. That's what freedom's about.

Arons's opposition to centralization does not lead him to support a
return to more local control of schools, which he sees as equally
unfavorable to freedom: "like Goals 2000, local control can secure neither
freedom of intellect and belief nor equal educational opportunity in public
schools. It can advance neither the empowerment of parents and
communities nor the professionalism of teachers. It can neither reduce
unnecessary conflict over matters of conscience nor increase the overall
quality of education available to American children" (page 103).

So what does Arons want? He has four concrete and sensible
proposals: school choice, school and teacher independence from
government regulation of instructional content, a right to publicly-funded
schooling, and equity in funding (page 144). These proposals deserve to
be spelled out, and the appropriate cautions (consumer protection, for
example, and equal access) and nuances inserted. It would have been
helpful if Arons--a legal scholar--had confronted the difficult legal issues
that would arise under a system of real educational freedom. For example,
should schools be entitled to discriminate on the basis of religion,
philosophy, sex, or race in admitting pupils? In hiring staff? In dismissing
staff who exercise their "academic freedom" in ways contrary to the
distinctive character of the school? If not, how can schools preserve this
distinctive character? And if they cannot, will real choice exist for parents
who want schools with such a character, and for teachers who want to
teach in such schools? What about the pupil who questions received
authority, in a school which has been chosen by parents and teachers who
want education based upon such authority?

Arons devotes almost no effort to justifying his proposals or to
showing how they might be worked out, but turns immediately to calling
for a national discussion that would, he believes, lead us to a new level of
understanding and an education amendment to the U.S. Constitution.
Although conceding that this might "seem an unfavorable time because
the Education Empire and the Christian Right continue to be locked in
battle over ideology, power, and self-interest in the schools" (page 148),
Arons insists that "ordinary citizens" can and must "seize the
constitutional moment and depoliticize public education" (page 145). It is
exceedingly hard to see how such a discussion could--or should--take
place in a democratic society without being "political,”" nor does Arons
offer any suggestions about how it might take place, or under whose
sponsorship. A sort of communitarian fuzziness afflicts this erstwhile
Libertarian.

Short Route to Chaos 1s unfortunately not an cspecially convincing
case for the dangers of government control of education through national
standards. That such a case could be made, there can be no doubt, but it
would have to show how such standards would enforce more conformity
than already exists as a result of professional norms and the economics of
textbook publishing. In fact, comparative studies have found that schools
m France and other countrics with national standards enjoy more real
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autonomy than do schools in the United States, subject as they are to
oversight and interference by more than fifteen thousand local school
boards. Of course, in France and most other democracies parents can
choose publicly-funded non- government schools for their children,
including religious schools. This support for freely-chosen
community--for which Arons makes an eloquent case--does not appear to
conflict with the national education standards which most of these
countries have also adopted.

Americans are re-assessing a system of schooling which makes less
provision for conscience and community than do those of other countries.
Most of the impulse for this reassessment comes from the disenchantment
of parents with the quality and with the prevailing secularism--rather than
religious neutrality--of public schools. Stephen Arons brings an important
contrasting perspective which reaches the same conclusions from a very
different starting point. It seems likely, however, that it will continue to
be through Compelling Belief rather than Short Route to Chaos that his
voice will be heard.

* Stephen Arons responds to this review in the next article.
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of Schools in Six Nations and Educational Freedom in Eastern Europe
survey current policies and controversies. His forthcoming Minority
Languages in Schools considers how twelve industrialized nations
educate the children of immigrants. Dr. Glenn directed the Massachusetts
Department of Education's equity and urban-education efforts for more
than 20 years and continues to work with educational systems in the
United States, Eastern and Western Europe, and the Middle East on
policies to balance common standards with school-level autonomy and
choice by parents and teachers.
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Planting Land Mines In Common Ground:
A review of Charles Glenn's review of
Short Route To Chaos

Stephen Arons
University of Massachusetts at Amherst

Abstract Arons responds to what he considers to be Glenn's
misrepresentations of the tone and content of Short Route To Chaos. He
writes that Glenn "appears to be attempting to construct the book's
message into just one more salvo fired in the endless school wars. It is
anything but....Reading Glenn's review, one is left with the impression
that the book is a Christian-bashing, left-leaning, work of communitarian
fuzziness in which a legal scholar unaccountably refuses to confine
himself to ... technical explication of exist'ng constitutional doctrine." In
his response, Arons affirmatively sets out some of the book's main themes
of political /cultural conflict over standardized schooling, corrects some
of what he sees as Glenn's misundertsnadings, and notes that the book
itself invites readers to eschew partisanship and recognize that there are
deep structural problems in American public education. In closing, Arons
uses an example of Glenn's partisan misunderstanding that leads Arons to
recommend to the reader that it would be better to read Short Route to
Chaos for oneself.

. Onc of the central themes in Short Route To Chaos suggests that
unless Americans step back and get some perspective on the current
school wars and the endless rounds of school reform fads, we arc destinea
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to keep repeating the nearly neurotic cycle of conflict that has
characterized public schooling since the mid-nineteenth century. This
conflict is unnecessary, culturally corrosive, and increasingly destructive
of school quality; and the book discusses frankly the ugly side of these
battles. Having done so, Short Route To Chaos invites the reader to put
aside partisanship long enough to see that there are deep structural
problems in American public education which are themselves a primary
cause of this perennial conflict over the content of schooling.

Early in the book, while stories of the school wars are still being told
and the analysis of their causes has not yet become the focus of the work,
I try briefly to deal with the problem of holding a mirror up to the
unseemly spectacle of the American preoccupation with school wars.
Noting that the Christian Right has been very successful at exploiting the
weaknesses in public education structure, the book states:

But the Christian Right meets its match in an education
establishment artful at demonizing its opponents and willing to
resist virtually any attempt to change the ideclogy and practices
of the public schooling to which it owes its existence...

So effectively do these two giants demonize each other, and so
distorted has the public debate over schooling become as a
result, that it is difficult to discuss the attack by the Christian
Right or the defensiveness of the education establishment
without seeming to insult large numbers of well-intentioned
people on both sides. 'Right-wing Christian' is to most Christian
fundamentalists, for example, as 'tax-and-spend liberal' is to
many other Americans of good will: a label, a stereotype, a
mischaracterization of citizens trying to improve the quality and
meaningfulness of public schooling for their children and their
community.

It is essential to get beyond the demonization and polarization,
and to put in perspective the partisan attacks on public
schooling and the hackneyed defense of the status quo there.
Americans with conflicting but sincere views about schooling
need to admit that some leader . ~~ each side have been willing
to misuse the legitimate cor - .is of their constituents....

But it isn't easy to escape the lure of immediate self-interest and
ideological commitment in these conflicts, as Professor Glenn's
accompanying review of Short Route To Chaos makes clear. When what
is at stake is so important, and when both the school wars themselves and
their spoils seem to provide so much satisfaction, even the most astute
may find it difficult to sec beyond the end of their own agendas. If the
book is an invitation to cease politicizing American education for a
moment and to look squarely at the structural problems of public
cducation, then Glenn has either not understood this invitation or has
intentionally chosen not to take it up. This is an unfortunate posture for a
scholar, though it is complctely understandable in a partisan.

The U.S. Supreme Court wamed of the problem of politicized
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schooling and the chaos of conflict long ago in West Virginia v. Barnette:

As governmental pressure toward unity becomes greater, so
strife becomes more bitter as to whose unity it shall be.
Probably no division of our people could proceed from any
provocation than from finding it necessary to choose what
doctrine and whose program public educational officials shall
compel youth to unite in embracing.

More than fifty years later, as the state and federal governments
begin trying to standardize American education along the lines of the
Goals 2000: Educate America Act, the bicter, predictable strife continues
and increases. Among its chicf casualties has been freedom of conscience
in education--the individual liberty to follow an internal moral compass in
setting a course for a meaningful and fulfilling life. Undermined as well
has been the building of community, which most teachers and families
believe to be essential to successful schooling. Hence the subtitle of Short
Route To Chaos: Conscience, Community, and the Re-Constitution of
American Schooling.

[ argue in Short Route To Chaos that schooling has become so
burdened with unnecessary conflict that it is becoming increasingly
dysfunctional. It is therefore in all our interests--not just the Christian
Right or the secular left--to reduce the level of political/cultural warfare
over schooling. This is analogous to reducing the level of conflict over
religion 200 years ago when the Bill of Rights adopted the requirement of
separation of church and state.

Another important theme of Short Route is the importance of
focusing the public debate on the principles by which public education
should be organized, rather than on the specific programs or proposals
advanced by one partisan group or another. That is why the book stresses
the "constitutional” level of reform, suggesting an extended national
dialogue on an education amendment to the U.S. Constitution. Under the
present conditions, to debate vouchers or charter schools or
decentralization or home schooling would be to fall back into the old
cycle of partisan conflict. But once we agree on fundamental
principles--or at least start discussing them civilly--the appropriate
mechanisms for achieving them are likely to become clear and to come
within our reach.

Glenn ignores this themt s well, apparently preferring to criticize
Short Route for not providing a detailed defense for what he imagines |
would advocate as a suitable program, vouchers. Given Glenn's past
thoughtfulness about matters of education policy, it would have been
more useful for him to have joined instead in a discourse about the basic
principles underlying vouchers, rather than the programmatic details of
this or any other program that might cventually be advanced. Here is what
the last chapter of the book says about the difference between principles
and programs:

...a constitutional amendment for education cannot spell out a
particular program for schools. It must, like the Bill of Rights,
be based upon a few principles which specify government
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powers, secure fundamental freedoms, and establish the ground
rules under which particular programs may be created, put into
0 service, and judged for their constitutionality. (p.149)

Perhaps professor Glenn took umbrage at the book's introductory
comment that "It is...my intention to suggest how the American people
themselves--not limited by the current views of their political
representatives, education experts, and constitutional courts, and quite
apart from 'politics as usual'--may achieve a re-constitution of schooling
adequate to strengthen both conscience and community in public
education.” (P.10)

Glenn's misunderstandings and misrepresentations extend stili
further. He claims that Short Route does not make "an especially
convincing case for the dangers of government control of education
through national standards." Glenn can be forgiven for not agreeing with
Theodore Sizer's estimate that "Arons' argument is politically very
incorrect, but devastating." But it appears that he has not read the chapter
in which the argument he dismisses is centered, "Renouncing Qur
Constitutional Heritage." More interesting, however, is what Glenn would
consider to be the basis of a convincing argument: "it would have to show
how such standards would enforce more conformity than already exists as
a result of professional norms and the economics of textbook
publishing."By this standard, I suppose that a theocratic state would be
acceptable as long as the majority of its citizens shared the religious
beliefs of their rulers.

@ The primary danger of government control of school
content--through politically-defined education standards, testing
programs, or other means--is not conformity. The danger is that in giving
government at any level the power to control school content, we invite
endless and destructive political conflict over whose idea of good
education will be adopted by the state. That, in effect, is what the
Supreme Court meant when it declared, in the Barnette case, that the
"ultimate futility of...attempts to compel coherence is the lesson of every
such effort...Compulsory unification of opinion achieves only the
unanimity of the graveyard." Moreover, in empowering government to
control school content we risk renouncing a constitutional heritage which
holds that, in matters of intellect and belief, government has no proper
role beyond protecting individual liberties. That, to quote professor
Glenn, is "what freedom's about."

There are other themes in Short Route To Chaos that Glenn either
ignores, misunderstands, or misstates--that American public schooling
has already been re-constituted by state and federal laws adopted without
meaningful public debate; that conscience and community are not
mutually exclusive but mutually dependent; that schooling is much more
like religion than it is like economic policy or public policy; that the
Christian Right and the Education Empire are equally destructive and
unattractive in their campaigns to get or hold power over schooling; and
that the Education Empire--including Glenn--is more a part of the

' problem than of the solution.

Reading Glenn's review, one is lefl with the impression that the book
is a Christian-bashing, left-leaning, work of communitarian fuzziness in
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which a legal scholar unaccountably refuses to confine himself to the kind
_ of technical explication of existing constitutional doctrine that a
conservative Christian could use for partisan purposes in the school wars.

@ I don't mind controversy; and argument is my stock in trade. But knowing
Charles Glenn's past commitment to freedom of conscience and to
equality of educational opportunity, I expected a more thoughtful dissent.
In closing, therefore, I offer one example of partisan misstatement that
particularly galled me and that, I hope, illustrates why it would be better
to read Short Route To Chaos for oneself than to be satisfied with Glenn's
dismissive and combative review.

Glenn criticizes the book for trashing the Christian Right but
admiring the Satmar Hasidim of New York "who can be romanticized
because they are exotic and do not relate to anything that can be perceived
as threatening potentialities in American life. But not conservative
Catholics and Proiestants,..." Here is what Short Route To Chaos actually
says about the Satmar and the Kiryas Joel case:

The Court simply could not accornmodate the legitimate claims
of the Satmar and simultaneously uphold the principles of the
Establishment Clause. But had it been parents instead of
governments that chose where each child attends an approved
school, the Court's dilemma would have dissolved.

Without such a structural change in schooling, however, any
accommodation acceptable to the Satmar and approved by the

e Court would have been so narrowly drawn that it would likely
be virtually useless to other communities--including many
Christian fundamentalists, who are no less entitled to respect for
their community and religious values than the Satmar [emphasis
added]. The lesson of this long struggle therefore seems clear.
Public schools are presently structured so that they become the
enemies of private conscience and the building of communities
of belief. Making it easier for schooling to be consistent with
any community's most basic beliefs is a problem that can be
solved by restructuring public education, not by reinterpreting
the First Amendment.

Whether by design or by inadvertence, Charles Glenn has
misrepresented the tone as well as the substantive themes of Short Route
To Chaos. In so doing he appears to be atiempting to construct the book's
message into just one more salvo fired in the endless school wars. It is
anything but. The school wars are ugly; and they do bring out the worst in
many well-intentioned Americans, as they undermine the quality of
schooling and the vitality of both conscience and community. If we are
ever to ameliorate this destructive conflict, we must have a truce just long
enough to see how needlessly we are pitted against each other by a school
structure that simultaneously apportions freedom of choice according to
wealth and requires majority consent for the exercise of individual

. conscience.

There are pragmatic and principled solutions available if we can just

stop planting land mines in what could be our common ground. Perhaps
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Charles Glenn would rather fight than solve problems. But that approach
will get us nothing more than another 150 years of school wars. But if he
so chooses, Glenn has the ability and the experience needed to help call a
truce and to find solutions that respect diversity. Perhaps he still will.

About the Author
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Comparative Issues of Selection in Europe:
The Case of Greece

’ Dionysios Gguvias
Universitv of Manchester

Abstract

This article deals with incquality of access to highcr education in
Greece, and especially, the case of the Metropolitan Area of Athens.
Specifically, 1 deal with a general overview of the debates about
“selection” in the educational systems of Europe, with special reference to
the case of Greece. It is argued here that in those levels of the educational
"ladder" where the degree of specialisation and the need for individual
selection is insignificant, inequalities cxist, but are not profound. On the
contrary, in the upper levels, and especially as the time to enter (or to be
trained to enter) the labour market comes closer, students' success
depends much more on externally assessed examination performance and,
therefore, a more rigorous selection process emerges--a process that is
decisively influenced by the labour- market requirements and limitations.
Finally, an extended examination of the evolution of the Greek
school-system and the changes in examination practices, and the
relationship between the structure of the school system and the
job-market, will be attemipted.

General Framework
During the 1950s and 1960s, the study of cducation-- until then
‘ dominated by the traditional "individualistic" values of "cxcellence" and
"merit"--became more closcly associated with the social scientific
approach. That is not surprising, if onc considers the context of cducation
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on a global scale, after the Second World War. All disciplines included in
the so-called social sciences domain (especially sociology and
psychology, and very often economics as well) faced highly controversial

0 problems concerning the consequences of the rapid growth in school
eanrolment rates that characterized most countries. The enrolment
explosion at the secondary school level and expanded admissions to
university preparatory schools as weil as tc the university itself have
given rise to questions about the "quality" of students processed through a
system of mass education, as compared to an elitist one. In a selective
system, children are allocated to different types of school at early ages by
means of organisational differentiation. Also at an early stage in their
school careers, grouping practices are employed to spot those who are
supposed to be particularly academically oriented.

Nevertheless, selection is not--as has been argued in the past--only
about "sorting out" the "ablest" or "academically oriented" pupils. At the
same time it is a general social phenomenon, an indispensable aspect of
the existence of human societies. From the employment of a
job-candidate, to the election of a party- leader, selection procedures are
always followed to arrive at a final choice. In that sense, selection is not
only unavoidable, but also crucial for every social function. Sociologists
since Durkheim's age have concluded that school contributes to the
continuity of "social balance", by transmitting to the new generations
rules, principles and moral categories, which reflect the society's "views"
about what is good and bad, progressive and conservative, and the like.
The controversy starts when one questions the legitimacy of those values

a and principles as serving specific interests of specific social "groups", or
“classes", or "layers" of society. In an ideal society, only the inherited
abilities of an individual would define his or her position within the social
system, and that could start from the very early stages of socialization,
including socialization to school. However, many factors other than the
ability of the students influence their eventual educational experiences
and attainments. These includes differences in the level and quality of
education available in the country, region, or community in which they
live; differential access to educational facilities according to their social
class, religion, race and ethnic origins; differences in the willingness and
abilities of their parents and others to provide the financial and

psychological support necessary for the maximization of their potential
talents.

Theoretical Debate on the Relation Between Asessment and Selection

As Wood (in Gipps and Murphy, 1994, p.40) suggested, the
definition of equal opportunities includes: 1) equal life chance, 2) open
competition for scarce opportunities, 3) equal cultivation of different
capacities and 4) independence of educational attainment from social
origins.

However, one could hardly ever argue that all the above aspects of
the notion of "equal opportunity” were consistently taken under
consideration in the policy- planning process of various Europcan

‘ educational systems in the past. In cach Europcan country, therc have
developed different types of examination practices, at national, regional
and local levels, based on school or on external assessment, depending on
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the structural elements of each system, and on the relationship between
education and society as a whole.

The move through the centuries, from the monastic discipline of the
Middle Ages, to the "refined" and "noble" ideas of "humanism" and
"cultivated spirit" during the Enlightenment, and then to the intensely
competitive system of hierarchically organized instruction (initiated by
the Jesuits in order to adapt their religious purposes to the progressively
individualistic social climate of the Industrial Revolution), followed
patterns already evident in global societal changes. As Durkheim argued
"it is no accident that competition becomes more lively and plays a more
substantial role in society as the movement towards individualisation
becomes more advanced." (Durkheim [1969], in Karabel & Halsey, 1977,
p.105)

Indeed, the "industrialisation" of the western Europe, and the
enormous expansion of trade on an international scale, influenced the
educational systems by "injecting" into them a more "utilitarian" set of
values, and by making them more open to competition, which it was
thought would enable the "ablest" to prevail.

The unprecedented changes brought on by the Industrial Revolution
had enormous economic, political and broader social effects. The great
mass of people, rising from modest, though rarely very deep, poverty, and
the even greater mass of those pressing below them out of the labouring
poor into the middle classes, were too numerous to be absorbed. They
came to think of themselves increasingly as a "middle class", and not
merely as a "middle rank™ in society. They claimed rights and power;
subsequently, they sought better education for their children. (See
Hobsbawm, 1968, pp.79-96) Moreover, on clearly ideological grounds,
liberal from the 18th century (like Adam Smith) had been calling for
reform in favor of the rising middle classes, and for selection by "merit".
Thus, the "fairest" way to select students seemed to be by the introduction
of a widespread system of examination and certification, which would be
monitored and controlled by various experts bodies at the national or
local level.

In other more centralized educational systems, such as those of
Russia and France, any kind of school selection was from very early on
directly influenced and controlled by the State mechanism. In the former,
the move from the Tsarist "impenetrable polity" to the Bolshevic
"socialist" regime after the 1917 Revolution, ensured that political
manipulation would remain the principal source of change, no mattcr how
great the differences in social philosophy and political goals. (Archer,
1979, pp.284-306) In the latter, the existerice of a highly centralized
bureaucracy from the time of Napoleon, not only offered the most
prestigious professional opportunities, but also affected enormously the
"selection" practices, under a nationally homogenous system of
organization, supervision and certification. Examination practiccs--as
indeed most of the school practices--were "dictated by the Baccalaureat,
circumscribed by the standardised curriculum and supervised by the
Conseil de I' Universite and the inspectorate”. (ibid., p.307)

Systematic criticism of the "distortive” distinction between success
and failure that the examinations produce, started very carly in Europe,
and it reflected functional, methodological and sociological concers. The
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target of that criticism was mainly the "selection" aspect of examinations,
and its "side-effects" on the curriculum, the learning processes (i.e.
promotion of uncritical memorization) and the psychological

e development of each individual pupil (i.e. stress and confusion resulting
from a strong competitive environment).

As far as the curriculum was concerned, despite the widely accepted
principle that the examination content should reflect the curriculum
content, there have been numerous examples of the reversed happening in
the past. The existence of "subject groups" or "branches of study”, of the
upper-secondary school in most of the European systens, reveals the
"dependence" of the curriculum on the examination requirements.
(Polydorides, 1990, p.87) Instead of having examinations assessing the
(achievement in a given) curriculum, what happens is that the curriculum
is "adopted" to the specific requirements and limits that a certain
assessinent system imposes, usually as mandatory rules or guidelines.

In a few words, the advantages and disadvantages of the formal
assessment systems (school-based or "external"), as they have been
identified by the research community (see Broadfoot, 1979; Wood, 1987;
Gipps and Muiphy, 1994) can be summarised as below:

Advantages

® climination of the influence of "luck".
® adoption of different assessment procedures for different student
"potentials".
® homogeneity of practice, since the assessment is made according to
G common criteria.
® cffective administration of procedures.
® smaller danger of confusion in school level.

Disadvantages

® lack of account of the internal school practices.

® very "narrow" perception of the notion of "adequate school
achievement".

® danger of prejudice against certain social and ethnic sub-groups.

® limited "descriptive”, and mainly "interpretive" results, and therefore
inadequate information for remediation or improvment.

In addition, there have been strong arguments against the morc
"extreme” facc of assessment: the standardized tests. As Wood points out,
"the notion of the standard tests a way of offering impartial assessments
of course a powerful one, though if there is not equality of educational
opportunity preceding the test, then the "fairness" of this approach is
called into question" (quoted in Gipps and Murphy, 1994, p.15) Onc of
the concerns expressed frequently by various researchers is that we arc
unlikely to know that we have provided equal opportunities until we get
cqual outcomes. But, if cqual opportunitics rclates to not putting obstacles
in the way of particular groups, it does not follow necessarily that factors

‘ such as interest, diligence, relevant expericnce, sociocconomic, cultural
and linguistic environment will be equal among groups. In other words -
and despite a lack of conscnsus - there seems to be a general
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understanding that formal "equality of opportunity" is not sufficient to

ensure fairness, nor that striving for "equality of outcomes" is sound,

since "different groups may indeed have different qualitics and abilities
e and certainly experiences." (Gipps and Murphy, 1194, p.17)

It is these issues that often raise the problem of "bias" and "validity".
"Bias" is generally taken to mean that "the assessment is unfair to one
particular group or another".(ibid., p.18) Of course this very general
definition does not necessarily address the construction of the various
standardised tests, but rather it stresses the unsuitability of some tests for
specific measurements. In other words, differential performance on a test

"by different social groups may not be the result of bias in assessment; it
might have been caused by real differences in performance among
groups, which may in turn be due to differing access to learning or
differing life experiences. If one accepts that differences in interest and
motivation are considered to be biasing factors, all tests or assessment
methods may be said to have a certain amount of bias. Often in the past,
American policy makers, under the pressure of "affirmative action” in the
last three decades, tried to manipulate test items and devise tests which
favored blacks over whites. Certain kinds of problem are being
encountered recently by English counterparts, in the latter's attempts to
deal with the increasingly controversial issue of "adequately” - and at the
same time "fairly" - assessing the performance of ethnic minorities.

"Validity" is closely related to "bias," although it has a more
"technical" connotation. It is generally seen as the extent to which an
assessment tool - often a standardised test - measures what it claims to

e measure. In that sense, one can easily have a test which, according to
certain criteria ("criterion validation"), may be claimed to be "valid", but
at the same time might be claimed inappropriate, or irrelevant, or
meaningless, to a certain sub-group of test-takers (lack of "content
validity").

Today, in the midst of an international trend towards standardisation
of assessment procedures (see for example the research carried out by the
International Association for the Evaluation of Educational
Achievement), one overriding fact must not be forgotten: differences in
group performance may be due more te the environmental, psycho-social
influences that impinge on groups of pupils, or considerably affect the
content, administration and scoring of tests, than to any sort of hereditary
ability.

School Structures in Europe

Europe today is in the midst of a process of socioeconomic
unification in its western regions and a desperate struggle for national
identification (as an effect of the late 1980s disintegration) throughout its
eastern and south- eastern parts . Despite the fact that onc cannot possibly
speak of a unified entity under the name "Europe,” today), it is of great
importance for onc to sce how selection mechanisms operate in this
geographic whole. From the following brief account, I hope that many

‘ useful comparisons may be derived between the context in which the
Greek educational system developed and cuirently operates. It is hoped
that thesc comparisons help clarify various clements of the Greek system
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and serve as a guide for future analyses of it

Unavoidably, we must focus on Western Europe, due to the
availability of data and the possible familiarity with some of the relevant
educational systems. Moreover, the guiding principles of Western
European systems affected to a great extent the decision-making process
and the orientation of the Greek educational policies in the last 100 years.

Reform movements in Western European education have gradually
gathered momentum throughout the region (Note 1) since the
stock-taking days of the immediate post-war period. All countries without
exception found themselves faced with the same problems. And these
problems all turn on the single fact that the number of children seeking
some form of post-primary education has grown out of all proportion to
the birth rate during the post-war years. As technology has
developmented, the need for greater social mobility has been recognised.
In addition to a "basic" schooling, linked to primary education provision,
it has been commonly held that there must be an "undifferentiated
secondary education, with an integrated curriculum to replace the former
crazy patchwork of differentiation" (Mallinson, 1980, p.67).

Traditional secondary academic schools might be able to withstand
change so long as students were recruited from the same "upper-middle"
and "bourgeois" class, but even then as student protests of the late 1960s
demonstrated-- the curriculum was also compelled in some measure to
conform.

There have been many commonalities in how these systems evolved
to the present day. For example, fees in publicly maintained secondary
schools - at least for the compulsory part - were abolished, and many
independent institutions came to arrangements whereby they also in
certain circumstances could provide free secondary education. All
post-primary schools which still had continued to function as a reminder
of the old "dual system" ("dual" in technical, as well as in social terms)
were upgraded to the secondary level. Flexible arrangements-- under
national, regional or local initiatives--based on the principle of popular
"enlightenment" through liberal studies, have been made in adult
education, and.measures have been taken for the examination and
certification of people who had never before had formal schooling. In
response to pressures from industrial and commercial organizations for
improved links between the formal educational instruction and the
requirements of a demanding working environment, a number of
apprenticeship schemes (in-work training, with part-time attendance of a
vocational course in school) have been set up. Lastly, examination
hurdles formerly placed at the completion of a child's primary school
course to decide to what type of secondary education she or he should
attend, were swept away. Everybody was to have the right to some kind
of secondary education, at least up to the end of compulsory schooling.

Of course, differences between the various systems never ceascd to
exist in certain kcy characteristics: the multitude of alternative "paths"
after basic schooling, dcfinitions of what constitutes "primary" and
"secondary” levels, starting and lcaving age for compulsory schooling,
possible charging of fees at a certain level of schooling, opportunitics for
apprenticeships, degree of centralization of control on administration or
curriculum policy, and the like. Thesc issucs had to be dealt with in cach
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country individually and as quickly as possible since two major problems
arose:

® The post-war baby-boom in combination with the aforementioned
influences caused pressing demands for new buildings, teaching
materials and enough teachers to deal with the varying needs of the
new influx. While in the past, children who had not properly
mastered certain "basic skills" by the end of primary school either
never sought secondary education or were held back until the skills
had been mastered, it was now thought that the "mass" secondary
school had to be remedial and make up deficiencies in such skills
before any secondary course could be of any worth.

® A very large number of children would abandon school as soon as
they reached the compulsory age limit. Therefore, attention should
be paid to preparing those children for the world of work.

How the above issues have been dealt with by the various national
school systems and how the selection mechanisms have becn modified to
satisfy the post-war pressures for better schooling (qualita.. vely and
quantitatively) and equal opportunities, will be developed below.

1. The Scandinavian System

The model of schooling in the Scandinavian countries (including
Denmark) is characterised by the promotion and, to an impressive extent,
implementation of the "comprehensive" ideal. This ideal entails a
dynamic approach to the fast- growing needs created by the "triple
explosion" of population, of knowledge and of aspirations, which in turn
were the results of an "exceptionally rapid urbanization which all too
soon revealed how under- developed and uneducated" was the populus
during the 1920s and 1930s. (Mallinson, 1980, p.173). Focusing on the
Swedish and Danish systems, we may Construct a prototype of the
"Scandinavian" school system--although one must be careful not to
overgeneralize these observations.

One of the paths created in the Scaninavian system is That in which
primary education is linked to lower-secondary in forming a somewhat
"unified" and extended nine-year "elementary" school ({folkeskole in
Denmark). The role of this school is the integration of basic schooling
(teaching of "arithmetic/mathematics", native and in the later stages one
foreign language, religious education, familiarization with modern
literature) with an introduction to vocational studies. (see Elvin, 1981,
pp.48-52)

The upper-secondary school, usually starting at 16, is then divided
into a general education section (gymnasium) and a vocational education
and training path. The former traditionally prepares students for highcr
cducation, and the latter qualifics them for work in trade and industry.

Another aspect of this model is that thc gymnasium is not the only
path to higher cducation. In Denmark, there is another type of preparatory
course for entry to higher education, the "!ighcr Preparatory
Examination" course, which takes two years (thc former takes three) and
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entitles anyone who attended it - even in a county adult center - to
participate in the relevant examination. Thus, apart from the traditional
way of gaining access to higher education, these reforms (the HF was
‘ established in 1966) permitted more mature students "who have already
experienced the employment market" to share the opportunity for tertiary
education. (Winther-Jensen, in Brock & Tulasiewicz, 1994, p.53)

In Sweden there is no longer a school-leaving examination or test for
entry to some form of higher education, since these were all replaced by a
certificate (slutbetyg) which lists the average mark per subject (out of a
maximum of 5) attained by the student. As Mallinson informs us, in the
early 1980s this reform was followed by an increase in the number of
graduates of gymnasium entering some further study (Mallinson, 1980,
p.177).

2. The "Benelux" Countries

The structure of the educational systems of these countries is
characterised by an influx of interconnected and balanced pathways
towards either academic higher education or adequate preparation for
working life. The distinction between general and technical or vocational
education is rather blurred, since not only the different sub-types of
secondary school offer a number of "specialisations" from a very early
stage (immediately after the completion of primary school), but also the
existence of a kind of "transition" period that enables the
administration--as well as the pupils and their families--to choose the
"best" way forward.

‘ In Belgium, after the reforms in 1969, secondary education (6 ycars)
was divided into 3 cycles, each of two years' duration. The first cycle
constitutes a period of observation, the second a period of orientation and
the last a period of specialization.

Entry into a higher education institution is achieved on the basis of a
passing-out examination after the completion of a full six-year course and
a subsequent special examination in certain subjects. The former is
internally administered by the school but controlled by a special jury to
ensure uniformity of standards throughout the country (something
extremely difficult, given the multilingual, and subsequently
multicultural, character of Belgian society). Successful candidates are
then awarded their certificat d'humanites which confers on them the right
to present themselves for an examen de maturite in three subjects related
to the field of study they wishes to pursue at the university.

In the Netherlands, the development of a "pluralistic” system of
cducational instruction has been striking, because it comprises a multitude
of sub-types within each type of educational establishment. Morc
precisely, the pre-university general education is subdivided into four
types of secondary school: a) the first, known as VWO, covers the ages
12-18 and consists of three kinds of schools: gymnasium, athcnacum, and
the integrated VWO; b) the "scnior general sccondary cducation,” known
as HAVO, covers the ages 12- 17, and is primarily designed to prepare

‘ pupils for higher vocational education; ¢) the "junior gencral sccondary
cducation" (MAVO) covers the 12-16 agce range, and preparces pupils for
the b type: d) finally there is also the "elementary general secondary
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education" (LAVO), which used to cover the 12-14 age range, but over
the years have been absorbed into larger combined schoois.

Higher education is itself fragmented into numerous establishments,
representing a wide diversity of school types. Thus, while university entry
is possible only after completion of the six-year "pre-university" course
(VWO), admission to other higher education institutes is based on the
successful completion of a cycle of studies 1n a relevant
technical-vocational secondary school, although the students are required
(the same applies to Belgium) to "have an adequate knowledge of the
basic subjects: mathematics, physics, chemistry and biology" (ibid.,
p.214).

3. The French System

A tension between the individualist and collectivist strands in French
educational ideologies can be traced in the concepts of the famous
revolutionary slogan "Liberty, Equality and Fraternity." With the passing
of years one could claim that the first two concepts receded in favor of the
third.

The 1975 injection (the so-called "Habby Reform") that education
"should prepare children for working life" can be seen in the context of
the transformation of France from an agricultural society into one of the
most advanced industrial countries in the world.(Note 2) Since the end of
the Second World War, but particularly after of the Gaullist government
in 1958, a manpower planning approach has influenced the establishment
oS educational priorities. The growing importance of individual rights
justifications for education in the post-war period has been tempered by
the priority given to an economic society-centred aim.

Lower secondary schooling (in the form of the college d'
enseignement secondaire, or CES) became available to all children in
1959, although there was also a restriction in that the admission to
post-primary education was decided on the strength of the primary school
records, and on a type of examination by a commission which included
parental representation. Strict examinations led (and still do lead) to the
upper three-year cycle (class de seconde). Those who succeed in entering
this cycle are bound after three years to sit one of the various baccalaureat
examinations which lead to university training. Thosc who fail follow a
"short" course of further training. However, one of the major changes in
the /ycees since the 1960s has been that branches of the baccalaureat have
been introduced that have a technological orientation alongside the
traditional academic course.

Increased participation in higher education has therefore been
achieved through the creation of "lower standard" Baccalaureates which
have resulted in more of the less academically able students entering
higher education courscs, which they find too difficult to complete. When
they fail, the system provides them with an opportunity to cither retake
the year or changg their coursc of study; this raises the cost of their
cducation to all stakeholders: the students, their families, employers and
the nation as a whole. Formally, selection for higher education has been
ruled out but there is alrcady a significant amount of "unacknowledged
sclection” which takes place at the time of admission and by later
examinations to casc the strain on resources. especially within the first
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two years.

In higher education, reforms after the 1968 social unrest--and the

subsequent feverish debates it generated --made bold steps towards a

‘ system that could secure more autonomy to universities, reduction of the
privileges of certain academic faculties, broadening of studies, and
student participation in university government.

Access to the university has been widened to include students from
more "disadvantaged" backgrounds. Central allocation of resources has
reduced the geographical inequalities found in some other educational
systems. Even if someone argued that the position of certain
cstablishments {i.e. the Grandes Ecoles) "has been little threatened by
educational reforms" since "the elite of French society was educated
outside the mainstream university system" (McLean, in Holmes, 1985,
p.91), we should not forget that the prestige of such establishments is
being tested everyday in the highly competitive system of a "global
market" of higher education services.

4. The German System

Until the beginning of the 1960s, the extension of state activity in the
direction of an "active intervention" faced strong opposition in the
Federal Republic of Germany so that planning was not then an issue. At
the same time, we should not forget that the responsibility for the school
system--according to the Basic Law of 1949--does not lie with the federal
government. The individual federal states (Laender) are independent in

ﬁ educational and cultural matters.

What strikes the observer of the German system--at least the westemn
part in the pre-unification period--is the emphasis placed on the
“manpower" approach to the design of education, i.e., a deep concern for
the alignment of the school structure with labour market demands.

However, increasing foreign competition in industrial products, an
unprecedented flow of immigration from low-income countries during the
last two decades and the shock of unification in 1990--and the enormous
costs it has entailed--have caused a crisis not only in the social welfare
system of the country, but they have brought into question the
effectiveness of the vocational system itself, given the high rate of
unemployment (at about 11% in the late 1995). In addition, the
employers, hitherto very supportive of the apprenticeship system, started
to complain that in the wake of technological change, they would need
more less-skilled but flexible workers, able to switch easily from one task
to another.(see "The Economist," 6/4/1996, p.23; also 4/5/1996, pp. 11-12
and 21-23).

Admission to universities is made on the basis of the secondary
school leaving certificate (4bitur), as well as the university-entry
examinations (Hochschulreife). This system of higher education is highly
differentiated. Classical universities compete with colleges of advanced
technology and teacher-training colleges, as well as with private
universities and technical colleges. There are no tuition fees at German

‘ universitics or tertiary colleges. Here it must be noted that an increase in
the demand for highcr education during the 1960s and 1970s caused the
creation of 13 new universities, which not only satisfied the public
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pressure for higher education, but in addition introduced a number of
innovative schemes. An example was the creation of an experimental
comprehensive school attached to the university of Bielefeld (founded in
1967) in order to serve as a preparatory stage for the first y=ar of
university study. (Mallinson, 1980, p.235).

A system relatively similar to Germany's has been developed in
Italy, and in Switzerland as well. Especially as far as technico-vocational
education is concerned, arrangements have been made to promote a sound
basis for large-scale industrial development.(Note 3)

As aresult of centrally initiated efforts--albeit with the full
co-operation of the regional administrations--technical and vocational
education have enjoyed comparatively favoured treatment. Of particular
interest is the fact that, as Mallinson (1980) revealed, in the early 1980s
from the graduates of the schuola media (the four-year compulsory
"intermediate” school, following the five-year "elementary" school), 34%
enter the five-year instituto technico, which awards his/her holder with a
"mature diploma," enabling him/her to “either go directly to some form of
tertiary education at the university level, or to enter into higher grades of
management" (p.248). However, we should note that this kind of
school--and indeed any other type of higher secondary (non-compulsory)
school--charges fees, but the inequalities are not so profound since this
handicap can be minimised from the attachment of "equal status" and
relatively equal opportunities for access to higher education to all the
pathways.

In the Italian model the concept of "higher education” is virtually
identical with that of "university." During the last 30 years, the intake of
the universities has been increased dramatically. This is due not only to
the increased internal demand for higher education (after all, the
proportion of the higher secondary school graduates who register in
universities remained quite low, at 30%) but also to an impressive inflow
of foreign students, who were encouraged by the rather loose criteria for
admissions, especially as far as the E.C. citizens are concerned. Thus, the
numbcr of students entering university is still increasing at an estimated
rate of about 27% between 1986 and 1990. (Brock & Tulasiewicz, 1994,
p-172; also UNESCO, Statistical Yearbooks of respective years)

5. The Iberian System

In the educational systems of Spain and Portugal, there are clear
boundaries between the different paths of secondary schooling, as well as
between the primary and the secondary level. Basic education in both of
these countries is free of charge and compulsory, and lasts for nine years.
Secondary education is divided into academic and vocational branches
without any interconnection between them. In addition, there are many
private schools run mainly by the Church, which-- given the high
rcligious solidarity characterising the Catholics--plays a very important
role in the educational policy-making.

Although Spain has a more decentralised administrative structurc (it
is divided into 17 autonomous communitics), onc could claim that both of
these two countries "designated" the state to ensure the basic unity of
education and guarantee cqual conditions for all in the exercise of their
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rights.

In Portugal, university entry is achieved through the
leaving-certificate of the general secondary school, whereas in Spain there
is a transitional year linking school and university, at the end of which
students are evaluated and then a university entrance examination is
taken, more commonly known as Selectividad. (Brock & Tulasiewicz,
1994, pp.244-246 and 264-265)

The percentage of those gaining access to university education in
Portugal is quite small, and far below the European Community averagc,
although there are clear governmental short and long-term objectives for
balancing the disparities in the distribution of students in regional
institutions, promotion of short-cycle polytechnic education and
compensatory measures for the underprivileged students. (ibid., p.246) In
Spain the participation rates are far larger (some 78% in 1987/88),
although there is a system of university fees, depending on the course.

6. England and Wales

The education system of England and Wales has witnessed many
radical changes in the last fifty years, especially in the administration of
the scheols, the curriculum content in the state-maintained secondary
schools and the post-compulsory schooling options. (There are certain
features in the administration and structure of the Scottish and
Northern-Irish systems that do not justify consideration of the system of
the United Kingdom as a whole.)

The entire structure of secondary and post-secondary schooling has
been repeatedly revised, and numerous experiments took place during the
1950s and 1960s, either in at the national or local level, and included the
state-run (public funded under the administration and supervision of the
local authorities) as well as the privately-run establishments. In the whole
controversy about the structure of the system, political and ideological
claims as contradictory as those for "equality of opportunity,” on the one
hand and "high standards"” on the other, have been presented in the
agenda. Initiatives--not always derived from purely educational
considerations--have been taken in different places of the country, due to
the decentralised nature of the educational decision-making as well as the
lack of a nation-wide consensus on what constitutes an appropriate
secondary schooling.

From the mid-1960s onwards, the dominant type of secondary
school became the so-called comprehensive school, albeit with great
variations and, most of all numerous implementation problems. This kind
of "integrated" school, which combined elements of traditional
academically oriented curriculum as well as vocational instruction, was
persistently under attack, especially during the 1970s, when the global
economic crisis caused deep concern about the "effectivencss” of the
system in a world of undeniable financial stringency.

The introduction of a "National Curriculum" in 1988, created "core"
and "foundation" subjects, in rclation to which cach pupil in state schools
would be expected to have a certain amount of "knowledge", "skills" and
"understanding” at the end of pre-specified age-related levels (key stages).
(Sce DES, 1988, scction 2) At the same time, standardised assessment
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practices--under the auspices and encouragement of the central
government-- were proposed and tested in various experimental programs
all over the country.

As far as the parallel to the general secondary and post-secondary
schooling system is concerned, the focus of the state policies has been on
the enhancement of further education, which has increasingly been seen
as embracing the 14-18 age group. Introduced from the 1970s onwards
were the vocational certificates like the GNVQ, the HNC, the HND, and
many more, awarded not only by the state and the local authorities but by
independent professional bodies as well. In addition, an influx of new
schemes such as the Youth Opportunities Program (YOP), the Youth
Training Scheme (YTS) and the Technical and Vocational Initiative
(TVEI) led "to schools being funded from sources with very clear strings
of an instrumental and vocational kind, and thus to a shift of emphasis
within the education system back to that of the "industrial trainers""
(Kelly, 1990, p.39).

The distinction between the old GCE (General Certificate of
Education) O level and the CSE (Certificate of Secondary Education)
survived until the 1980s when these two types were integrated into the
GCSE (General Certificate of Secondary Education) O level, after
widespread criticism for inefficiency. However, the GCE A level
examinations remained the number one factor affecting university
admissions, with new subjects added during the last few years, which
quite often constitute an inter-disciplinary approach in the various areas
of knowledge. That, in combination with the establishment of new
universities (among which there is a number of the former Polytechnics,
known in the past as Colleges of Advanced Technology) led to an
expansion of higher education, something that is in a reverse direction
lately, since the government funding--that covers over 90% of the
universities recurrent and capital expenditures--has been dramatically
reduced.

General Trends of Selection in Europe

Although there is no single pattern of selection procedures
throughout Western Europe--not to mention the former "socialist"
countries of Eastern Europe--it is possible to trace in the systems
cxamined above certain characteristics that reveal common elements and
mechanisms, which, far from constituting a starting point towards a
"policy of harmonisation" (Mallinson, 1980, chap. 10), at least offer a
comparative view of the context in which the Greek system develops and
of the influences that are being exercised upon its structure.

I shall refer extensively to the Greek educational systcm; it will be
noted, for example, that these systems offer more flexible arrangements in
the school life of children, better developed branches of vocational and
technical training and wider opportunities for adult and continuous
education. This is not to argue that these systems are heading towards a
morc "democratic" and "equal opportunities” futurc. Despite politically
coloured declarations about "educational provision for everyone" under
an environment that "favours the individual's aspiration" and "respects
his/her socio- economic background”, we must not forget that in a world
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of global competition and market domination, concepts such as
"inequality" and "social justice” give way to the notions of "individual
success", "value for money" and "monitoring of standards".

As many international studies have shown, in some countries an
"equalisation" among socio-economic strata has emerged, while in others
virtual stability is the case. For example, in a comparative study made by
Shavit (1989), in countries like Germany, Switzerland and Sweden, the
expansion of secondary education has been accompanied by a growing
differentiation into academic and vocational tracks or programs. The
expansion of vocational, non-college education enabled these systems to
incorporate a growing proportion of the lower strata who wo 1d completc
secondary education but would not be considered for further academic
education. As a consequence, they have witnessed an opening up of
secondary education without disturbing the basically exclusive character
of higher education (see also Shavit & Blossfeld, 1993, pp.20-22).

The general pattern observed in some of the comparative studies that
examined patterns of selection in Europe is that, as successive generations
go through the education filter, the proportion of those gaining a place in
a level which would have been inconceivable two or three generations
before has been considerably increased, especially in the lower
socioeconomic strata. The effects of social origins are generally stronger
"at the beginning of the educational career and then decline for
subsequent educational transitions" (Shavit & Blossfeld, op.cit., p.18).
These findings relate more to the so- called "life-course" hypothesis,
which states that "if primary and lower secondary education become
universal and lead to a decrease in the effect of social origin at these
earlier levels, then the effects of social origin on higher grade progression
will stay small across cohorts because older pupils are less dependent on
the preferences and the economic conditions of their families than
younger ones" (ibid., p.9).

Far from suggesting that there has been a drastical reduction in the
association between social origins and any of the educational transitions,
this presents a trend in highly developed (post)industrial western
countries showing that inequalities in the transition stages throughout the
various education levels have been progressively more complicated than
before. Whereas in the past it was relatively easy to define what the class
boundaries were, or which particular types of educational instruction were
the more prestigious ones, today influences other than socio-economic
status (traditionally measured as the parents', and specifically, the father's
occupation) contribute to the opportunities of "success" (a term rather
subjective in itself). Such other variables include the "attainment of
private tuition classes", the "multiplication of scientific disciplines in
higher education”, the "changing status that different professions have in
a rapidly advanced modern society"”, the "emergence of new youth
cultural stereotypes" etc.

In addition, in countries, such as the Netherlands, or Sweden, the
existence of so many vocational paths parallel to the general education
nctwork, has offered a widening of opportunitics for those hitherto
deprived of access to modes of further qualification to enrol in a course
with promising futurc prospects. Some rescarch evidence maintains that
there exists a considerable decline in the effect of social origin on
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educational attainment, in these countries.( Shavit & Blossfeld, op.cit.,
chap. 5)
But clearly this is not the case in the overall picture of the

e educational opportunities in Europe. While there has been a slight
narrowing in rates of participation, the proportion of students from higher
socio-economic backgrounds has not changed radically, especially in
higher education, which is the most important (given the opening up of
access in the lower levels) level at which to measure the persistency of
inequalities. More importantly, when increases are recorded in the
participation rates of students from the "disadvantaged social groups",
they tend to occur mainly "in the less prestigious programs of the higher
education sector".

There are, of course, variations that stem not only from the
university admissions policies, but also from the structure and
organisation of the secondary school. In systems with a tradition of “open
access" to higher education, on the basis of minimum educational
qualifications (e.g., France, Germany) the selection procedure starts very
early in children's school life with a very elaborate selection mechanism
that sorts out progressively the "best perfonmers" in academic education.
If one takes into account the financial squeeze of the recent years in these
systems, then one realises that in practice the "open system" policy is
being progressively replaced by the introduction of a numerous clausus
provision, which has the effect of making students compete for entry.

In systems where the selection is made on the basis of scholastic
achievement (e.g., Sweden, Spain and partly Britain), the selection is

e made relatively late, and there is also a tendency for standardised and
externally administered procedures of assessment. (Christie and Forest,
1981) This approach to selection (reliance solely on performance on an
external examination) as a basis for school certification is increasingly
being questioned, not only on the ground of its unsuitability for assessing
individual needs, interests as well as varied curriculum areas (Ball, 1990;
Kelly, 1990), but also its "failure" to change the prevailing pattern,
namely, that "those whose fathers were highly educated and had high
prestige jobs more often obtained tertiary qualifications". (Kerckhoff and
Trott, in Shavit and Blossfeld, 1993, p.151; also Halsey et al., 1980)

On the other hand, a entirely school-based assessment, despite its
suitability of involving a wide sampling of student achievements, is not
very popular in most of the examined countries, because of comparability
problems arising specifically when the results are used for qualification or
selection purposes in highly competitive labour markets.

With the above evidence and considerations in mind, it is difficult to
distinguish a single selection system, and characterise it as more or less
"fair". In response to the needs of the changing workplace, as well as to
accommodate the needs of students, curricula contents and schoo!
structures are already changing in secondary and tertiary institutions. It
will be a daunting task to devisc selection procedures that do not have
scrious negative impact, not only on teaching and learning in schools, but
in the social differentiation.

. The introduction of modem mecthods of tcaching has not yet brought
any significant change to the opportunitics for access to higher education.
The relatively "open” school environment has remained a "privilege" of
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the younger age- cohorts at a time when the selection processes,

considered as vital in European educational systems-- in contrast to the
American system consisting of the "shopping-mall" schools-- preserved
their exclusiveness only at or nearly at the end of the secondary schocl.

Despite the progress so far made in the school systems around the
world with the introduction of new practices and modern pedagogical
methods based on group-learning principles, really noticeable changes
have a long way to go to be adopted, especially in the upper levels of
secondary schooling. In other words, although the curricular structure and
the pedagogical framework at the lower levels can be quite "elaborated"
(to use a "bernsteinian" term), at the upper levels only individual effort
and performance are rewarded. That becomes clearer and more decisive at
the transition period between secondary and tertiary education. Thus, one
could argue that at levels of the educational "ladder" where the degree of
specialisation and the need for individual selection are insignificant,
collective learning flourishes; on the contrary, at the upper levels, and
especially as the time to enter the labour market approaches, the student's
success depends entirely on his or her school (and examination)
performance, and collective learning disappears.

A number of "technocratic" solutions supported in recent years by
policy-makers, either in the direction of "maintaining high standards"
(e.g., introduction of numerus clausus policies), or of "comparability" of
the various systems (e.g., use of "standardised" testing methods), present
selective admissions as a "need" and, most of all, as an objectively
assessed procedure, according to universally accepted principles. The role
that social factors (such as class interests) play in the definition of a
"worthwhile corpus of knowledge" is being continuously undermined.

Selection in Greece

The 1964 reform.

The reforms in examinations and curricula came as a response to the
general climate of political freedom and democratic changes, and the
feeling that the formal educational system was obsolete and maladjusted
in relation to the context of a rapidly changed, and technologically
advanced "western world". Not surprisingly, the general system of
schooling, especially in its basic levels (primary and secondary) was the
first target of the reform policies of the various governments.

Although the most fundamental changes in the system were
introduced after the re-establishment of democracy in 1974, the "seeds"
for these changes had existed in the mid-sixties, when the liberal party of
George Papandreou was in officc. Among the changes brought by this
government--which attempted in an unfavourable social climate to attack
the "classicism", "conscrvatism" and "intellectualism" of the preceding
right-wing governments --the most important were the following:

® frce cducation at all levels of public education

® nine-year compulsory attendance instead of the six-ycar system
existed

® restructuring of sccondary s:hools into three-year gymnasium

7 ('l



Education Policy Analysis Archives hitp://epaa.asu.cdu/epaa/von4d h:

(lower) and three-year /yceum (upper); the latter would include
general and technical-vocational types.

® "demotiki", the vernacular, would be the language of instruction in

’ primary schools and taught along with "katharevousa" (a simplified

form of ancient Greek) in secondary schools.

® at the end of secondary education the pupils would sit special
examinations to get the "academic certificate" that would allow entry
to the universities.

As far as the last change is concemned, one can argue that it was
actually the first official step towards the introduction of a National
Examinations System. In other words, whereas in the past, each higher
education institute had been conducting its own entry examinations, now
the Ministry of Education was respensible for these examinations at the
naticnal level. The examinations for the "academic certificate"
(something analogous to the French baccalaureat and the German abitur)
were to be conducted on specific dates in various cities of the country,
based on the subject matter taught in the /ycea and marked by secondary
school teachers, not university professors.

In order for a candidate to get the "academic certificate," he or she
had two alternative "types of schools" to choose from. The first one
included the so-called "liberal” disciplines (Law, Literature, Theology,
Economics, Political Science and Teacher-training Colleges), whereas the
second one inciuded "applied"” disciplines (Natural Science, Mathematics,
Medical Science, Engineering, Architecture, etc.). However, even the

6 latter were affected by the traditional orientation of the whole system,
since among the examined subjects were "Ancient Greek", "Modermn
Greek" and "History", although in the calculation of the final grade they
were multiplied by different coefficients than those of the type A subjects.

It was not the first time that a nation-wide educational reform was
being attempted. Actually this was the third attempt, in the same century
(the previous ones had been made in 1913 and in 1929, both under centre-
wing, liberal governments) to insert a new way of thinking into the
"conservative" and "classicist" Greek educational structure. The new
liaisons between the country and the EEC--from 1961--urged a radical
economic restructuring, something that required a equally radical reform
of education, which should eventually bear the responsibility to train the
necessary work-force. The shift to technical-vocational education was
thought capable of creating a multi-leveled network of practically-
orientated middle schools that would run parallel to that of the "general"
secondary education, enabling Greece to keep pace with the educational
systems of the more advanced capitalistic countries. (Bouzakis,
1991:104-105) In addition, measures such as free cducation at all levels
of public education, nine- years' compulsory attendance, the introduction
of demotiki, the improvement of tcacher-training, ctc., generated a sensc
of "justice" and "equality", cspecially in the lower social strata where
economic and other reasons prevented the provision even of the most

basic forms of education.
‘ The introduction of nine years' compulsory schooling raised
considcrably the participation rates. especially in sccondary education
throughout the 1960s. For example. overall participation at the secondary
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level, from 33% of the relative age group in 1960 went up to 56% in
1970. The corresponding figures for girls' participation showed an even
more impressive trend, with an increase from 28% to 54%.(OECD, 1980,
p.121) In fact, participation of the female population in general secondary
education almost equaled that of males-- with slight regional differences.
(See Table 1) One could even argue that, on the one hand, girls were more
favoured than boys as far as general education was concerned.
Nevertheless, things were reversed when technical- vocational and
higher education were included in the estimates. When this was done, the
participation of girls in the former, and of lower socioeconomic strata in
the latter, was quite low. Especially in the technical schools, girls' level of
participation--although the overall enrolments increased
dramatically--remained far below that of boys. In 1975- 76 (10 years after
thc introduction of the reforms),there were only 6,863 girls registered in
upper- secondary (middle) technical schools in a total of 55,503 students
(12.3%), and 2,607 in lower technical schools in a total of 60,119 (4.3%).
In contrast, their participation in vocational schools was significantly
higher (middle level: 7,892 in a total of 16,969, or 46.5%; lower level:
1,168 out of 1,308, or 89.2%). (Ministry of Education, 1975, table 2.101)
But again, the relatively high proportion of girls in vocational education
may be explained by the fact that this type of education, in contrast to the
technical type, leads to occupations which are socially accepted as

"women's jobs".

Table 1
Participation of Population aged 16-18
in Upper Secondary Education, by Region and Sex
in 1960-61 and 1970-71
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(Source: Ministry of Education, Statistics of Education, 1970-71.)

On the other hand, for higher and university education in the 1960s,
the over-representation of social groups very high in the occupational
ladder was more than obvious. For example, students whose parents were
holders of "professional”, or "managerial and administrative" jobs had--in
relation to the respective cccupations" representation in the whole
population--on average from two to four times more chances of securing a
place than the sons and daughters of the "blue-collar workers" and the
"farmers". (OECD, 1980, p.126). Nevertheless, the gap in the
opportunities tended to narrow, not only in socioeconomic, but also in
gender and geographic terms, as one moves toward the 1970s.
(Polydorides, 1995, chap. 5, 13) This was due to the compensatory
measures following the 1964 reform, and the greater State intervention in
the reorganisation of all levels of education after the delay caused by the
seven- year "break" of the dictatorship, as will be discussed now.

Reforms under the "junta" regime

The 1967 "junta”™ brought to a halt every reform attempt, and
reinforced the conservatism of the "traditionalists". Among the counter
reform measures of the period 1967-74 were the reduction of compulsory
education from 9 to 6 years, the abolition of translated ancient Greek
literature texts, and the replacement of social sciences in the new
curriculum. The teaching of "demotiki" was restricted to the first 3 grades
of the primary school. Secondary education remained "integrated" in the
form of the six-year gymnasium. In general, in those years Greek
education was more classics-oriented, bookish and old- fashioned than in
the previous decade. The most important changes were to be observed in
the "hidden curriculum" (Young, 1971) of the schools and the disciplinary
environment in which the teaching was taking place. The regime
attempted to turn the attention of the pupils towards the values of the past,
especially through the emphasis on ancient Greek and its simplified form
of school instruction, the katharevousa (i.e.,the pure language).

The paternalistic attitude of the dictators in "saving" education can
be seen in the will of the regime to maintain education free of charge at
all levels, and to replace the old textbooks with new ones, aiming at
imposing the new Helleno-Christian ideals. (Note 4) A quick review of,
say, the textbooks of civil education of that period, would reveal feverish
(State-guided) attempts to restore--if it ever existed--the self-confidence
of the "nation" thre gh the invocation of the old "virtues" of the glorious
"helleno-cristianic pust”, the condemnation of communism, and
unquestioning conformism to the formal guidelines.

Nevertheless, it scems that even in the period 1967- 74 there existed
a political will--after insistent recommendations by international
organisations like the World Bank--for a restructuring of higher
education, on the onec hand, and a promotion of technical-vocational
cducation in a higher level, on the other. Thus, although there had been a
widespread bias against technical and practical studies in the curriculum-
oricntation of schools, at the same time it started to be realised that there
was a lack of balance in the provision of school knowledge. The output of
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graduates from secondary schools and universities was growing more
rapidly than the capacity of the economy to create new jobs, whereas the
output of graduates from technical schools could not meet the shortages

é in the labour market. It becomes reasonable to assume that the need to
increase productivity and improve the overall performance of the
economy gradually prevailed over the "liberal" orientation of the Helleno-
Christian tradition.

To argue that big improvements have been brought about however,
would be naive. Half the population of the country is concentrated in the
Greater Athens area, and as a result increased enrolments as a proportion
of the respective area-population represented a very small improvement in
real figures.

Moreover, if one takes into account the unsystematic methods of
collecting data or keeping school records during that period and the high
drop-out rates--especially in the rural areas where the contribution of the
younger members of the family in agricultural work was considered
essential--then it is easier to see that little improvement was achieved in
the reduction of regional differences ( Eliou, 1976).

In the technical field, while secondary education was marked by the
total reverse of the 1964 reform, a new type of educational-development
plan emerged under the auspices of foreign guidelines. It was part of a
long- term plan of economic development, called "Model for the
Long-term Development of Greece, 1972-1987". The Plan projected the
mass movement of the labour force from the primary sector (agriculture)
of the economy to the secondary (industry) and the tertiary (commerce,

‘ services), and in addition an increase in the graduates of
technical-vocational education, from 335,000 in 1971 to 1,600,00 in
1987. (Bouzakis, 1986, p.111)

The flow of internal migration toward the big urban centres--taking
place in the last three decades--was not the intended outcome of
macro-level manpower planning, but rather the result of the complete
absence of regional policies throughout the period examined. Morcover,
the distribution of the labour force to the secondary and tertiary sectors
has been greatly unequal in favour of the second, which reveals the
imbalance that characterises not only the productive base of the Greek
economy but also the curriculum content of schools and the attention paid
to the technical-vocational education. (Note 5)

It 1s true that the increase in the enrolment and output ratio of
technical education during the 1967-174 period was of an unprecedented
level for Greece. While the output of the six-year gymnasium increased
between 1968 and 1974 at a ratc of 37.6%, that of the (lower and middle)
technical-vocational schools increased at a ratc of 78.8%. The graduates
of the latter were about 42% of those of the former (15,898 as compared
to 37,844) in 1968, but in 1974 the proportion was 58% (28,657 and
49,183, respectively), although it started to fall again in the following
years. (OECD, 1980, p.132) Despite the improvements, the importance
given to the "helleno- cristianic tradition” and the mainly classics-oriented
curriculum of the Greek schools at that period affected not only the

. content of technical education and the resources allocated to it by the
government, but also its "status" in the eyes of the public. (sce Dreitakis,
1974; Dimaras, 1975; Noutsos, 1978; Nikta, 1991) As a result, secondary
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technical-vocational education continued to attract that kind of pupils
with no hope of having access to "prestigious" occupations, that is those
who were expected to "benefit" by a vocationally-oriented educational
provision (blue-collar workers, office clerks, farmers, and the like).

Such was also the case with the participation in higher education by
different socioeconomic groups. According to OECD calculations, in the
years before the 1976-77 reform, participation in higher education was
highly unequal with respect to father's occupation. Although the situation
from the 1950s to the 1970s had been changed in favour of the "lower"
professions, in the mid-1970s there were still wide differences in access
to certain university departments. In 1975-76, for example, Humanities
was the only field where all occupational categories were represented
almost "equally”, whereas Law was "over-represented by professionals
and managerial personnel”, Social Sciences and Teacher-training were
"over-represented by people in agriculture and by blue-collar workers",
and the more elite occupations were "concentrated in the more "elite"
fields of study, e.g., Medicine". (OECD, 1980:121)

The restructuring of higher education was initiated with the
introduction of various "Cycles of Schools" for National Examinations
purposes, corresponding to a very "specialised" classification of academic
disciplines. (See Figure 1.)

The promotion of technical and vocational education in a higher
level was characterised by the establishment - in 1969 - of the "Centres
for Technical and Vocational Education”, known by the Greek acronym
"KATEE". These Centres were created to provide technical education and
training for middle-level manpower at the higher technician level, and
have been considered as equivalent to the "Community Colleges" in the
USA. The major reason of their existence was that they catered for those
students "whose initial educational aspirations was a university degree",
but "having failed to enter universities, they were obliged to pursue their
education elsewhere". (Kaiamatianou et al, 1988:272) The first five
KATEESs were established in 1974 in Athens, Thessaloniki, Larissa,
Patras and Heraclion (Crete), covering 21 faculties with 74 specialised
departments.

Figure 1
Examples of Cycles of Schools
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Cycles of University

Schools Subjects Examined

A Literature Written expression, Ancient Greek,
~eratur History, Latin

Written expression, Ancient Greek,
B.Law p

History, Latin

Written expression, Mathematics,

C.Physics-Mathematics Physics, Chemistry

Written expression, Mathematics,

H.Economics Geography, History

Written expression, Ancient Greek,

L.Theology History, Latin

The 1976-77 Reform: Main Changes

When democracy was re-introduced in 1974, the climate favoured
major political, social and educational reform. The recommendations of
international bodies, such as The World Bank and OECD, pointed to the
great need to support technical education, while they commented on the
great "inequalities” i >ducational opportunities, prevailing in the 1970s,
in relation to gender and socioeconomiic status. (see OECD, 1980)

In the new formulation of educational policies, what was sought by
the governement was no longer the advice of individual Minister-
appointees or associates, but rather the establishment of a body of experts
who would formally operate as part of the "managerial” group of the State
organisational mechanism. (See Parsons, 1960; Blau and Mayer, 1967)
The function of this group was perceived as crucial because, not only the
complexity of educational innovation in international level and the
cxample of other Europcan countries, but also the nced to achicve
conscnsus in such highly controversial reform attempts, required the
participation of experts of as many different scientific diseiplines as
possible. This was contrary to the past when the School of Philosophy of
the University of Athens had been the main agent of policy-planning in
school matters. The existence of an anti-reformist alliance-- consisting of
MPs belonging to the governing right-wing party, individual university
profcssors, apnointees of the dictatorship in the Statec mechanism, and
conscrvative religious pressurc-groups--despite causing a delay in the
approval of the reform legislation, did not decisively affect the proposed
changes.(scc Matthcou, 1980, chap.5)

As a consequence of the new policies, in 1975, the Centre of
Educational Studies and In-Service Training (KEME) was cstablished. lts
main tasks were defined as: "a) the systematic scientific study and
rescarch of cducational matters, b) advise on any law draft proposal by

50

http://epaa.asu.cdw/cpaw/vond . hi



Education Policy Analysis Archives http://cpaa.asu.cdu‘cpaa/v6n4d.h

the Minister, ¢) the design of textbooks and timetables and d) the
in-service training of teachers". (Nikta, 1991, p.63)

Here it should be remembered that the centralised nature of the
administrative structure of the Greek system could not - and indeed did
not - allow KEME to be involved in essentially political decision-making
procedures. Neither did it leave any doubt about ine real influence this
body of experts had on the educational goals that each political party in
power had already set up according to its own ideological principles and
political interests. Although it can be asserted that, after 1974 the
"political centre" ( Ministry of Education) with its affiliated
agents--operating under the financial constraints imposed by the
government's budgetary policies--was not any longer "impenetrable” from
"external" influences (see Archer, 1979), at the same time there is no
doubt that all the initiatives for educational reform have been--actually
still are-~channelled through various patterns of "political manipulation"
occurring between the governing- party elite and the different interest
groups.(Mattheou, 1980; Eliou, 1986)

One of the main focuses of the debate at that period was the
structure, content and orientation of the pre- university level of general
education, and especially the undifferentiated general secondary school.
The concern with this stage of schooling was decisively influenced by the
progressive integration of Greece into a system of international
co-operation, particularly after the construction of closer tic with the
European Community, of which Greece would become a full member in
1980.

Under the laws 309/1976 (for general education) and 576/1977 (for
technical-vocational), secondary education was split into two independent
"cycles": the 3-year comprehensive gymnasium (13-15), and the 3-year
selective lyceum (16-18). The examinations for passage from primary to
secondary school were abolished, and strict examinations at the end of
gymnasium were introduced in order to allocate pupils to the new
diversified senior high school. Those who performed better in these
examinations were accepted into the “prestigious"” general lyceum,
whereas those who performed "poorly" were allocated either to the 3-year
technical-vocational [yceum, or to the 2-year technical-vocational school.

The curriculum of the general lyceum was oriented toward higher
education. The subjects taught in the first year of this school were
common for every pupil. In the second year there was a distinction
between common and optional subjects, the latter leading at the end of the
third year to one out of two types of certificate (apolytirion), which
corresponded to two different groups of academic disciplines. The old
classical and practical directions were reshaped into two groups of
selectives: a) ancient Greek, history, Latin; and b) mathematics, physics
and chemistry.

Ancient Greek was the subject that all students had to attend for the
most hours every week. The first of the other two alternatives (the one- to
two-year technical-vocational school) was of admittedly lower esteem,
and it offered mainly a preparation stage for the labour market, after a
kind of specialised training. For those studying in this option, the choice
was offered--instead of starting work immediately after graduation--to
take special examinations in order to gain a place in the second year of
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the technical- vocational /yceum. The latter was formally considered as
having the same status as the general /yceum, since it was not only meant

b to prepare students for the labour market, but in addition it allowed the
"ablest" of its graduates to enter higher technical education. For that
reason a proportion of the entrees in the KATEEs (32%) was allocated to
the technical /yceum graduates, according to their school achievement.
Thus, we see that whereas entry to higher education (universities,
teacher-training institutes and KATEESs) was allowed only after
examinations at the national level, the government decided to give a small
incentive to those attending technical secondary schools, trying in this
way to attract more students who wished to pursue a more vocational type
of study, but at the same time were willing to continue their studies at a
higher level. (Bouzakis, pp.112-115)

As far as the university-entrance examinations were concerned, the
Ministry of Education in 1980 abolished the old system of "Cycles of
Schools" and re-introduced the system of two-directions certificate
mentioned above. There were two kinds of certificate (the participation in
examinations was compulsory in order to graduate): one (Type A) for
those wishing to study Humanities, and another for those who chose the
"positive" track (Type B). The innovations of this system were the
following:

® the subjects examined in the Type B examinations were now more
related to the "applied" character of the respective scientific
disciplines, in contrast to the previous similar system of 1965 where

\_,‘ the dominance of the "liberal" studies was obvious.

® the examined matter was selected solely from the curriculum of the
last year"s curriculum.

® the selection of students for universities was made according to the
preference of the candidates and their scores. The scores would
determine whether a candidate would study in the more prestigious
schools within the group that he or she selected.. The score was the
weighted mean of the total of grades on their certificate, (second-
year achievement + last-year achievement), their grades in
compasition in modern Greek, and in sclective courses at the
examinations multiplied by a different component for each school.

® the graduates of technical-vocational /y'cea could sit in the
examinations if they had chosen the additional courses of the sccond
(type B) group of electives.

The examinations were called "Panhellenic" (national) becausc they
were taking place simultancously throughout the country with common
subjects selected by a special committee of the Ministry. The cxamination
papers were marked by two sccondary schoo! teachers, and in case of a
large disparity in their marks, the paper was re-evaluated.

Critical Assessment of the Reforms

J The 1976-77 reform did not radically atfect the "prestige” of the
traditional "academic" subjects. The aim of the yceran was quite similar
to that of the upper level of the old 6-year gymnasiuin, in the sense that it

YRA
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was perceived as a preparatory stage to tertiary education, despite the
official declarations that it meant "to provide an education that is richer
and broader than that of the gymnasium". (See Law 309/1976, article 29)
In assessing the 1976-77 reform, we must first summarise the major
considerations embodied in the laws 309/1976 and 576/1977:

® The raising of the school-leaving age, which was a constitutional
mandate (article 16 of the 1975 Greek Constitution), rariked as a
very important precondition for the goals of democratisation and
modemisation. Compared to other western societies, especially those
of the European Economic Community, Greece had the fewest years
of compulsory schooling (6 compared to 9 for most other countries).

® Selection through examinations at the end of compulsory schooling
(age 15+), and the reorganisation of upper secondary education,
would deflate the increasing bulge of aspirants for admission into the
universities and other post-secondary institutions. At the same time,
they would alleviate the problems of under-employment and
psychological frustration.

® Related to the above was a desire to make the education system more
efficient and capable of satisfying the economic needs of a
"modemising” society.

® A strong wish to maintain control over educational standards, such
as the attainment of certain levels of knowledge and the "screening”
of the most "talented" for the few places that were--and still are-- of
necessity available in the universities.

ﬁ ® The problem of language was bound to be solved, no matter how
much delayed that change was. Among educational reformers, the
"language question" was not merely an issue over what form of
Greek should be taught in school. It represented basic differences in
Greek social and educational philosophy. The introduction of the
modern Greek language would help open up new cultural and
intellectual horizons, those grounded in the contemporary
socloeconomic needs of Greece; it would arouse pupils' interest in
learning; and, ultimately, it would develop more versatile,
responsible and democratic citizens.

Despite the declarations, the general lyceum kept the role of training
the pupils only for the universities and providing general culture without
any consideration for the labour market. The "shadow" of the entrance
examinations to /ycea affected the study of pupils and the curriculum
balance in favour of modern Greek, mathematics, history and physics,
that were conducive to their success in passing the examinations.

The arguments in favour of the economic benefit of education were
applied only in the case of technical education. In this direction there have
been relatively rapid changes. First of all, law 576/1977 abolished -+ "¢
lower-secondary technical schools as uneconomic and unpopular ai-" : t
the prioritics for an extensive program of building construction
throughout the country to mcet the nceds of a sound technical education

‘ provision. Thus, in parallel to the general ycewm, there was the technical
[yeeum--which, officially, granted its graduatcs the same status - and the
technical school, representing carlier types of technical provision. The
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latter's existence revealed the financial stringency within which the
reform attempts had to be implemented.

The main obstacle to vocational education was the reluctance of
parents to accept non-traditional orientations for their children and the
reluctance of pupils to abandon their dreams for a job in the public sector.
Such attitudes were deeply reoted in their minds since, from as early as
the 19th century, the school certificate (and later on the academic degree)
had been inextricably linked to a kind of occupational security and social
success. (Tsoukalas, 1977)

In general, it can be said that the reform efforts in the secondary
stage, despite the big improvements they brought, lacked two things: a)
proper timing, in the sense that the State authorities tried after
considerable delay to implement a number of changes, many of which
could and should have been initiated decades ago (Bouzakis, 1986,
pp.121-23), and b) the existence of adequate infrastructure and resources
that could effectively support a "shift" to technical education. The
conditions for the success of the new system were far below the very
promising official rhetoric, especially as far as the training and continuous
support of teachers responsible for teaching a new vocationally-oriented
curriculum was concerned. The overwhelming majority of the three-year
gymnasium still preferred the more prestigious /yceum path in even
higher proportions than those witnessed heretofore. Thus, in the
school-year 1976-77, 93.5% of the gymnasium graduates participated in
the qualifying examinations to /y:ceum (general or technical) instead of
applying for a place in the two-year technical-vocational school; in
1977-78, the figure was 97.2%(ibid., p.122)

In higher education, the most important aspect of the new system
was the "homogeneity" that it brought, at least as far as the characteristics
of the student population in each institute are concemed. More
specifically, the abolition of the previous "cycles of schools", and the
grouping of different disciplines resulted in:

@ a very high proportion of candidates ente.ing academic departments
completely irrelevant to those that had been their initial choice;
therefore many of them cither were unsatisfied with their studies or
decided to sit again the next year for the National Examinations;

® there seemed to be a kind of "social mixing" going on in the various
academic departments, in the sense that now students coming from
"lower" socioeconomic strata (e.g. the offspring of mant. " ‘orkers
and peasants) gained-- often accidentally--a placc to the prestigious
disciplines of Technology, Law and Medicine, whereas in the past
they were forced to choose one particular group ("cycle") of
academic departments. (Papadimitriou, 1991, pp.120-123) In other
words, a kind of "equalising" mechanism appeared to affect the
distribution of the higher cducation placcs, especially in the
universitics, by allowing candidates with socially "inferior"
backgrounds to attend courses previously dominated by the more
"privileged" groups (civil servants, sclf-employcd professionals etc.),
although the reverse did not happen.

It1s important here to stress the selection and credentialling role
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which examinations were called to perform in Greek education, in a
period when the high social demand for general education and for
university degrees was running against every attempt to controi
educational standards and output. Evidence of this demand was the
increasing proportion of the entrees in the late seventies and early
eighties--although it remained relatively low. In 1974, the number of
entrees in higher education (Universities and KATEEs) was 16,025 in a
total of 68,063 applicants (23.5%); in 1978, 21,375 out of 84,417
(25.3%); in 1981, 26,754 out of 75,206 (35.5%); and in 1982, 33,235 out
of 78,708 (42.3%). (Katsikas, 1994:136) The need to screen the
"Intellectually most capable" for the few places that were of necessity
available in the universities and other higher institutions (the prevailing
principle was that of "meritocracy") was indisputable, but at the same
time the highly selective procedure through which this was being
achieved raised questions of "equity" and "social justice". Especially,
educational opportunity within higher education was found to "favour"
students with fathers at the highest levels of the occupational pyramid,
and that was a conclusion derived not only by Greek researchers (Eliou,
1976; Drettakis, 1979; Milonas, 1982; Fragoudaki, 1985; Polydorides,
1984 and 1986}, but also by international organisations like the OECD
(1980).

Changes in the 1980s
Social and Educational Context

After the general elections in 1981, PASOK, the socialist party of
the opposition--formed only 7 years earlier--came into the office.

One must not forget that the new government came to power in a
period of radical sociopolitical and ecoriomic transformations. Apart {rom
the first signs of the collapse of the "Eastern Block" in the mid- and late-
eighties, Western Europe was experiencing an unprecedented movement
for economic integration, through the EEC and its expansion southwards.
Greece, as a new member of the EEC was being tantalised by problems of
imbalances in the structure of the various sectors of the economy. Despite
the fact that Greek per capita GDP jumped from one-quarter of the OECD
average in the mid-fifties to almost one-half in 1979, it continued to have
a narrow industrial base and a large inefficient agricultural sector, which
accounted for 18% of GDP and 30% of employment in 1980. (OECD,
1993:14) At the same time, the country faced--due to the promising
industrial growth of the sixties and early seventies--a dynamic internal
migration. The urban population, from 43% of the total in 1961, went up
10 58% in 1981. A dramatic shift in the distribution of the labour force
showed a prograssive decline in the primary (agricultural) sector,a
decline, however, which favoured the non-productive tertiary (scrvice)
scctor instead of the sccondary one (industry and construction). The
distribution of the labour force in 1961 was 53.8% in the primary scclor,
19% in the sccondary and 27.2% in the tertiary onc; in 1981, the figures
were 30.7%, 29% and 40.3%. (NSSG, 1961, 1981)

The general context of the policy of PASOK government was aimed
at "national independence, the sovereignty of people, soctal hberation and
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. the socialist transformation of scciety". (PASOK, 1981, p.13) Among the

measures taken by the PASOK government was the reinforcement of
e compensatory education. A new institution of post-lyceum preparatory

centres was established aimed at offering free training for the
examinations on the selected subjects for all pupils. The aim of these
public institutions was to provide tuiticn to the poor pupils who could not
afford private tuition, and to reduce the inequalities of the private cost of
exam preparation, especially in rural areas.

From as early as 1982, the entrance examinations to /yceum were
abolished, and a new type of /yceum was introduced in 1984 at the
post-compulsory level. This type was called "multilateral” /yceum, and it
combined characteristics of the general and technical-vocational types.
The direction of this school was the integration of general and vocational
education, and the elimination of the "prejudice against manual work,"
the "offering of scientific and technological knowledge, and the
methodology of acquiring this knowledge" and the "offering of equal
opportunities to all young peopie, and helping pupils to become
democratic citizens..." (Ministry of Education, 1987, pp.19-22).

The pupils in these schools had--and still have--a compulsory core
curriculum at the first grade, with very little room for electives. At the
sccond grade, they can choose one out of six "cycles" that are connected
to some of the seventeen specialisations at the third grade. That means
that one "cycle" in the second grade leads to various specialisations in the
third grade. For example, Cycle 1: Man and Socicty leads to the following

“ specialisations: either academic option 3 to the university faculties of
Humanities and Law, or other vocational specialisations such as officc
tasks, librarians, computing, social services and applied arts". (Nikta,
1991, p.241) Thus, the options are built up and devecloped along with the
grades. The fact that only at the third grade there are vocational
specialisations similar to those of technical-vocational [ycea justificd the
additional fourth year of practice in the specialities of some lines, such as
agriculture, secretarial, car engineering and the like. (Ministry of
Education, 1984, pp.839-46) The statistics, however, show that in 1989
only 400 out of 6,130 graduates (of multilateral schools) were attending
the fourth year. (Ministry of Education, 1991)

On the whole, the curriculum of this /y:ceum rather more rescmbles
the curriculum of the general /ycewm, with few additional subjects, than
that of the technical- vocational curriculum. It seems--although there are
no specific surveys of the balance between theory and practice in the
vocational courses of these schools--that the new [ycewn is rather an
improved version of the general (academic) /yceum, with pre-vocational
subjects at the first two grades, and theoretical vocational training at the
final grade.

The technical schools, on the other hand remained "low- prestige”
institutions throughout the cightics. According to various reports by the
School Advisers (former Inspectors), technical education evidenced an
"overlap between the specialisations” offered at the two-year schools and

. three-year lycea. the "old fashioned curriculum content” that lacked
connection with production. and the complete absence of visiting or
training of the students in industrial environment, so that the existing
programs "do noi prepare them for the labour market”. (Nikta, 1991,

86



Education Policy Analysis Archives hup://epaa.asu.cdu/cpaa’/vond.lv

p.108) These schools are mainly attended by boys, since the social
division for women and men is still very strong, despite numerous
campaigns initiated by the socialist government, during the eighties, to
bring about gender equality. Kokos (1987) argued that the technical
lyceum is the "refuge" of pupils from non-privileged social strata, who are
forced to seek employment after 18.

The Greek experience showed that not only is the government to be
blamed for this situation becuase of its reluctance to design better
strategies and pay the real cost of vocational education, but also blame
can be attributed to the high expectations that Greek families have
towards general secondary and higher education. Job insecurity,
exploitation by the employers, poor payment, bad conditions of work and
the like, are societal factors that greatly affect their decisions, and credit
general education with the highest prestige.

Examinations

The examination system itself has been changed in many ways. In
1983, a new "four-track" system was introduced; and, in 1988, the higher
education entrance examinations were separated from the graduate
certificate; in other words, pupils were no longer obliged to sit the
examinations in order to graduate.

Those wishing to sit the examinations had--and still have--to attend
one of four "tracks" (groups of specialisation):

1. the first one leads to university departments of Science and
Technology and higher technological institutes, and the examined
subjects are composition in modern Greek, mathematics, physics and
chemistry.

the second one leads to medical and biological departments, and

comprises the subjects of composition in modern Greek, physics,

chemistry and biology.

3. the third one offers opportunities for entrance to departments like
Philosophy, Law, Mcdern-ancient Literature, Education , and the
subjects examined are composition in modern Greek, ancient Greek
literature and language, latin and history.

4. the fourth branch leads to departments like Political Science,
Economics, Administration, Sociology, and includes the subjects of
composition in modern Greek, mathematics, history and sociology.

o

The new system did not wipe out the examinations to tertiary level
as the socialist party had promised. It, nevertheless, offered a more
rational distribution of higher education and a greater variety of channcls
as well as the chance of limitless attempts for the candidates. It also
eliminated the stress of these crucial examinations from the sccondary
grade of e, since from 1988 in the calculation of the final score of
the national examinations no more have the results of the first and second
grade of [vcern 1o be taken into account, whereas in the period 1983-87
these results accounted for 25% of the total score. Thus, in the
university-entrance examinations ("Genikes Fxctasis", as they were
nuimed), cach subject 1s examined on one and only day of the ycar, which
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is predetermined by the Ministry of Education. This change separated
completely-- typically, because in essence the links have remained

O unbreakable--the performance of the students in high schoo!l and the
national examinations, which caused criticism because it does not provide
any incentive for greater school achievement, while it exposes the whole
process of the assessment to various accidental factors (psychological
stress, memorisation, luck, technical problems). On the other hand, the
justification for that decision, as the government argued, was based on the
effect that the examination process had on the curriculum and its
(internal) assessment within the schools; it was argued more or less that a
"distorted" kind of competition had been going on in the school classes
between the students, something that also raised questions about
"commercialisation" of the assessment system.

In the meantime, candidates competing for a place in the university
schools increased three times between 1974 and 1986, while the number
of those successful in entering only doubled.

The introduction in 1983 of the three-year Technological Education
Institutes (TEIs), which replaced the KATEE, has been seen not only as
an attempt to improve standards in the provision of higher technical and
vocational knowledge, but also as a way of diminishing the trend toward
greater competition in the university examinations. The reduction of
chances and the stiff competition for university places forced the less
successful applicants to turn towards the TEIs. While university has
become more inaccessible for the majority of the secondary school
graduates, the number of students entering TEIs has continued to

0 increase.

The most important differences between TEls and universities derive
from their officially stated educational objectives. The TEIs aim to
"provide education in the classroom and in the "real world" (laboratories,
business, experimental fields, organisations and other public or private
establishments linked with the TEls) for technologists". (Kalamatianos et
al, 1988, p.273) To achieve these objectives, TEIs run programs which
lead to a first degree ("ptychio") after at least six semesters of classroom
instruction, plus one or two additional semesters of practical training.
Universities, on the other hand, offer programs which lead to a first--but
not necessarily final-- degree (also called "ptychio") after eight semesters
for all departments, except for engineering and dentistry which require 10
semesters, and for medicine which requires 12 semesters.

Despite the popularity that TEIs have gained during the last decade,
there are still problems of "equitable" distribution of higher education
places, on the one hand beeause the percentage of candidates accepted has
remained low (about 18% of the total for universities, and 17% for TEIs),
and on thc other hand because many people still consider university
places as "highly prestigious" in relation to the TEls, and the allocation of
their places "is very inequitable and favours high income groups"
(Psacharopoulos & Papas, 1987 and 1993).

. Selection and Educational Changes

The education reform attempts, as we have scen. have not been quite
as bold and radical as oiic would expect in a country which, efficially at

85



Education Policy Analysis Archives http://cpau.asu.cdu/cpaa/vond.h

least, belongs to the "West", and is considered as an "upper
middle-income economy" by all the major international organisations.
The move from goals and legislation to school outcomes was blocked by
political inertia and the fixed processes of Greek school in a period of
decreasing economic growth and austere budgets. The constraints of the
inherited institutions and the goal conflict between equality of
opportunity and excellence should not be ignored. Despite the relative
success of the reforms in expanding secondary education, the Greek
schools are still plagued by drop-out rates, the lack of fit between
curriculum and job requirements and inequalities in the distribution of
educational opportunities.

Many of the innovations brought (mainly) by the governments of the
1970s and the 1980s did not create the necessary consensus among
professional groups, political parties and education planners. The main
innovation of the PASOK government, the "multilateral school", has not
yet been expanded as expected, mainly because of the enormous financial
and technical resources required, in a period of very stringent fiscal
policies, implemented by the State in order to meet the criteria for the
monetary unification of the European Union.

In addition, the monopoly on decision making by the top hierarchy
of the Ministry of Education was--as it has been proved by this
experience--the primary goal of the policy makers, and this was the
framework in which the reform was initiated. Examples such as the
central control of the content of the textbooks--and even of the teacher"s
manuals--or the changes of the educational hierarchies and priorities
according to the changes of Minister, are very revealing of the intentions
of past governments.

The historically established access of wide strata of the Greek
population to university education has been hindered by the numerous
clausus policy. It is important to stress the shift of public pressure for
"equal opportunities" in access in educational provision, from the lower to
the higher levels of the system. These changes ran parallel to general
reforms in the organisation of schools, and responded to: i) a climate of
political freedom and democratic changes that favoured a more
"egalitarian” school structure, and i1) demands for alignment of the school
functions with the needs of the developing Greek economys,i.e., the
promotion and support of technical-vocational education, which has been
neglected because of the highly selective examination system, and a
dominant "academic" curriculum.

The old "classical" and "practical” orientations were reshaped in an
cffort to keep up with the radical changes in the socioeconomic conditions
and technological advancements experienced throughout the so- called
“developed world", part of which Greece has always struggled to be. The
truth is that the Greck educational system has been dominated from the
very beginning of the existence of the modern Greek State by a highly
centralised structure, which enabled the governments and the various
politically influential groups to imposc organisational and financial
restrictions on the "democratisation" of decision- making. At the same
time, the orientation of the curriculum towards the "classical tradition”,
obviated for a very long time any possibility for introduction of broader
and morc balanced content based on modcein pedagogical micthods.
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Revealing of the conservatism characterising the curriculum policies
during the last half century has been the prominent and persistent
involvement of the School of Philosophy of the University of Athens in
the planning and implementation of every major curricular change. Its
members have repeatedly opposed every attempt at reform that would
"deviate" from the "humanistic" type of education, prevailing in the
Greek schools for decades. (Dimaras, 1975; Mattheou, 1980) The
dominant ideology has always been that of "meritocracy"; the "few", the
most "capable”, the most "intelligent" could and should have access to the
highest educational levels possible, and enjoy the privileges and social
status that the most "prestigious" academic disciplines can secure.

The lack of adequate provision for technical and vocational
education was only an indication of the wider weaknesses of the system,
and the inequalities (re)produced by its existence. The very restricted
access to higher levels of secondary, and later on university education
must not be attributed only to the hostile attitude of the "traditionalist"
policy-makers toward the reforms, nor to the financial stringency and lack
of resources; it must be searched for in the deep-rooted cultural values
and principles of Greek society, which, subsequently, may reveal the
relation between the dependent character of the country's economic
structure and the sociopolitical context of its recent history. The
educational mechanisms were designed and controlled by the State in
every single detail. Thus, it seems reasonable for them to have served a
dominant ideology that praised "non-manual" and "intellectual" work, and
a labour market system where the only secure and well- paid job was that
of the "white-collar" , public-sector employee. Job insecurity, exploitation
by employers, low wages, bad conditions of work, are all societal factors
that pushed--and continue to push--pupils toward the more advantageous
public sector. The fact that the public sector has been the biggest
employer of graduate labour in the past has had a great impact on the
prestige of general secondary or university education, and the "inferiority"
of technical-vocational education.

Thus, whereas in the past, winning a place in the upper- sccondary
school had been considered a success, in the last decade there has been a
strong public pressure for "freer" access to the universities and the other
institutes of higher education. But since places in higher education--given
its "frec-of-charge"” character, and at the same time the restraints imposed
by the State budgets--were limited, Greece has experienced a situation
where the "demand" exceeded the "supply". This imbalance had--and still
has--to be controlied by the system of the National Examinations.

Various studies have shown that the allocation of university places is
very inequitable and favours high income groups, or groups with high
social status. Even when the research findings claim that performance in
the National Examinations--and subscquently success in entering the
university--is not directly affccted by the "family socioeconomic
background", there is, nevertheless, always an indirect influence through
various other factors.(Polydorides, 1995 a,b and 1996) Factors such as
"curriculum track” or "attendance of private cramming institutes”
underscore the influence that the family exercises on the choices made. on
the onc hand, and on the resources used for ensuring eventual success, on
{the ofher. The grealer abilily to finance preparatory classes and enter
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selective private schools, results in the finding that "...sons and daughters
of managers, executives and professionals are four times as likely to enter

‘ the university on their first trial relative to the offsprings of manual
workers". (Papas and Psacharopoulos, 1987, p.494)

Notes

1. The term is rather simplistic, and it is used purely for a minimum
level of descriptive precision.

2. We should not forget her role as a founder member of the E.C., the
EURATOM and the ECSC in the 1950s.

3. Indeed, the country's annual industrial production is among the
highest in Europe, despite the wide disparities between North and
South, and its long tradition of political instability.

4, Here we should note that all the following governments used the
distribution of textbooks for strengthening control over knowledge.

5. The proportion of those occupied in the primary sector has
diminished dramatically during the last 35 years. From about 54% in
1961, it fell to 29% in 1985, and 21% in 1994. At the same time, the
figures for the secondary sector were 19%, 27% and 24%, and for
the tertiary sector 27%, 44% and 55.5%, respectively.
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A Remarkable Move of Restructuring: Chinese Higher

ﬁ Education
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Abstract

In this article, the current remarkable trend of institutional
amalgamation and the establishment of cross-institutional consortiums
in China are examined. The principal purpose of this study is to
explore policy options on issues connected with the trend and the
significant implications of the trend for the future development of
higher education in China. I discuss the outstanding issues raised in
the restructuring, the main factors behind them and proposcs policy
options to redress the adversities of the trend at the end. The article
draws on national data as well as a case study. The research reported
here is constructive for comparative and empirical research of similar
issucs in international perspectives.

Intr.:luction

. The dilemma between rapid growth of higher education and
increasing financial constraints has led to an increasing emphasis on
the need to improve cfficiency by better utilisation of resources. Like
clsewhere, in China, attempts have been made to optimise educational
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funds through institutional mergers and cooperation between
institutions in sharing resources, with the intention of raising
student-staff ratios and cost-effectiveness. Between 1992 and 1995,
more than 70 institutions were merged into 28 institutions and over
100 institutions set up cross-institution consortiums. (Zhu.Kaixuan,
1995) This remarkable trend is a focus of this paper. Hopefully, the
research reported in this paper is constructive for comparative and
empirical research of similar issues in international perspectives.
The World Bank (The World Bank, 1987) maintained in a
mission report on Chinese universities that an increase in the
student-teacher ratio could significantly reduce unit recurrent cost,
given that the ratio in China is much lower than the average ratio in
East Asia and the Pacific. Also, it was found after an analysis of data
elicited from 136 Chinese universities that there was an underlying
relationship between unit recurrent cost and the size of enrollment; and
that the larger an institution, the lower unit recurrent cost.
Pennington (1991) held from his experience of Australian

amalgamations between universities and colleges of advanced

education that many problems and difficulties must be weighed against
the benefits which have accrued or may yet accrue on the
amalgamations. He pointed out some major problems, such as the risks
of loss of independence and diversity of the amalgamated institutions
and of collegial commitment and staff’s morale. Karmel (1992)
suggested that the benefits of larger institutions were not yet
established and held that smaller institutions promoted innovation.
Williams (1988) cast doubt on "bigger is better," evidenced by some of
the greatest universities in Europe and North America which were
smaller than the universities in Sydney, Queensland and Melbourne.
Gilbert (1991) indicated that amalgamation contributed to the
emergence of a larger, more differentiated, less well resourced
university sector than its predecessor.
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In China, a recurring theme in the current literature is enthusiasm
for boosting consolidation and cooperation of higher education
institutions, while few articles deal with difficulties and problems
underlying the trend. Li Peng (1995), Chinese Premier, suggested that
jointly-running institutions including consolidation and cooperation of
institutions may optimise educational resources. Zhu Kaixuan (1995),
director of the State Education Commission (SEC), proposed that
conditions would be created to promote consolidation of those small
institutions with a narrow range of specialities and redundant courses;
and that those institutions within close proximity but with different
disciplines be encouraged to set up cooperative relations in sharing
resources, complementing each other and combining disciplines for
mutual viability.

Li Zhengyuan (1995), however, had a different opinion that the
current pursuit of larger and more comprehensive institutions failed to
produce cost-effectiveness and improve the quality of Chinese higher
education but caused a false upgrade of educaticn establishments
(two-year colleges upgraded as four-year universities when
consolidated with universities, for example), duplication and
overlapping of organisations, and contrary to expectations, increased
staff members due to redundancy. Wang Wenuyou (1995) conducted a
survey over 71 institutions in Beijing and concluded that smaller
institutions may not be inefficient, and that the efficiency and
effectiveness was determined by appropriateness of size of class,
rationalised course offerings and fulfilment of enrollment quota.

The brief review of related literature above shows that the
movement towards consolidation and cooperation between institutions
has both strengths and deficiencies within international perspectives.
What remains to be explored, however, are policy options on issues
connected with the movement, and significant implications of the
movement for future development of higher education in China. This
is the principal purpose of this study. The study is based upon
evidence in the literature, theory grounded in international debates and
a case study.

Higher Education Structure: Post-1977

It is necessary to briefly overview the development of Chinese
higher education in historical perspective before discussing its current
trends and issues. In terms of the expansion of higher education, the
most remarkable changes occurred following the 1978 cconomic
reform in China. The changes in higher education structure can be
divided into two stages as shown in Table I below. At the first stage
between 1978 and 1985, the changes were represented by rapid growth
in the number of higher education institutions and enrollments. The
sccond stage, post-1985, was characteriscd by continuously rapid
increase in enrollments but relatively stable viability of institutions
without any increase in the total of institutions in 1986 and 1995.

a4
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‘ Table I

Development in Institutions and enroliments: 1977-1995

Year No. of Total Annual increase
institutions enrollments*
(million) (thousand) Xi
1995 1,054 3.05 120
1994 1,080 2.93 290
1993 1,065 2.64 360
1992 1,053 2.28 150
1991 1,064 2.13 -30
1990 1,075 2.16 -20
1989 1,075 2.18 0
1988 1,075 2.18 100
1987 1,063 2.08 90
1986 1,054 1.99 200
1985 1,016 1.79 340
° 1984 902 1.45 140
1983 805 1.31 130
1982 715 1.18 -120
1981 704 1.30 130
1980 675 1.17 130
1979 633 1.04 173
1978 598 0.86 242
1977 404 0.63 -
X=135
s=123

Sources: Ministry of Education and the State Education Commission
(1984, 1991); The State Statistic Bureau (SSB) (1992-1996)

*Note: Including all undergraduate and graduate students on campus.

tor



EPAA Vol. 6 No. 5 Zhas: Chinese Higher Education htip://epaa.asu.cdu/cpaa’/vons.h

Table I indicates that the average annual growth (arithmetical mean) in enrollments between

1978 and 1995 is 135,000 but the growth is extremely uneven with a large standard deviation of

‘ 123,000. The fluctuations included negative growth in 1982 (when students in the first major rise
intake in 1978 graduated) and in 1989-1991 (due to three consecutive years’ economic
entrenchment). Table I also shows that at the first stage of seven years (1978-1985), 612 institutic
over a half of the total institutions formed within 47 years since 1949, emerged, leaving no increa
in numbers of institutions during the following ten years. The rapid emergence of 612 institutions
was mostly through upgrading former secondary colleges and polytechnics. The dramatic and rap
growth in institutions was intended to accommodate an unprecedented expansion of enrollments
without much consideration of the actual capabilities of those newly upgraded institutions. Most «
them were relatively small in size of enrollments as shown in Table II and not well supported in t
human and financial resources as disclosed in the Chinese press (Ribao, 1985).

It was reported that in 1986, 90 percent higher education institutions were below the standar
required for an education institution set by the State Council in that year, in terms of staff quality.
teaching and research facilities and equipment, student accommodation and libraries. It was belie
that it was the devolution of accreditation of two-year college s and polytechnics to focal
governments that contributed to the rapid growth in institutions with poor quality before 1987
(Zhongguo Jiaoyubao, 1991).

Table 11
Frequency Distribution of Institutions by Size of Enrollments: 1978-1990

Year Total 300 301-500 501- 1001-1500 1501-2000 2001-300C¢ 3001-4000 4001-5000 5C

G insti- & &

tutions below (%) 1000 (%) (%) (%) (%) (%) o\

Y.

(%) (%) (

19901,075 54 7.3 20.7 21.3 13.6 16.0 6.51 2.7 X
19881,075 5.6 8.0 21.9 20.7 13.7 14.0 6.2 33 6.4
1986 1,054 94 9.0 22.8 19.3 12.5 12.6 5.2 3.0 6..
1984902 12.3 10.3 28.4 20.2 9.2 10.8 4.8 2.3 4.
1982715 84 9.7 31.0 17.9 11.2 10.9 5.5 3.6 1.:
1980675 11.7 8.0 30.2 17.0 11.4 11.1 4.7 33 2.
1978598 16.6 12.5 29.1 16.4 10.4 8.7 4.7 1.0 0.

Sources: Adapted from the State Education Commission (SED) and the Ministry of Education,
(1984-1991)

Table II provides detailed statistical information about changes in size
of enroliments or size of institutions between 1978 and 1990 (no national
and official data available after 1990). In 1978, institutions with 5C* to
1,000 students accountied for 29.1 percent of all institutions, the modal
percentage, followed by institutions with fewer than 300 students; whereas
in 1990, the biggest percentage of all institutions, 21.3 percent, accrued for
institutions with a range of 1,001 to 1,500 students, followed by 20.7

. percent of institutions with 501 to 1,000 students.

Table H1

.1_(}1
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Cumulative Frequency Distribution of Institutions by Size of
Enrollments: 1978-1990

Year lor 301 501 1001 1501 2001 3001 4001 5001 Mdn.
more or or or or or or or or enrollment
% more more more more more more more more
% % % % % % % %
1990 100 94.6 87.4 66.7 454 318 158 93 6.6 1393
1986 100 90.6 81.6 588 395 27 144 92 6.2 1229
1982 100 91.6 81.9 509 33 218 109 54 1.8 1026

1978 100 83.4 71 419 255 151 64 1.7 0.7 862

Sources: Adapted from the S:ate Education Commission (SED) and the
Ministry of Education, (1984-1991)

Table III further displays a clear trend of development towards bigger
institutions. In 1978, only 0.7 percent of institutions had an enrollment of
more than 5,000 students but in 1990, the number of such institutions rose
to 6.6 percent. In 1978, 83.4 percent of institutions had more than 300
students and the number rose to 94.6 percent in 1990. Also, the median
enrollment was only 862 students and it rose to 1393 in 1990, an increase of
61.6 percent. Despite the increase, only about 15 percent of institutions had
more than 3,000 students in 1990 and much fewer prior to 1986.

In 1986, to restrain the extremely fast growth in institutions and
improve the quality of higher education, the State Council circulated the
Provisional Regulations on Establishing Higher Education Institutions, and
revoked the accreditation of higher education by local governments. In
1988, the State Education Commission issued another polic* paper to
reinforce the quality standard on higher education institutions set by the
State Council in 1986 (Zhongguo Jiaoyubao, 1991, October &, p. 1).

As shown, since 1986, the emphasis on the expansion of higher
education began to be shifted from setting up new institutions to adjustment
of the structure of existing institutions. Confronting serious tensions raised
in the first seven years of expansion, such as growth versus quality and
expansion versus cost-effectiveness, the central government also sent a
clear message to the higher education sector that no encouragement would
be made to build new institutions in the next five years, and that expansion
of enrollments was to be achieved through tapping the existing resources
and extending the existing institutions (Li, Peng, 1986). Under the guidelinc
of this policy proposal, the exuberant growth of institutions was cased and a
trend towards larger institutions began to take shape as shown in Tables 1, I
and I11.

A Recent Trend and Correspounding Issues

A brief overview of the Chinese higher cducation structure above
illustrates that a large gap cxists between the rapid growth in participation
in higher education, (that is, the national enrollments) and the enrollment
capacities of individual institutions which had only limited expansion. The

102



EPAA Vol. 6 No. 5 Zhao: Chinese Higher Education http://epaa.asu.cdu/cpaa/v6nS.Iv

national enrollments increased by 148 percent from 0.86 million in 1978 to
2.16 million in 1990, but the median enrollment of individual institutions
rose only 61.6 percent during the same period, as shown in the above tables.
Additional enrollments had to be accommodated through the building of
new institutions, a costly strategy compared with the expansion of existing
institutions. Hence there was an urgent need to enlarge the enrollment size
of institutions so as to accommodate the rapid growth in participation in
higher education. As the total govemment revenue as a ratio of GNP was
continuously declining from 32.2 percent in 1978 to 21.8 percent in 1985
and to 17.2 percent in 1992 (Zhongguo Jiaoyubao, 1994, October 6, p.1), it
was getting harder for the government to afford building new institutions
than to enhance the capacity of existing institutions. The financial constraint
was a major driving factor for a shift towards institutional consolidation and
cooperation with the intention of achieving cost-effectiveness and
optimisation of resources.

As early as 1980, the first cross-institution consortium was set up in
Beijing which has the largest number of institutions as a municipality in
China. The consortium was composed of eight higher education institutions
with a total enrollment of 47,000 students and fixed assets of 0.6 billion
RMB. The eight institutions set up close cooperative relations in a number
of areas, including open access to laboratories, libraries and lecture,
exchanging academic staff and teaching materials, cooperation in research
and joint-training staff (Zhongguo Jiaoyubao, 1987, July 7, p.1).

However, the development of such cross-institution consortiums was
very slow and few and far between, and there was no official report on
institutional consolidations before 1992. In late 1992 and early 1993, the
Central Government proposed a new round of reform in higher education
by concentrating on higher education management. As a part of the reform,
consolidation and cross-institution cooperation were highly recommended
by the government as a means of optimization of resources (Li, 1995;
Zhongguo Jiaoyubao, 1995, July 12, p.1; Zhu, 1995). The most dynamic
development of such structural changes occurred in 1995 and prevailed in
almost every province in China. In major cities such as Beijing, Shanghai
and Guangzhou, where there were more institutions than in other areas,
institutional mergers and cross-institutional cooperation were growing more
vigorously. In terms of the latest statistical information, more than 70
institutions got involved in institutional mergers, among which 42
institutions consolidated in 1995; and about 100 institutions joined in
cross-institution consortiums (Zhongguo Jiaoyubao, 1995, November 24,
pp-1-2). In the writer's view, the waves of such consolidation and
cooperation will shake up the entire structure of Chinese higher education
over the next few years. The significance of restructuring cannot be too
great for the future viability of Chinese higher education.

There exists a common belief that institutional consolidation helps
achieve cost-effectiveness and optimization of the insufficient resources
supplied to higher education, through raising student-teacher ratios,
reducing waste and redundancy, and sharing resources (Clark and Neave,
1992). It was on the basis of this common belief that consolidation and
cross-institution cooperation were initiated and developed in China. As the
trend of consolidation and cross-institution cooperation started not long ago
and is still in progress, it 1s too early lo locate much evidence of the actual
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outcomes of the structural changes. The following discussion is based upon
both potential and realities.

In 1995, Shanghai boasted a total of 45 higher education institutions
with about 140,000 students on campus. The average enrollment for each
institution was 3120 students. However, there were 23 institutions whose
enrollments were below 2000 students and 11 institutions with fewer than
1000 students. In the light of a government’s plan for restructuring higher
education in Shanghai, the 45 institutions will be consolidated into 30
institutions with an average enrollment of over 4680 students. The capacity
of enrollment of each institution will increase by 50 percent (Zhongguo
Jiaoyubao, 1995, December 4, p.1). It is evident that consolidation is likely
to enlarge the institutional capacity of enrollment. But the capacity is also
determined by other important factors such as popularity of course
offerings, quality and morale of staff, teaching and research facilities,
student services, etc. Besides, cost-effectiveness is achieved through
increasing student-teacher ratios and removing redundancy. The above
mentioned plan did not deal with this sensitive issue, that is, how much
redundancy would be cut to achieve efficiency, as student-teacher ratios
were very low with around a 7.3:1 ratio nationally by the end of 1995 (SEC,
1996).

There was a news report about increasing student-teacher ratios from
5.5:11in 1991 to 8.1:1 in 1994 through restructuring higher education
institutions administered by the Ministry of Internal Trade in China
(Zhongguo Jiaoyubao, 1994, August 25, p.1). This is one of a few
successful cases reported as having achieved a relatively high ratio of
students and teachers through consolidation.

In a World Bank mission report on Chinese universities in the late
1980s, it was found that substantial economies of scale existed in university
operations in China. By a statistical analysis of data submitted from 136
Chinese universities, the mission reported that there was a generally
declining average recurrent cost for institutions of larger size in the 136
universities. Based upon the sample of the 136 institutions, the mission also
made a simulated measure of the effect of increases in enroliment and in
student-teacher ratios on recurrent costs in six different kinds of institutions
with a simulated enrollment range from 500 to 15,000. The results
suggested that there were significant savings in terms of lower average unit
cost up to a level of about 8,000 to 10,000 students and further expansion
would lead to less substantial reductions in unit costs. The results also
displayed that much higher savings would be produced if student-teacher
ratios of 8:1 by 1990 and 12:1 later could be achieved in terms of an
approximate target set by the SEC, closer to an international average. So the
mission recommended that smaller institutions operating in close proximity
should consider the possibility of consolidation under a single
administration (World Bank, 1987).

As shown above, the realiscd and potential benefits of larger
institutions imply greater opportunitics to expand higher education by
tapping existing resources without injecting additional funding. The World
Bank survey alco provided evidence in favour of larger institutions and
raised student-teacher ratios to produce substantial savings. However, the
above reports including that of the World Bank failed to look at or estimate
possible difficulties and problems ins.itutional consolidation may raisc in
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practice. A case study of a cross-institutional consortium, a loose federal
model of consolidation in fact, is illustrated below to highlight the issues
accompanying consolidation.

A Case Study

(This case study drew heavily on an official journalistic report
published in Zhongguo Jiaoyubao, 1995, April 20, p.3.)

In early 1994, five higher education institutions in Beijing founded a
cross-institution consortium called "Eastern University City." The five
institutions were Beijing Chinese Medicine University, Beijing Chemical
Industry University, Foreign Trade and Business University, Beijing
Fashion Design Institute and China Finance Institute. The consortium had
one central governing body as a coordination and supervision commission
to managc overall business of the consortium. Under the central governing
body, there were six sub-committees in charge of academic and
administrative affairs, institutional industry and business, and student and
staff services of the consortium. The five member institutions still retained
their own full administrations, which were separately funded and governed
by five different state ministries.

On the foundation of the consortium, the five member institutions
reached an agreement on cooperation in a number of areas. The agreement
included setting up common basic courses, exchanging faculty members,
combining library and laboratory resources, credit transfer, cooperation on
research projects and on trading and transferring research products, sharing
research achievements, sharing student and staff services, and jointly
building and sharing student and young staff residences, and the like.

One year later after the foundation of the consortium, a survey was
conducted over the progress of the consolidation. It was found that very
limited cooperative programs had materialized but most of the agreed
cooperation was not implemcnted and some cooperative activities failed to
achieve the desired results. Of the materialized cooperative programs, the
most successful was the operation of the Eastern University City Credit
Union which attracted 30 million RMB from each member institution and
other investors in one month after its foundation and seemed to have a
prosperous future.

However, difficulties and problems were raised when it came to other
cooperative areas. As far as exchanging staff was concerned, few
arrangements could be made because the five institutions had the same
problems of over-supply of staff for sonte courses and under-supply of staff
for other courses. Also, because it was often too late to make changes in
overall staff arrangements when the five institutions submitted to
coordinating committees their respective staff arrangement plans, as uny
changes would cause conflict in lecturing timetables of teachers.

As to sharing library and laboratory resources, it was hard for students
and staff to use other member institutions' librarics and laboratorics duc to
some complicated approval procedures. Cooperation on rescarch was also
infrequent because it was difficult to obtain joint-rescarch grants from the
five government agencies which funded and administered each of the five
institutions. When it came to consolidation of staff and student services, no
progress was made as a result of tack of profits and fears of loss of jobs on
the part of the staff who worked at the services. Also, the plan to build
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shared student and staff residences for the five member institutions failed,
due to financial stringency

The above brief description of the findings illustrates that institutional
consolidation and cooperation are complicated processes involving full
commitments and great efforts of every participant in the agreed areas -
teaching, research and services. Problems raised in the processes of the
consolidation of the five institutions can be summarized as:

® Jack of a powerful central administration with clearly-defined roles and
responsibilities to ensure cooperation plans were enforced;

® Jack of materialized support rather than the rhetoric of approval from

® the government agencies which administered the participating
institutions to inject sufficient funds into the consolidation;

® pre-occupation with quick economic returns from consolidation;

® fears of losing jobs because of the potential redundancy caused by
consolidation;

® concern about losing institutional status; and

® consumption of time in consolidation processes.

These probleins may be relevant to other institutional consolidations
and cooperation. Failure to realize and solve those problems has led to a
loose federal arrangement of the five member institutions, which obviously
increased administrative cost with a new central superimposed
administration, contrary to the initial objective of achieving greater savings
through consolidation. Given that little sharing of resources was realized
and few cooperative programs were completed as shown above, the
consolidation of the five institutions was in fact unsuccessful and resulted in
a nominal rather than an actual consolidation.

This case study, though it may not apply to the entire trend and issues,
implies that many difficulties and problems exist such as those of
administration, funding and culture in the processes of consolidation and
cooperation. The difficulties and problems inherent in the processes need to
be fully understood so that positive outcomes can be achieved, and
adversities be minimized.

Policy Options

A further analysis of the factors causing the problems in the processes
of consolidation and cooperation reveals that there exist some serious
weaknesses in the current higher education management system in China.
Firstly, consider the problems of administration. Higher education
institutions are under the jurisdictions of different government agencies,
each of which independently funds and administers a number of
institutions. These institutions become in fact subordinates and properties of
a certain government agency. If institutional consolidation and cooperation
was implemented between institutions under diffcrent government agencies,
it would be much harder to succeed, as with the casc of thce five institutions,
because greater burcaucracy and more consideration of cach government
agency's interests would be involved.

To alleviate the adversity, institutional autonomy should be respected
by more than lip service {rom the government agencics. Institutions should
also change their tradition of excessive reliance upon the government and

10R
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keep an "arm's distance" from the government. Fully-fledged institutional
autonomy facilitates processes of consolidation and cooperation between

‘ institutions under the jurisdiction of different government agencies. This is
because institutional freedom facilitates the development of administrative
and educational links between institutions without interference of the
government agencies concerned. Institutional autonomy when fully
implemented can also weaken and modify the current artificial demarcation
of external administration over institutions in the system. The artificial
demarcation in the current management system has led to considerable
waste and managerial inefficiency in terms of duplication and overlapping
of courze offerings in institutions under different government's agencies and
redundancy of bureaucracy.

Secondly, consider problems of funding. The current funding formula
in China is still a student-number based one which makes it hard for
academics to obtain research funds, let alone get funds for joint research
projects between consolidated institutions. This problem may be partially
solved through government's earmarked grants and especially through the
sale of academic services to industry/business. But funding for basic
fundamental research still relies on the government's support, as
industry/business will be more interested in research projects with
immediate economic returns.

Now that funding difficulty restricts the development of consolidation,
the government should provide adequate infrastructure resources for
consolidation and cross-institutional cooperation if it believes that such

e consolidation and cooperation will achieve niore economic and social
returns in the long run. Also, resource allocation within institutions needs to
be improved. Financial responsibility should be delegated to academic
departments and research centres to facilitate cross-department
collaboration and/or joint research, if this has not been realized. The
government should also consider a shift from financing research jointly
with teaching to funding it separately to ensure fundamental research and
also to provide a springboard for the attraction of supplementary research
funds from consumers of research products. The sale of academic services
has been evidenced to be a major supplementary source of income for many
institutions in China (SEC, 1995), thus alleviating financial stringency of
institutions. If a full integration of academic services is fulfilled between
institutions, greater savings can be produced by sharing administrative and
physical resources, such as having a single administration and joint use of
research facilities and equipment.

Thirdly, the cultural problems of consolidation are as important as
those of administration and funding discussed above. Efficiency and
effectiveness in consolidation can only be achieved wlicre staff fully accept
each other, where there is acceptance of common purpose, and wherc staff
are fully committed to a consolidated institution. As reported in the
consolidation of the five institutions in Beijing, lack of staff's commitment
was partially conducive to the failure of consolidation. When interviewed,
some staff expressed their indiffercnce to the consolidation and some

. revealed their fears of losing status and cven jobs (Zhongguo Jiaoyubao,
1995, Aprit 20, p.3).

A possible solution is to premotc changces in attitudes and enhance
morale of staff. A positive environment for consolidation can be created
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through convincing arguments and evidence on the benefits for students,

O staff and institutional management that can-accrue from institutional
consolidation. Financial incentives and administrative discipline should also
be enforced to assist the solution. Furthermore, there should be a collegial
and democratic process of decision making on major issues within an
institution such as whether to institute consolidation or not. The faculty
participation in governance is also an option to enhance staff's spirit or
commitment to what they choose to do.

Finally, geographical contiguity, educational links and administrative
links are all important factors for implementation of consolidation and
cooperation. If consolidation and cooperation is instituted between
institutions with these links, it is more likely to succeed in achieving
significant cost savings and effectiveness. This can be justified in terms of
savings in administrative costs through a single central administration that
controls several entities in close proximity and under a common
government agency. Consolidation with educational links reduces
duplication and overlapping course offerings, as redundancy can be
removed through sharing staff between institutions that offer common
educational programs. But savings can also be produced by a group of
institutions offering complementary courses, because sharing existing
resources is much less expenzive than setting up a wide range of new
courses by each institution. The rationale for consolidation lies in
educational and economic bene fits of broader institutional profiles, readier
access to physical resources and more extensive equipment and facilities.

0 The full benefits will require strong links between institutions in the three
aspects: closer location, a common government administration, and
common or complementary educational programs.

Notwithstanding the significance of the three factors influencing
consolidation, there are other alternative possibilities for institutions to
achieve both educational and economic benefits. The writer of this paper
suggests the following three models warrant investigation.

Agreement Model

In this model, sharing human and/or capital resources is achieved by
agreement between institutions without loss of institutional identity. The
rationale for this model is its flexibility, voluntary collaboration and
maintenance of diversity. Institutions in this model are free to seek
academic partners and facilities from any institutions without artificial
barriers of identity. There can be a variety of cooperative models at each
level of institutions - cross-institution consortiums, cross-department
consortiums, common staff development, joint research programs,
reciprocal services, joint use of buildings and sporting fields, etc. Since any
cooperation in this model is based upon formal and informal agrecments
between voluntary partners, some administrative and cultural problems and
difficulties raised in consolidation will be avoided. The diversity of

. institutions is rctained as no change of institutional identity is involved in
this partnership.

Sponsoring Model
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This model represents an arrangement between a large,
well-established and well funded institution and a fledgling institution or a
poorly funded one. The sponsoring institution provides substantial
academic and physical support for the sponsored institution to develop to
fully-fledged status. This sponsorship has the outstanding advantage of
making full use of existing and potential resources of the sponsoring
institution to reduce its potential redundancy. Another advantage is that the
academic cultures of both the sponsored and the sponsoring interact in this
model. Last, there are no risks of changing or losing institutional status or
identity in the cooperation.

Government Model

Government model refers to a government funded and run project. The
local government builds up common teaching and research facilities,
libraries, student and staff residences and living services that are accessible
to all institutions in a local area. The local government funds and runs these
facilities through levying an educational tax from local enterprises and
residents and through charging institutions a sum of below-market service
fees. This model applies to medium and large cities where more institutions
are gathered. There are four potential advantages to be seen in adopting this
model. First, resources are concentrated in this way rather than scattered in
each institution. Second, the concentration of resources promotes the
highest quality of teaching and research and alleviates severe shortages of
student and staff residences and services, as only concentrated funding can
afford to do so in the current financial stringency in China. Third, the
accessibility of those facilities helps optimize the use of resources rather
than having them under utilized in single institutions. Finally, a single
government manageiment of those facilities reduces disputes that may occur
in using the facilities between institutions as the local government is the
only supplier and coordinator of the facilities and institutions are all
customers.

Compared with consolidation, the greatest common benefit of the threc
models comes from no additional administrative costs involved in these
nstitutional links. In addition, institutional identity and diversity are
rctained, a matter of great concern in relation to consolidation. In view of
the objectives of consolidation and cooperation, any appropriate
arrangement of links between institutions is highly recommended so long as
efficiency and effectiveness in using resources are achieved to its greatest
extent.

Conclusion

The purpose of this article was to explore policy options connected
with the current trend of institutional consolidation and cooperation and the
significance of this trend for the futurc development of higher education in
China. Through discussing the factors behind the trend from an historic
perspective, the paper identifics and analyses critically the current trend and
its corresponding issues. To address these issues, this paper provided a
series of policy options to be implemented or investigated. The study of this
paper concluded that the trend to consolidation and coopcration will

104



EPAA Vol. 6 No. 5 Zhao: Chinesc Higher Education http://epaa.asu.edufepaa/v6nS.h

develop further as a result of pressures from the government and the
economy. The development of the trend implies that higher education
institutions will grow larger with more capacity for enrollments, broader
educational profiles and more concentration of resources with potential cost
savings. On the other hand, the trend is also likely to generate a series of
acute consequences shown below:

® more managerial and centralized processes of administration as larger
and sophisticated institutions require more powerful central control;

® more pressures for partners to combine against their wishes;

e more extensive academic drift through colleges consolidating with
universities;

® narrower range of teaching and research activities to achieve
economies of scales;

® Jower academic quality and standards due to highly increased
workloads of staff and normative upgrade of staius through
consolidation;

® less diversity in the nature of courses and approaches to course
provision; and

® more industrial disputes in view of varying wages and different
standards for staff's promotion between institutions.

For policy makers and university managers in other countries, the
Chinese experience and the discussion of both potential benefits and
adversities of the trend is worthy of consideration for improving current
policy and practice relating to institutional mergers and consortiums.
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Abstract

Have administrative functions of principals changed in schools
practicing site-based management (SBM) with shared governance? To
deal with this issue we employed the Delphi technique and a pancl of
24 experts from 14 states. The experts, which included educational
specialists, researchers, writers, and elementary school principals,
agreed that the implementation of SBM dramatically influences the
roles of the principal in management/administration and leadership.
Data revealed that the elementary principal's leadership role requires
specialized skills to support shared governance, making it necessary to
‘ form professional development programs that adapt to innovations

evolving from the implementation of SBM.

Introduction
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Americans have begun rethinking and redesigning the most
fundamental aspects of the way we run our schools--a process known
as "restructuring" or "systematic reform" (Fiske, 1995). One of the
most widely used approaches to encourage school improvement
through this reform cffort is site-based management (SBM). Ideally,
SBM policy moves control and decision making from the central
office to the local building level.

SBM with shared governance represents a major change in the
process used to resolve problems. Ideally, instead of problems being
resolved from a central location by a staff not directly involved, the
local school community settles dilemmas (Caldwell & Wood, 1992).
Moving decision-making authority to the building level affords
parents, teachers, and students the opportunity to have an active voice
in decisions made at the school level. We are, in effect, "creating
ownership for those responsible for carrying out decisions by
involving them directly in the decision-making process -- and by
trusting their abilities and judgments" (Harrison, Killion, & Mitchell,
1989, p. 55). As aresult, increased autonomy of the school staff to
make decisions at its facility is the expectation. With the expectation
of change in the principalship and the demand for the principal to
maintain a high level of performance, Wohlstetter and Odden (1992)
assert that it is necessary to establish a clear definition of the role of
principals.

" Although site-based management appears in many guises, at its
core is the idea of participatory decision-making at the school site"
(David, 1996, p. 6). Inherent in SBM is the expectation that the rolc of
the principal will change. In particular, those people nearest to the
problems, issues, and situations are included in the decision-making
process (Goodman, 1994). Critical to the effectiveness of restructuring
is the encouragement of teachers to participate in problem solving and
decision making (Thurston, Clift, & Schacht, 1993). This job is the
major responsibility of the principal, and the key individual identified
as instrumental in determining the success of schools is the principal
(Krug, 1993).

Background for the Study

In analyzing the emerging role of the principal in the 1990s,
Hallinger, Bickman, and David, (1990) concluded that the lcadership
of the principal is an intricate, context-dependent sct of behaviors and
processes. The larger, prevailing context is change, and change in the
role of the principal is essential to any reform that is to be both quick
and lasting (Carlin, 1992). Daniels (1990) in discussing his leadership
role in SBM stated that '

While the principal ultimately remains accountable for what
happens at the school level, the school's steering committec
plays an active role in ncarly all decisions made . . . [ gave
up veto power in an cffort to gain the trust and commitment
of the staff. (p. 23)
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Findings reported by Wohlstetter and Briggs (1994) from their

‘ study of 25 elementary and middle schools in 11 school districts in the
U.S., Canada, and Australia underscore the status of the role of the
principal changing from being the primary decision maker to one of
empowering others. Further, Wohlstetter and Briggs found that the
most effective principals involved in SBM made available four critical
resources to teachers and community members: power, knowledge and
skills training, information, and rewards. As a result of the
investigation by Aronstein and DeBenedictis (1991), four basic
processes of what administrators do when they manage SBM schools
surfaced: Principals are to work collaboratively with staff members to
analyze problems, set need priorities, resolve issues, and use group
dynamics skills.

In the early, developmental stages of SBM, Lindelow (1981)
suggested that in the implementation of school-based management, the
jobs and functions of the principal would change from those of middle
manager for the district to the leader of the school. Over a decade later
Wohlstetter (1995) acknowledged that

The schools where SBM worked had principals who played
a key role in dispersing power, in promoting a school wide
commitment to learning, in expecting all teachers to
participate in the work of the school, in collecting

‘ information about student learning, and in distributing
rewards. (p. 24)

Principals have moved from middle managers to leaders at the
school site. Principals in Goldman's (1991) study indicated that their
primary role in SBM became one of supporting people and being the
advocate for their work. Talking to others and coaching and looking
for opportunities to positively interact become the everyday
expectations of the principal's job.

Even though research provides insight into the emerging role of
the principal in the 1990s, Drury (1993) states: "it appears that the
traditional role of the building principal is in a state of transformation,
but that the ultimate result remains to be seen" (p. 19). To increase the
likelihood that schools carrying out SBM are effective, the necessity to
clarify the roles of the principal has surfaced (Gleason, Donohue, &
Leader, 1996; Guskey & Peterson, 1996).

Three themes emerged from the literature as basis for this study:

1. The establishment of the administrative roles of the individual
who occupies the position of school building principal is a
controversial issue that is pervasive in the educational community
(Blase, 1987; Stephens, 1987).

2. A new form of leadership is nceessary to cffectively support the

‘ processes involved in the implementation of school-based

management at the site level (Doud, 1989; Vann, 1996;
Wollstetter & Briggs; 1994).

3. "The key role change [in SBM] is the principal's shift from top-
down manager to a supporter and facilitator who maintains his or
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her leadership responsibilities" (Spilman, 1996, p. 36). "Teacher
involvement in certain kinds of decisions can be mutually
enhancing: it returns to teachers the power to govern their own
professional affairs, and teachers, in turn, empower administrators
to make decisions that enhance the organization's goals" (Conway
& Calzi, 1996, p. 49).

Purpose of the Study

With the policy trend toward the use of SBM influencing school
operations, the purpose of this study was to detect changes in selected
administrative functions (leadership, decision making, and
management) of the principalship. Another purpose was to discover
the components of a job profile for elementary school principals
working under SBM with shared governance. To this end, a sample of
practitioners and educational researchers participating in various
aspects of SBM was polled through the Delphi method.

Research Questions

Based on the aim of this study, the following research questions
were generated as a guide:

1. What changes have occurred in the principal’s role with respect to
management and administration after the implementation of
SBM?

2. What changes have occurred in the elementary principal's role
with respect to leadership after the implementation of SBM?

3. What are the primary management and administrative tasks of the
elementary principal in SBM?

4. What are the primary leadership tasks of the elementary principal
in SBM?

5. How does the implementing of SBM policy alter the role of the
elementary principal in the decision-making process?

Value of The Study

In the past, the organizational structure within school districts has
supported the strategy of exerting control over the operations and
personnel at the local school from a central office. One prevalent plan
to decentralize the organizational management system is the
implementation of SBM. However, documentation of the roles and
primary tasks of the elementary school administrator participating in
SBM with shared governance has not been completed. Building level
administrators working in SBM need basic guidance in planning for
professional and personal growth. The results of this study are
expected to be of value in training programs, establishment of
evaluation guidelines, and identification of leadership skills for
cducational administrators.

During the transition to school-based management, many
principals may be asked to assume responsibilities for which they are
unprepared or for which their preparation has become dated.
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Therefore, development of the job description and principal selection
criteria for principals in SBM schools are crucial. The primary
functions of the principal in SBM identified in this study may be
beneficial to school systems requiring the performance of specific
roles and tasks of principals. As a result, applicants and job criteria
may be more effectively matched.

Method

The need to clarify the roles of the principal provided a sound
basis to select a method of inquiry involving consensus building.
Consequently, the Delphi technique was selected. We assumed that
people who do the work should be involved in defining roles of their
jobs. "Ultimately, it will be the people who carry out site-based
management that determine what it is--and can become™ (David, 1996,
p. 9).

To reach the goal of clarifying the principal's role, the study
focused on discovering the functions most often performed by
principals in schools operating under SBM policy. Emphasis was
placed on narrowing and refining responses of the selected expert
panel to a consensus of opinion (Putnam, Spiegel, & Bruininks, 1995;
Tanner & Williams, 1981).

The Delphi Technique

Early Delphi studies originated at The Rand Corporation with
Olaf Helmer (1967) and his colleagues. These studies involved a
systematic method of eliciting expert opinion on a variety of topics
with a focus on scientific and technological forecasting (Sackman,
1974). Putnam, Spiegel, and Bruininks (1995) described Delphi as a
process to determine opinions or judgments of a group of people.
"Delphi may be characterized as a method for structuring a group
communication process so that the process is effective in allowing a
group of individuals, as a whole, to deal with a complex problem"
(Linstone & Turoff, 1975, p. 3).

Cycle 1

Uhl (1983) asserted that in the traditional Delphi study panel
members,are given the opportunity to provide responses to
unstructured questions. The panel members in Cycle I were asked to
respond to a query soliciting their perceptions regarding the job of the
clementary principal involved in SBM (Table 1). No background
information or definitions of SBM were included with the
questionnaire to avoid influencing the opinions of the participants.

Table 1
Cyecle 1: The impact of SBM on the roles of elementary school
administrators
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Please respond to the open-ended questions below: List item
statements that define the roles of the elementary principal
whose school is involved with SBM with shared governance.
Include any additional comments for other areas that would
provide for a more comprehensive Profile of the Elementary
School Principal.
® 1. How has your job changed in carrying out site-based
management with respect to?
© Administration
© Management
© Leadership
o Other
e [I What are the elementary school principal's primary tasks in?
© Administration
© Management
o Leadership
o Other

Survey Instruments

In order to guarantee that the Delphi statements reflected the
panelists' intent, a semantic analysis was conducted on the written
replies. To begin the analysis, two individuals were named coders.
They had the responsibility to develop sets of responses similar to
those of the expert panel members. During the first step in the
semantic content analysis process, each written statement was
recorded on an index card. Next, index cards were categorized into sets
of responses with each set representing one content idea. The last step
consisted of formulating one Delphi item statement to represent each
set of responses.

Criteria for Consensus

Criteria for convergence of opinion was established before the
study. In determining whether convergence of opinion was reached
between cycles, the following criteria were established:

(1) At least 60% of the responders must be in agreement
(Skutsch, & Schofer, 1975).

(2) There is no significant change (p < .01) in vicws between
Cycles, indicating that stability has been reached (Linstone
& Turoff, 1975).

Panel Selection Criteria and Process
The national panel of experts consisted of two subsets: 12 school
principals in elementary schools that had worked in SBM for at lcast

threc years, and 12 professionals (authors, researchers, professors,
consultants, and administrators) who had attained nation:!, regional, or
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local recognition as knowledgeable educators in the area of SBM. This
second category was identified in the study as specialists.

Efforts were made to eliminate potential researcher bias by
devising a nomination process for selecting expert panel members.
First, an extensive review of the SBM literature published in
1988-1995 was performed. From this a pool of prominent educators,
school districts, and organizations involved in SBM was compiled.
Members of this pool were contacted to nominate potential panel
members.

Each member of the pool was contacted by telephone and given
the opportunity to nominate an expert panel member. Expert panel
members were to satisfy one of the following criteria: (a) persons who
had written about SBM from field experience or university settings
and had been published in a nationally distributed journal within the
last five years, (b) individuals whose schools had been identified in a
nationally distributed journal because of participation in SBM, (c)
investigators who had done studies related to SBM, (d) persons who
had conducted training and coordinated programs related to SBM for
national, regional, or local organizations, (e) educators who had
received recognition in a nationally distributed journal, (f) individuals
who had held positions with a national, regional, or local organization
or a higher learning institution involved in the impicmentation,
research, teaching, or training in relation to SBM, and (g) principals
who had held a position in an elementary school implementing SBM
for at least three years. Principals assigned to SBM schools, but who
lacked three years' experience as an administrator carrying out SBM,
were excluded from this study.

Each nominee was contacted by telephone and asked to
participate in the national expert panel for this study. During the
telephone discourse, the purpose and significance of the study, the
time frame, criteria for expert panel consideration, and the
responsibility of participants were explained. Each person was assured
anonymity. Special effort was made to have participation of a
representative expert in as many different regions of the United States
as possible. Calls were stopped when 12 specialists and 12 clementary
school principals agreed to be members of the panel of experts. A
biographical account of the selected panelists is provic. .d in the
Appendix. Letters to confirm each panel member's pariicipation were
sent with the Cycle I questionnaire.

Presentation and Analysis of Data

Cycle 1

The itial mailing included a cover letter, the questionnaire
(Table 1) with detailed directions for its completion, and a stamped
return- addressed envelope (N = 24). The phrasing of question onc in
the Cycle I instrument for principals was different from the same
query for specialists. Principals were asked about changes in their job
in SBM with respect to adnunistration, management, and leadership in
question onc. Specialists were asked about changes in the elementary
school principalship in SBM with respect to these same three arcas.
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After four weeks, non-respondents were contacted by telephone
to encourage return of the Cycle I instrument. A follow-up postcard
was sent to confirm the telephone contact. By the end of September,
22 of the 24 experts had returned their completed instrument. The two
non- respondents changed occupational positions, and neither
responded.

A total of 513 responses were received, 140 of which addressed
change in management and administration. Sixty-four (64) written
responses cited changes in the elementary principal's roles with respect
to leadership. There were 188 panel statements regarding the primary
tasks of principals in the area of management and administration,
while 121 statements related to the primary tasks of the principal in the
area of leadership. The semantic content analysis conducted on these
data resulted in the formulation of 57 Delphi item statements for the
Cycle II survey instrument.

Cyecles II and III

A "bogus statement" was inserted as item and a distorted group
answer was reported for this item. The purpose of the "bogus
statement" was to assess the ability of the survey instruments to
withstand manipulation by the researchers (Cyphert & Gant, 1971).
The survey instrument consisted of 58 Delphi item statements. In
Cycle 1, a majority of the respondents commented that administrative
and management tasks of the elementary principal are too similar and
tend to overlap. Panelists suggested that these two categories be
combined in succeeding cycles. This suggestion was followed.

An external review panel was utilized to confirm the proper
formulation of the Delphi statements prepared for the Cycle 11
instrument as suggested by Linstone and Turoff (1975). The review
panel consisted of ten educators. Four members were teaching in a
school implementing SBM. They were asked to review the survey item
statements for content validity by making a comparison to the original
responses received form the expert panel in Cycle I. The other six
review ers, at another location, were asked to examine the final survey
instrument for clarity.

Reviewers were asked to report the length of completion time.
This information was included in the cover letter to the expert panel
members. Suggestions and comments from both rcview groups were
used in construction of the Cycle 1{ survey instrument.

The Cycle II survey instrument was developed in October 1995
(See Table 2 for the 58 statements). A packet including the survey
instrument, cover letter, and return envelope was mailed to the
remaining 22 memboers in the first week of November 1995, A fax
number was included for the convenience of panel members who
wanted to return the survey clectronically.

For identification purposcs, cach pancl member's name was
entered at the top of the instrument. Detailed instructions werc also
included on the first page. Each responder was asked to indicatce his or
her level of agreement with cach statement on the following scale:
Strongly Disagree (1), Disugree (2), Agree (3), and Strongly Agree (4).

1 /) 4
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At the end of November, non-respondents were contacted by telephone
and encouraged to return the Cycle Il instrument. Postcards were sent
to confirm the telephone conversations.

By the first week of December, 21 of the 22 panel members had
returned their Cycle II Delphi survey form. The final respondent's
survey instrument for Cycle Il was not received until the first week in
January, which was too late to be included in the Cycle II data
tabulation. This panel member was dropped from the study.

In Cycle III, the mode for each Delphi item in Cycle II was
reported to the panel. Before providing responses to Cycle 111
statements, each panel member saw the group mode and his or her
response per item to Cycle II. With this information in mind, each
person was asked to consider a new response in light of the modal
response or state a reason for not changing the Cycle II response.

When the mode for each Delphi item is presented in the findings
of this study, it is reported as the most frequently selected numerical
scale value. For the "bogus item," number 44, the highest frequency
(15) scored by the experts was a scale value of "3" (agree). To find out
if the distortion of data by the researcher would be rejected by the
panel, the "bogus item" was reported as a scale value of "1" (strongly
disagree).

Cycle III was mailed to 21 participants, and 21 surveys were
returned. Several statistical procedures were performed on the data
obtained from Cycles II and III. The major objective was to determine
consensus.

Table 2, reveals the mode, reported by item, and the highest
number and percentage of respondents in agreement after Cycle III.
Agreement was reached on 51 out of 58 (87.9%) Delphi item
statements. A total of 19 experts were in agreement (90.5%) on two
items (40 and 52). (For purposes of verification or reanalysis, the
entire data set from this study is available for downloading here in
either ASCII or Excel Spreadshect forat.

Table 2
Responses to Cycle III (n = 21)

Experts in Agreement
Item Moden %
Changes With Respect to Management/Administration

1. The principal makes fewer unilateral
decisions

2. The principal has an ex- panded role in
administration

4 16 76.2

3 13 61.9

3. Time managcment is more crucial because of the
increased responsibility regarding the orchestrating of 4 17 81.0
shared dccision- making
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4. Instead of the principal being singularly responsible
for the attainment of the school's goals, all 4
collaborating parties share this responsibility.

5. There is an increased responsibility for the principal
to build consensus arhong constituencies.

6. The principal delegates more responsibility as a

result of having to spend more time involved in a 3
broader array of decisions.

7. The principal has more of a commitment to the
empowerment of teachers in decision-making.

8. The principal has more responsibility in managing
decisions at the site level (e.g., Issues the School 3
Leadership Team will resolve).

9. There is more need for the principal to expand

his/her knowledge base in such areas as group process 4
and inter- personal skills.

10. The principal has more responsibility in managing

BY

4
resources.
11. The principal has an increased responsibility in
managing personnei (e.g., Recruitment of personnel,

staffing, defining specific jobs, evaluating personnel
performance).

12. The responsibility of the principal has increased to
function more as a liaison between the community and 3
the school.

13. The need has increased for the principal to stay

abreast of current research/ educational issues. 4
14. The principal continues to be responsible for the 4
ongoing, day to day work in the school.

Changes With Respect to Leadership

15. The principal has become more of a facilitator of 3
the decision-making process.

16. The principal has an increased responsibility to 4
build consensus among all constituencies.

17. The responsibility of the principal has increased to 4

cultivate leadership from the ranks of teachers.

18. There is an increased need for the principal to have
morc communication with people on a consistent 3
basis--both oral and written.

19. The principal has an increased responsibility to
provide teachers with the information nceded to rcach 4
decisions.

20. The nature of site-based management demands that
admini- strators develop extensive "people skills."

21. The principal has moved away from being the
instructional lcader at the school to a school manager
focused on developing decision-making processes that =
involve various stake holders.

BY

120

18

16
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22. The principal must spend increased amounts of
time net- working with other schools, professional
groups, and community/business groups.

Primary Tasks in Management/Administration
23. Building consensus.

24. Staying abreast of the work of the whole school
while allowing people to assume responsibility for
their part.

25. Dispersing information among various school
constituencies so that all are informed and have
information necessary for making decisions.

26. Developing a School Improvement Plan (SIP)
through strategic planning.

27. Facilitating the involvement of others in school
decision- making.

28. Coordinating among all the school's constituencies

(site, system, community, state, federal, union).
29. Carrying out the ideas developed by the group.
30. Orchestrating meetings.

31. Serving as the manager of people at the site level
(e.g., Providing for the recruitment selection,
development, evaluation and, if necessary the

separation of faculty and staff members who work in

the school).

32. Maintaining a safe and orderly school environment.

33. Creating organizational structure (e.g., Work

teams) for school that involves all faculty members in

decision- making.

34. Facilitating programs by management of resources.

35. Recognizing all "SUCCESSES."

36. Providing school-wide staff development on a
continuous basis.

37. Monitoring site activities in terms of what is legal.
38. Facilitating research/ data gathering in support of

the work of the governance team.
39. Managing groups day to day.

490. Promoting the vision and the mission of the school.

41. Overseeing the budget.

42. Overseeing the operation of the school in arcas
such as building maintenance, safety, transportation,
etc.

43. Sceing that the SBM Council (school leadership

team (SLT), governance team, ctc.) elections are held.

44. Coordinating the social services provided to
families in the community.

Primary Tasks in Leadership

14

16

16

11

13
17

15

17
16

13
16
15
16
14
14
15

14
19
12

12

13
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52.4

61.9
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71.4
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76.2
71.4
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66.7
66.7
71.4
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45. Coaching. 3 15 71.4
46. Building consensus. 3 13 61.9
47. Fgmhtatmg the involvement of others into 4 18 85.7
decision-making.
48. Building a school-wide vision of what can be

. 4 17 81.0
accomplished.
49. Promoting strategic planning for school 4 17 81.0

improvement efforts.
50. Providing opportunities for professional growth for

all staff. 4 18857
51. Promoting team spirit. 3 12 §7.1
52. Keeping the staff informed. 4 19 90.5
53. C9111ml{nicating with all the school's 4 18 85.7
constituencies.

54. Facilitating the change process. 4 18 85.7
55. Organizing meetings. 3 17 81.0
56. Overseeing the operation of the school (budgeting, 4 16 76.2

scheduling, hiring, etc.).
57. Carrying out demo- cratically made decisions. 4 14 66.7

58. Helping the School Leadership Team members to

build coalitions for the greater good of all students. 17 81.0

A statistical comparison between Cycle II and Cycle III is shown
Table 3. The variability from the mean for each Delphi statement is
shown as well as the change in the standard deviation. In addition to the
modes, means and standard deviations were calculated for more
in-depth analysis of the convergence of opinion. "The mean and
standard deviation, taken together, usually give a good description of
the nature of the group being studied" (Borg & Gall, 1983, p. 366).

Means of Cycle Il ranged from 2.38 to 3.80. The highest mean
score (Mean = 3.80) was reported for item number 40. In item number
40, panel members concurred that a primary task of the principal in
SBM is to promote the vision and mission of the school. Item number
21 reccived the lowest mean score (Mean = 2.38) in Cycle 1I. Panelists
did not agree that the principal's role changed from instructional leader
to school manager in SBM.

Mean scores in Cycle Il ranged from 2.33 to 3.90. The largest
means (Mean = 3.90) for Cycle 11l were recorded for Delphi statements
40 and 52. Experts emphasized, again as in Cycle 11, that promoting the
vision and mission of the school (item number 40) is a primary task of
the principal in SBM. For item number 52, experts were in agrcement
that a primary task of the principal is to keep the staff informed. Item
number 21 received the smallest mean score (Mcan = 2.33) for Cycle
[11. In Cycle 111, more of the participants' opinions converged to the
group responsc of disagrcement with the Delphi statement (number 21),
which indicated that the principal's role has changed from instructional
leader to school manager.
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Table 3
Report of Means and Standard Deviations
e for Cycles IX and III and the
Difference in Standard Deviation by Item
CycleI Cycle 11 g;ziz HI‘O
(N=22) (N=21) Change in SD
Item  Mean SD Mean SD
1 3.76 436 3.76 436 0.000
2 3.15 745 3.10 .641 -0.104
3 3.62 669 371 .644  -0.025
4 3.71 S61 3.8l S12 -0.049
S 3.52 602 3.76 436 -0.166
6 3.25 716 3.15 587 -0.129
7 3.62 498  3.76 436 -0.062
8 3.10 641 3.25 550 -0.091
9 3.71 S61 376 539 -0.022
10 3.25 786 3.40 754 -0.032
11 2.76 768 2.57 746 -0.022
0 12 2.76 539 2.81 S12 -0.027
13 3.33 730 3.52 .680  -0.050
14 3.57 746 371 561 -0.185
15 3.43 507 3.33 483 -0.024
16 3.52 S12 371 463 -0.049
17 3.67 577 3.81 S12 -0.065
18 3.43 598 3.38 590  -0.008
19 343 676  3.57 .676  0.000
20 3.71 463 3.71 463 0.000
21 2.38 865  2.33 730 -0.135
22 2.81 814 2.81 .680 -0.134
23 3.10 625 3.10 .625  0.000
24 3.48 750 3.67 730 -0.020
25 3.33 730 3.33 730 0.000
26 3.10 995  3.38 921 -0.074
27 3.43 746 371 717 -0.029
28 3.10 .831 2.95 669 -0.162
29 3.14 793 295 590 -0.203
. 30 2.81 750 2.81 .602  -0.148
31 3.05 740 3.00 632 -0.108
32 3.48 602 3.57 598 -0.004
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33 3.48 0602 3.71 ©.561  -0.041
34 3.30 571 3.20 523 -0.048
35 3.62 590 371 .S61 -0.029
36 3.38 590 3.24 539 -0.051
37 343 507 333 .483  -0.024
38 3.19 680  3.10 539 -0.141
39 3.00 J75  2.86 573 -0.202
40 3.80 410 3.90 308 -0.102
4] 3.33 730 3.48 .680  -0.050
42 3.29 17 314 655 -0.062
43 3.10 944 3.10 700 -0.244
44 2.90 768 2.52 873 0.105
45 3.43 598 3.29 463 -0.135
46 3.48 512 3.38 498  -0.014
47 3.62 498  3.86 359 -0.139
48 3.62 498  3.81 402 -0.096
49 3.43 676 3.81 402 -0.274
50 3.67 483  3.86 359 -0.124
51 3.48 S12 343 507 -0.005
52 3.71 463 3.90 301 -0.162
53 3.62 498  3.86 359 -0.139
54 3.67 483  3.86 359 -0.124
55 3.00 837  2.86 573 -0.264
56 3.57 598 371 S6l -0.037
57 3.52 S12 3.67 483 -0.029
58 3.57 507 3.81 402 -0.105

To assess whether stability had occurred for the Delpht items, a t-
test was completed for paired samples on each statement for the two
subsequent cycles. The t-value statistic was tested at p <.01 level of
significance. This procedure answered the question, "Did the responses
change significantly from Cycle Il to Cycle I1I?" This procedure was
used to determine if another cycle of the survey should be conducted.

Seven items failed to meet the criteria for agreement (Items 10, 11,
18, 25, 41,42, and 51 as shown in Table 4). For the "bogus item," a
mode of "3" (agree) was indicated by 13 (61.9%) of the 21 panel
members. The "bogus item" was the only Delphi item out of the 58 that
showed a decrease in the mean between these cycles and an increase in
the standard deviation (0.105). Movement of panel responses {rom
71.4% to 61.9% consensus indicated that a distorted reporting of the
"bogus item" had influenced pancl members' responscs.

Item number 27, facilitating the involvement of others into school
decision-making, received 81.0% group agreement (N = 17). Although
agreement was rcached on this item, the t-value -2.83 indicated the

1!)?“1
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means for the paired samples were not stable (alpha = .010) between
cycles. Consensus was not reached on this item.
Agreement was reached for item number 49. Scventeen experts

e (81.0%) "strongly agreed" that promoting strategic planning for school

improvement is a primary task of the school principal. However, the t

statistic indicated that the difference between means from Cycle Il to

Cycle III was significant at the .01 level. Stability was not achieved [t =

- 2.96 (df = 20) (alpha = .008)] and consensus was not reached on this

item.
Table 4

Items With No Consensus

Agreement Stability
Item  Mode na % t df 2-Tailed p
10 4 11 524 -1.83 19 .083
11 2 12 57.1 1.71 20 104
18 3 11 52.4 1.00 20  .329
25 3 11 524 .00 20  1.000
27 4 17 81.0 -2.83 20 .010**
41 4 12 57.1 -1.83 20 .083
4?2 3 12 57.1 1.83 20 .083
49 4 17 81.0 -2.96 20 .008**

& 51 3 2 571 100 20 .329

Agreement was defined as at least 60% of the responders (13 or more
experts).

**p indicates there was a statistically significant change (p <.01) {from
Cycle IT to Cycle I1L

Discussion of the Findings

Research Question One

What changes have occurred in the principal's roles with respect to
management and administration after the implementation of SBM?
According to the findings in this study, a fundamental change hzs taken
place in the dynamics of the role of the elementary principal. Seven
items (shown as item #, statement, and % in agreement) achieving
stability and receiving at least 75% agreement reveal this fundamental
change:

® 4 : Instead of the principal being singularly responsible for the
attainment of the school's goals, all collaborating parties share this
responsibility (85.7%)

. ® 3 : Time management is more crucial because of the increased
responsibility regarding orchestrating of shared decision-making
(81.0%)
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® 9 : There is more need for the principal to expand his/her
knowledge base in such areas as group process and interpersonal
skills (81.0%) _

® | : The principal makes fewer unilateral decisions (76.2%)

® 5: There is an increased responsibility for the principal to build
consensus among constituencies (76.2%)

® 7 : The principal has more of a commitment to the empowerment
of teachers in decision-making (76.2%)

® 14 : The principal continues to be responsible for the ongoing, day
to day work in the school (76.2%)

Other consensus items ranging between 60%-74% agreement were
statements 2, 6, 8, 12, and 13. In conjunction with these findings, Black
(1996) reports that many principals, the key players in the success or
failure of school-based management, are 'paranoid' about their
changing roles and responsibilities under this new order. As one panel
member stated, "In a sense the buck has passed from the central office
to the school office." :

Given the findings from this study, we concluded that the
elementary principal's expertise in management and administration
should continue to expand. It was also concluded that principals in
SBM would benefit from staff development programs that provide the
opportunity to learn decision-making and management strategies,
including time management. Caldwell and Marshall (1982) advise that
in a staff development program which focuses on school improvement
"it is assumed that if the individually identified needs of professional
staff are met within the context of institutional goals, the best possible
education can be provided for the students.” (p. 33)

Research Question Two

What changes have occurred in the elementary principal’s role
with respect to leadership after the implementation of SBM? Although
consensus was reached on items 17, 20, 16, 15, 19, 21 and 22, only
item number 17 achieved better than 75% agreement:

® 17 : The responsibility of the principal has increased to cultivate
leadership from the ranks of teachers (85.7%)

The other six items ranged from 66.7% to 71.4%. In their
responses concerning both the changes in the role of the principal in
management/administration and leadership, the expert panel expressed
its frustration in the increased amount of time put forth by site
administrators working in SBM.

Experts in this study concurred that the SBM process with shared
governance has created a time management problem for administrators.
One panel member, a district level administrator, expressed
disappointment that "the number of meetings an administrator attends
and often orchestrates has increased ten fold in only a few short years.”
He went on to say, "gathering idcas and suggestions often creates time
barriers that slow implementation."
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With these findings serving as a basis for support, it can be
concluded that the leadership process in SBM has become cumbersome
because of the need for information from all of the stake holders. Time

e to focus on conducting school-based management processes is a critical
factor in the success of SBM (Murphy & Beck, 1995). Elementary
principals need to develop a comprehensive plan for coordinating
groups and meetings. They will also benefit from leadership training.

Research Question Three

What are the primary management/administrative tasks of the
elementary principal in SBM? Consensus was reached on 18 items.
Items 34, 38, 39, 37, 36, 43, 26, and 32 ranged between 60% and 75%
agreement, while the following statements achieved a level of
agreement higher than 75%.

® 40 : Promoting the vision and the mission of the school (90.5%)
® 27 : Facilitating the involvement of others in school
decision-making (81.0%)
® 29 : Carrying out the ideas developed by the group (81.0%)
23 : Building consensus (76.2%)
® 24 : Staying abreast of the work of the whole school while
allowing people to assume responsibility for their part (76.2%)
® 30 : Orchestrating meetings (76.2%)
® 3] : Serving as the manager of people at the site level (e.g.,
@ Providing for the recruitment selection, development, evaluation
and, if necessary, the separation of faculty and staff members who
work in the school) (76.2%)
® 33 : Creating organizational structure (e.g., Work teams) for
school that involves all faculty members in decision-making
(76.2%)
® 35 :Recognizing all "SUCCESSES" (76.2%)

Panelists indicate that the promotion of the vision and the mission
was superior to other items related to the elementary principal's primary
tasks in management/administration. Bennis (1989) stated that "true
leaders work to gain the trust of their constituents, communicate their
vision lucidly, and thus involve everyone in the processes of change"
(p. 30). Panel members concurred that the elementary principal must
function to keep the stake holders focused on the goals set forth in the
mission statement. According to theses findings, it may be concluded
that strategic planning concepts are vital to SBM. Strategic planning is
a tool for rethinking. restructuring, and revitalizing education
(Kaufman, Herman, & Waters, 1996).

Research Question Four

What are the primary leadership tasks of the elcmentary principa!
’ in SBM? Statements on which consensus was gained and also ranging
above 75% in agreement were:
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® 52 :Keeping the staff informed (90.5%)

® 47 : Facilitating the involvement of others in decision making

(85.7%)

50 : Providing opportunities for professional growth for all staff

(85.7%)

53 : Communicating with all school constituencies (85.7%7)

54 : Facilitating the change process (85.7%)

48 : Building a school-wide vision (81.0%)

49 : Promoting strategic planning for school improvement efforts

(81.0%)

55 : Organizing meetings (81.0%)

& 58 : Helping the School Leadership Team members to build
coalitions for the greater good of all students (81.0%)

® 56 : Overseeing the operation of the school (budgeting,
scheduling, hiring, etc.) (76.2%)

Items 45, 57, and 46 (Coaching, Carrying out democratically made
decisions, and Building consensus) were the remaining consensus
statements. Their level of agreement was below 75%.

According to these findings, highest leadership priority should be
given to keeping the staff informed, one of the keys to the success of
SBM. "Particularly in a large school, the distribution of information is
critical," according to one panelist. Another panelist commented that
creating organizational structures whereby all those in the school are
involved in decision-making is vital.

In light of the findings of this study, it was concluded that in SBM
elementary principals need to work toward becoming master facilitators
and communicators. Sound backgrounds in strategic planning and
group management are essential.

Research Question Five

How does the implementing of SBM alter the role of the
elementary principal in the decision-making process? As noted by the
experts in this study, the pervasive idea that principals will negate their
power and responsibilities because of SBM is not true. Panelists agreed
that principals in SBM retain the authority and responsibility for some
decisions. They state, however, that in SBM, the principal has a
commitment to the empowerment of teachers in the decision-making
process and seeks to give teachers the opportunity to be active in the
shared governance undertaking. The findings suggest that the principal,
by participating with others in the decision-making process and sceking
ways to empower teachers to be responsible for the resolution of
instructional issues, has become a leader of leaders.

"Shared decision-making is difficult when the staff continues to be
isolated" (Squires & Kranyik, 1996, p. 29). Panclists suggested the
principal is responsible {or creating organizational structures in the
school that involve all faculty members in decision-making. One
principal remarked, "I recognize that it is our school, not my school and
that synergy produces better solutions to problems than 1 can figure out
by myself."
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Inferred from the findings of this study is a need to identify
specialized proficiencies essential for leadership support of productive
shared decision-making. This suggests that professional development
programs for administrators may need to be adapted to accommodate
the advancement of new competencies evolving from the
implementation of SBM. It also can be concluded from the data that it
is a responsibility of the principal to keep constituencies abreast of vital
information basic for making informed decisions. Experts in this study
noted as a coach, the principal works to create a supportive
environment that encourages risk- taking and participation in
collaborative decision-imaking processes. Their perception was that it is
becoming increasingly significant for the principal to create a climate
in which teacher leadership may evolve. Coordinating the development
of a distribution system through which information is provided to
decision makers on how to prepare budgets, hire personnel, develop
schedules, and plan the curriculum has emerged as an essential role of
the principal in SBM, panel members remarked.

Summary

This study was conpleted to detect the realities and the
perceptions of selected administrative functions (leadership, decision
making, and management) of the elementary principalship under SBM
policy and create a job profile for that position. Given the content, level
of agreement, and stability of each of the final 48 items, many
conclusions may be made. The examples, as shown below, are drawn
from the consensus statements having at least 80% agreement among
the experts.

Changes in Administration, Management, and Leadership
After implementation of SBM policy,

® The elementary school principal working in SBM
should share the responsibility of attaining the school's
goals with all collaborating parties,

® Orchestrate shared decision making,

Practice time management techniques,

® Obtain knowledge concerning group process and
interpersonal skills, and

® Cultivate leadership from the ranks of teachers.

Job Profile

The primary tasks of the elementary principal working undecr
SBM policy with shared governance are to

® Promotc the mission of the school,

® Facilitate the involvenient of others in school decision
making,

® Implement idecas developed by the group,

1 N
(LR,



EPAA Vol. 6 No. 6 Tanner & Stone: Site-Based Management http://olam.cd.asu.cdu/cpaa/vOn6.h

® Keep the staff informed,
® Encourage the involvement of others in decision

making,
G Provide opportunities for professional growth for all
staff,
Communicate with all school constituencies,
Foster the change process,
Build a school-wide vision,
Advance strategic planning for school improvement
efforts
Organize meetings, and
® Help the School Leadership Team to build coalitions for
the good of all students.

Recommendations for Further Research

To augment the results of this study and to gain a composite of the
‘elementary school principal’s role and primary tasks in implementing
SBM, the following recommendations are made for additional research:

1. The results of this study should be expanded to include a
comprehensive survey of elementary principals in schools that are
implementing SBM at the National level. This study would further
define and clarify the roles and tasks of the elementary principai in
SBM and validate the findings in this study. The Job Profile of the

‘ Elementary School Principal in SBM might be used as part of the
survey instrument. Comparisons might be made with the findings
of this inquiry and the results of such a study would be beneficial
in determining the course of study for principal preparation
programs.

2. SBM, as revealed in the literature, requircs new skills for the
leadership roles and responsibilities of teachers and administrators
in elementary schools. However, existing literature does not offer
specific data to confirm exactly what professional development
practices maximize the effectiveness of SBM. Further studies are
needed to assess the effectiveness of professional development
programs in elementary schools implementing SBM.

3. Items on which consensus was not rcached need further
investigation.

Conclusion

This study suggests that within the context of a school working
under SBM policy, the elementary principal's role as leader requires
specialized skills to support participative management. Considerations
need to be made by colleges, universitics, and job performance centers
to assess their administrative training programs for congruence with
changes in the field. Consideration should be given to restructuring

‘ traditional educational administration training to include the knowledge
and skills indigenous to SBM such as principles of strategic
management, facilitating group processes, building consensus, and
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enabling communications.
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Appendix
National Expert Panel Summary Information

Names were not included in order to preserve anonymity.
Locations, occupational positions, and panel nomination sources of the
selected panel members are stated, and reference is also made to the
qualifications of the panel members as experts in SBM.

The composition of the panel originally consisted of 24 panel
members, 13 males and 11 females. Eleven males and 10 femalcs
comprised the panel at the end of three cycles.

One of the objectives of the panel selection process was to select
SBM experts that represeuted various regions across the United Statcs.
Of the original 24 panel members, two principals and two specialists
were from the Pacific Coast States of California and Washington. One
principal and one specialist were located in the Southwest Region in
the state of Texas. The Heartland, comprised of Missouri and Nebraska,
was represented by two principals and one specialist. Four specialists
and four principals resided in the Southcast Region States of Kentucky,
Florida and Georgia. The Mid-Atlantic area was represented by three
principals and one specialist from Maryland, New Jersey, New York.
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and Pennsylvania. Two specialists were located in the Great Lakes area
of Indiana and Ohio.

Various educational occupations were represented by expert panel

° members: (a) principals, (b) assistant superintendents, (c) director of a
center for educational governance, (d) book authors, (€) lecturer and
author on school reform. (f) director of a school improvement
organization, (g) a Governor's Leadership Institute consultant, (h)
director of a center for leadership development, (i) consultant for a
performance improvement corporation, (j) director of school principals,
(k) creator of a principal's training center, (1) retired chair of a
department of educational administration, (m) staff members of
leadership training institutes, and (n) area superintendents.

Names of the selected panel members who were principals were
obtained from the following sources: (a) Two principals were
nominated by a Dean of the College of Education at a large university.
The school is involved in the development of educational governance.
(b) Two panel members were honored as nationally distinguished
principals. (c) Five principals or their schools had been published,
cited, or recognized in a nationally distributed journal. (d) five
principals were recommended by the Superintendent's office of school
districts involved and/or cited in SBM literature. (e) Two principals
were nominated by university professors who had published articles on
SBM in nationally distributed journals. (f) One principal was
nominated by the Director of a university program involved in school
reform. (g) Two principals were National Association of Elementary

@ School Principals (NAESP) Distinguished Principals.

Justification for the specialists chosen to serve on the panel was
based on the following criteria: {(a) Five had published in nationally
distributed journals. (b) The school districts of three specialists had
been cited in the SBM literature. These specialists were administrators
in these districts and were involved in the district's implementation of
SBM. (c) Four specialists were Directors or staff members of
leadership development centers supportive of SBM with shared
governance and shared decision-making. (d) Two specialists were
administrators in school improvement organizations. (¢) Two
specialists have written books relative to school reform, school
improvement, and educational leadership. (f) Two specialists had
presented research papers at a meeting of the American Educational
Research Association. (g) Three specialists were involved with their
own leadership improvement corporations.

Principals on the panel had published in the following nationally
distributed journals: The Executive Educator, Principal, The School
Administrator, and Educational Leadership. Specialists on the pancl
had published in the following periodicals: Educational Administration
Quarterly, NASSP Bulletin, and Principal.
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Abstract

The present paper consists of four primary sections. First, we
describe the historical context of educational research in Latin
America. In the second section, we focus on various theoretical
frameworks that are applied to educational research in the region. We
identify the main institutions involved in this research in the third
section. Finally, in conclusion we offer suggestions that we consider to
be of greatest priority for the future of educational research in Latin
America.

‘ Introduction: Historical context

During the 1930s, many institutions in Latin American countrics
began to conduct rescarch in the arca of education. Shared historical
and political ties as well as similaritics among cducational systems
within the region helped facilitate comparative and international
studies in Latin America . Since 1958, the Organization of
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‘ Iberoamerican States (OIS) started to develop numerous studies in
different countries, with many publications stemming from this work.
However, most research has primarily been descriptive rather than
empirical or applied. We found that when strong coordination exists
between the local governments and international agencies, the results
are more relevant and useful. One such effort is the report, "The
demographic, economic, social, and educational situation in Latin
America," (United Nations Educational, Scientific, and Cultural
Organization or UNESCO, 1962) conducted by the Organization of
American States (OAS), the Food and Agriculture Organization of the
United Nations (FAQO), the International Labor Organization (ILO),
and the Economic Commission for Latin America and the Carribean
(ECLAC).

During the 1970s, the areas of educational research and economic
development began to join forces. An example of this union was a
program on functional literacy, conducted by UNESCO. Researchers
started to evaluate their own work and to examine the effects that their
research had on educational development. They found that universal
schooling for all children did not exist and that in many ways societies
continued to suffer from social inequality, as was the case before
governments began to invest in basic education. However, due to the
dictatorial atmosphere in Latin America during this period, researchers

were limited in conducting innovative research, especially in the realm
of education.

Multiple diversification of research began to take place during the
period of the '80s and '90s. A wave of democratization across the
region acted as a catalyst for this diversification. First, regarding topics
and methodology, a stronger emphasis was placed on the disciplines of
anthropology, sociology, and psychology. Many groups, such as
indigenous populations who were previously ignored by mainstream
research, became the subjects of investigation. In addition, there were
many new institutions involved in educational research, specifically
non- governmental and international agencies.

Presently, the scope of educational research in Latin America is
great, including didactic methods of teaching, non-formal education,
and adult literacy. However, as suggested by Tedesco (1995),
progressive theoretical frameworks and previously implemented
educational programs are not alone sufficient in delineating an
educational orientation capable of obtaining the goals of democracy
and the overall equal distribution of knowledge.

Theoretical Frameworks

While there exist many different theoretical frameworks, we will

‘ focus primarily on those that have played an influential role among
Latin American educators and researchers. During the period froimn
1950-1965, the main theoretical framework was based on studies
conducted by ECLAC. This agency encouraged Latin America to
transform from a traditional socicty dominated by large land
proprietors (latifundios) to 2 modern one based on productivity and
growing industrialization.
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‘ In viewing education as a resource for economic development,
the agency attempted to apply human resources theory (Shultz, 1981)
to countries in Latin America. According to this theory, education is
considered primarily as an investment in human capital, with
substantial long- term benefits both for the individual being educated
and for the community as a whole. During this period the main debate
centered around accessibility to schooling and duration of attendance
for those children from impoverished and rural areas. In addition,
public funding and teacher training were topics of interest during this
time (Garcia- Huidobro, 1990).

[t is important to recognize that during this period a strong
ideological debate was taking place in Latin America, with the central
hope being that the Cuban revolution would bring radical social
transformation. In reaction to ECLAC s theoretical model, described
above, was a more progressive and political approach, one organized
around dependency theory (Cardozo & Faletto, 1969). Dependency
theory focuses on a macro level of socioeconomic change rather than
on an individual level. It is based on the idea that third world societies
depend economically on industrialized countries. There is also an
element of internal domination that exists between different
socioeconomic groups within each country. Dominant groups attempt
to perpetuate the situation of inequality by controlling systems of

e production and education. However, research linked to this theory
does not systematically apply to issues of education.

A third theory, closely linked with the pedagogical work of Freire
(1972), emerged during the late '60s and early '70s. While partially
influenced by both Liberation Theology and Illich's work (1973),
Freire suggested that the main goal of education was "liberation."
According to this objective, those individuals involved in education
must shift fror1 the status of object (being taught) to the status of
actor/subject (lzarning). According to Freire (1972, 1976), effective
education includes theoretical as well as practical knowledge that
relates to the local context rather than decontextualized curricula.
Empowerment is both the means and the outcome of Freire's
pedagogy, which some have come to call "liberatory education.”

Another central concept in Freire's work is that traditional
Brazilian education is based primarily on "cultural hegemony" (1972).
Similarly, Carnoy (1974) proposed a historical critique of education by
defining it as "cultural imperialism." In examining the history of
education in Latin America, we concur with Freire in that mainstream
education in the region works to maintain social, political, and
economic domination of subordinate groups. We also agree with
Freire's belief that the role of schooling in Latin America contributed
to maintaining the poor at the bottom of the social structure. He
strongly believed that society shapes school rather than school shaping

6 society. In addition, Freire's involvement was mainly with adult
literacy classes. Becausce the scope of Freire's theory encompasses
primarily adult cducation issues, its pcdagogical application is limited
in understanding the dynamics of {formal schooling in Latin America.

The debate around this theory led scholars to adopt participatory
rescarch as a part of their work on cducation during the 1970s. For
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‘ instance, Meister (1968) explored how rural populations utilized
education to obtain greater access to economic development. In
Ecuador, with the help of the Catholic church, local communities
created novel radio programs to promote adult literacy. These people
became active participants in their education through their
involvement in both the conceptualization and the realization of these
radio programs.

During the early 1980s, ECLAC proposed a new slogan,
"Productive transformation with equity," one that paralleled the
increasing democratization of local regimes. There was a shift in focus
toward pragmatic goals rather than on global transformation, as
previously suggested by ECLAC during the '50s. A key issue involved
in this new pragmatism was the priority to narrow the gap between
education and the work force. A network was created in the region to
identify the relation between education and work (Red Latin American
Education and Work). Within this network, there was a great deal of
discussion regarding the meaning of both education and work in
relation to different socioeconomic groups (De Ibarrola, 1990; Filmus,
1995). In summary, the two main theoretical influences come from
ECLAC as well as from remnants of Freire's work. While ECLAC
focuses on the quantitative side of improving basic education, Freire s
theory relates well to adult literacy but remains limited when applied

e to formal schooling.

Sources of Institutional Research

This section does not provide an exhaustive description of all
institutions involved in educational research throughout Latin
America, but instead focuses on exemplary cases. In most of the
countries, we will distinguish between four sources of institutional
research: a) state agencies, b) universities, ¢) non-government
organizations (local, international, religious, etc.), and d) foreign aid
agencies.

State agencies

Most countries in Latin America have specific agencies that are
responsible for educational research. These agencies are typically
related to the Ministry of Education. An example is the National
Institute of Educational Studies and Research (INEP), previously
named the National Institute of Pedagogical Studies, created in Brazil
in 1938. Since its inception, the institute has been responsible for the
continual publication of the Brazilian Journal of Educational Studics,
one of the main sources of information and analysis regarding

‘ Brazilian education. At a research level, INEP supported an average of
24 research projects a year from 1972 to 1982. This is an insufficient
number in comparison to the need of the population of 160 million
inhabitants.

In the region as a whole, state agencies played a dynamic role in
educational research during the '60s and '70s. However, this funding
and support gradually decrcased over time. As a first measure the
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National Institute of Educational Research (INIDE) in Peru was
initially the target of budget reduction and was subsequently closed.
While in 1977 there were 90 research projects under way, by 1985,
there were only 50 projects remaining. Presently, the National Agency
of Educational Research and Teacher Training (DINIC) coordinates
educational research mainly on psycho- pedagogy and the sociology of
education. This same situation occurred in Chile, with support for the
Center of Improvement, Experimentation, and Education Research
(CDEIP) being severely cut in Santiago. Similarly, in 1968 the
Colombian Institute of Pedagogy (ICOLPE) was closed and replaced
by the Colombian Fund of Scientific Investigations and Special
Projects (COLCIENCIAS).

Those researchers involved in Latin America agree that there is
no need to create more institutions but rather to increase coordination
among the already existing institutions (Pizzarro, 1990). There are
various new centers that provide resources as well as help to facilitate
research through offering access to technological information such as
databases and on-line publications. An example of such a center is the
Caribbean Research Information Service (CERIS), located in Trinidad

and Tobago. This center focuses on four primary goals (Velloso,
1996):

1. gathering information related to the structure of educational
systems

2. collecting information related to current research on education

3. constructing an annotated bibliography on completed research

4. identifying potential sources of information

Universities

In many cases, Education Departments are responsible for the
majority of research activities. Currently in Brazil, universities
conduct approximately 80% of the research, while the remainder is
carried out by non- governmental organizations and municipal
agencies. However, previously there was a paucity of experienced
researchers in Brazil; it was not until the late '70s that graduate
programs in education were developed.

In 1981, 22 different universities offered a total of 27 graduate
programs in education (549 masters theses and 10 doctoral
dissertations). Velloso (1996) suggests that we have had a quantitative
gap during the last decade, with 4,000 masters theses and 400 doctoral
dissertations completed in the following universities: the Federal
Universities of Minas Gerais, Rio Grande do Sul, Rio de Janeiro, and
Fluminence; the State Universities of Sao Paulo and Campinas; the
Catholic University of Sao Paulo. In Chilc, the Education Departments
in the Catholic University of Chile and the University of Chile conduct
research primarily on educational policy and planning. In the
Caribbean region, research in ecducation was initiated in 1954 with the
birth of the Educational Rescarch Center, affiliated with the West
Indics University.

Duc to the increasing number of students enrolled in education
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programs throughout Latin America, professors have had to focus
more on teaching rather than research. In addition, professors are able
to obtain tenure once they have completed their masters degree, and
without mandatorily proceeding with any doctoral research. During the
last decade, there have been many initiatives aimed at increasing both
the quantity and the quality of educational research and to promote
communication between scholars. For the past fifteen years, the
National Brazilian Association for Graduate Studies in Education
(ANPE) has held annual meetings as well as regular workshops on
specific topics where researchers come together to discuss and share
their current work on education. In addition, there are two federal
organizations in Brazil, the National Council of Scientific and
Technological Development (CNPq) and the Commission of
Advancement and Training of University Personnel (CAPES), that
send students abroad to study in doctoral programs and evaluate local
graduate programs. In Chile, the Ministry of Education initiated the
Program for the Improvement of Quality and Equity of Education
(MECE), a project that combines the efforts of policymakers and
researchers and encourages more applied projects. With the help of the
World Bank, Paraguay also adopted this initiative to improve the
quality of secondary schools. Finally, on a more regional level, there is
an academic organization, the Latin American University of Social
Sciences (FLACSO), that supports cooperative research among
universities throughout Latin America.

Non-governmental organizations (NGOS): Local, international,
religious

During the last decade, nongovernmental organizations (NGOS)
have played a greater role in educational research in Latin America. In
Chile, for instance, NGOS are the main resource for studies in the
area. The Research Center on Educational Development (CIDE),
founded by the Catholic Church in 1964, presently includes
approximately twenty researchers with doctoral degrees who are
working on projects that are funded by both local and foreign agencies.
This center is responsible for coordinating the Latin American
Educational Information and Documentation Network (REDUC), an
organization that collects and disseminates periodical information on
educational research in seventeen different countries (Analytical
Abstracts on Education - RAE). There is a similar NGO in Mexico, the
Center of Educational Studies (CEE), that offers the most complete
database on educational research in Mexico. In Brazil, the Carlos
Chagas Foundation in Sao Paulo is involved in both traditional as well
as more innovative research projects, such as a project on ethnicity and
education. In addition, this foundation publishes an international
journal, Cadernos de Pesquisa.

Multinational corporations have traditionally been involved in
funding educational projects, but more recently they have begun to
participate in new projects that also include a research dimension. For
example. the Swiss Foundation for Sustainable Development
(NOVARTIS) provides funding for and monitoring of community
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centers for street children. Another example can be found in a distance
learning program, "Telecurso 2000," sponsored by the Roberto
Marinho Foundation, a project based around three primary goals:
contextual teaching (ensino em contexto), development of fundamental
competency, and citizenship empowerment. Latin American NGOS
receive the majority of their funding from foreign sources. CIDE
received 60% of its funding from sources outside of Chile (Velloso,
1996). Similarly, the Carlos Chagas Foundation in Chile received
many contributions from the Ford Foundation. The International
Center for Research on Development (ICRD), a Canadian
organization, offered substantial funding to local Latin American
NGOS during the last twenty years. One research project that was
recently funded investigates survival strategies for marginalized
groups in the workplace in Uruguay (Lemez, 1997).

Foreign aid agencies

Regional and international foreign aid agencies have participated
in educational projects since the '50s. One project, Development and
Education in Latin American and the Caribbean (UNDP, 1981),
supported by three different international agencies, ECLAC,
UNESCO, and the United Nations Development Program (UNDP),
offered a comparative perspective of education among the countries in
the region. More recently, the World Bank has come to play a
predominant role in financing educational projects in the region
(Coraggio, 1995). Between 1990 and 1994, the World Bank was
responsible for contributing $1.1 billion annually to educational
projects in Latin America (MacMeekin, 1996). Proceeding the World
Bank, the three principal funding agencies are the Inter-American
Development Bank (IDB), the Japanese Agency of International Aid,
and the USA Intemational Agency (USAID).

The Nordeste Project in Brazil is a typical example of the World
Bank's involvement in education. It is the largest investment of the
World Bank in Brazil. During the next four years, $736.5 million will
be allocated to improve the quality of primary school education
(ensino fundamental de 1 a 4 seria). Due to the fact that 30% of
children between seven and fourteen years are not attending school
and that only 76% of adults have less than four years of schooling
explain the need for such an investment in education (MEC, 1996).
However, in examining the general orientation of this project, we do
not believe that it will improve the local educational situation. First,
the project does not have a sufficient research team that would be able
to properly evaluate relevant problems in local schools. The
philosophy underlying the project lacks a global understanding of the
relationships between education and society, and instead focuses on
fragmented and quantitative goals within the formal schooling systeni.
The overriding theme of the World Bank's Nordeste Project revolves
around material and human management. While one third of the funds
have already been allocated toward the purchase of 47 million
textbooks (Sanjuro, 1996), these materials are primarily designed and
manufactured in industrialized southern Brazil, a context very different
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‘ from the local rural one. While the project s main focus is education,
we believe it also needs to consider and incorporate the fact that land
is unequally distributed within the surrounding region. However, as
suggested by Coraggio (1995), the redistribution of productive
resources among different socioeconomic groups is not a priority of
the World Bank.

By examining different sources of institutional research, we are
able to identify some general tendencies that are common across Latin
America. First, while state agencies previously had a substantial role
in educational research, they are presently downsizing their research
capacity. Second, universities have maintained their position,
especially in relation to countries in which there is a strong academic
tradition. Finally, with contributions from private and public foreign
agencies, NGOS have increased their research capacity.

Future Perspectives

Highlighted in both electoral campaigns and official documents,
education seems to be the main priority in many Latin American
countries. However, in viewing the actual educational situation in the
region as a whole, we can see that there still remains a great deal more
that needs to be accomplished. Central America is particularly

@ affected, with 1.5 million children still outside of the school system.
Indeed, the previous objective of generalization of primary education
has yet to be reached, especially for indigenous children, poor
children, and those living in rural areas. As pointed out by Puryear
(1996, p.3), "Latin Amecrica's primary and secondary schools are
sharply segmented by economic status, with the poor consigned to the
public system while the rich and most of the middle-class attend
private schools." As previously stated, there is a need for a new
approach to education in Latin America that supersedes both the
human resources theory supported by ECLAC as well as Freire's
pedagogy of adult literacy.

The schooling system is structurally divided into two separate
networks: private and public. This division parallels Baudelot's and
Establet's (1971; 1975) conceptualization of the French school system.
The separation found in their work is between primary education-
professional training and secondary education-university. Children
from working class families are confined to the first network while
children from an upper-class background are likely to reach levels of
secondary and university education. Another parallel can be found in
Serpell s analysis of schooling in Africa. Serpell argues that, "...the
narrowing staircase model of schooling, which informs the prototypc
of Institutionalised Public Basic Education (IPBS) combines a
mectaphor of the individual s developmental progress as climbing a

. staircase with a conception of the social function of schooling as the
recruitment of an elite by gradually extracting them {from humble
origins into a privileged upper class" (Serpell, in press). In this way,
schooling in many third world countries functions in an "extractive
manner," working against "the principle of local accountability in both
the economic and the cuftural sphere.”
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We see that in as early as the primary school years, there already
exists a fundamental qualitative difference between public and private
education in Latin America. We can easily observe that classrooms are
overcrowded and that teachers have minimal training in many public
schools. Numerous children drop out of the system prematurely and
some of them later go on to some type of nonformal education.

We also observe a strong residential segregation in Latin
American countries. Regions are made up of distinct socioeconomic
groups that are very different from each other and children within the
public school sector have very little opportunity to interact outside of
school with children who attend private schools. It is as if there exist
two parallel processes of socialization, and this poses a challenge for
those citizens who live together and are working toward a common
future. Hence, one main goal of educational research in Latin America
1s to first investigate the existing segregation and later reconstruct a
new model of public education. Accomplishments such as these will
be relevant to educational issues in other third world countries because
of the increasing deterioration of the quality of public education and
the tendency for children from upper-class families to obtain private
rather than public education.
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Abstract

In this article it is argued that the recent Research Assessment
Exercise (RAE)--undertaken by the United Kingdom's Higher
Education Funding Councils (HEFC)--is part of a much larger process
of assessment in education generally. By taking the RAE as its focus,
this article uses a Foucaultian analysis to amplify the nature and
practice of disciplinary power in the setting of Higher Education.
Foucaulit's notion of an "integrated system" of control and production,
with its routine operation of surveillance and assessment--and its
dependence on coercion and consent--is directly applied to the RAE.
The impact on research and teaching is discussed. The cnitical
response of academics to the exercise has failed to challenge the

. process in any fundamental way. it is argucd here that this failure is a
reflection of the degree to which disciplinary logic is embedded in the
academic system.
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Introduction

The demands made to "publish or perish" have long played a
central role in the academic's career advancement and critiques of this
phenomenon are not new. the articulation of a "Research Assessment
Exercise" (RAE) within British Higher Education takes this demand to
an extreme limit and uses the funding of university Departments as its
ultimate weapon. Witnessing the operation of the Exercise has
provided a salutary lesson in the effects of product driven research and
raises a number of questions about the nature and purpose of
academia. The largely unquestioned acceptance of the imposition of
such a funding mechanism is a dangerous practice. Positive (if any)
and negative effects should be considered. Of greater import
academics should reflect on the larger process of which the RAE is a
part.

This article provides a critical examination of the use of
assessment practices in higher education as exemplified by the RAE.
Drawing on Foucault's work on the nature and practice of disciplinary
power, the bulk of our consideration will be of the RAE in its internal
operation as a ritualisation of such power: a consideration, in
Foucault's terms, of the "micro- physics" of power. Naturally, this
"micro" level cannot be properly understood without reference to the
broader context of British education policy, itself located in a
socio-economic setting increasingly characterised by
management-centred disciplinarian approaches.

Foucault considers disciplinary power in the context of an
"integrated system" of control and production; a system in which, due
to the intense, routine operation of surveillance and assessment, both
coercion and consent feature prominently. This article investigates the
current intensification of the operation of the integrated system in the
surveillance and assessment of British academics.

Foucauit, Power and the Integrated Disciplinary System

The writing of French philosopher Michel Foucault constitutes
one of the most thorough investigations into the evolution and
operation of disciplinary systems in the West and the mechanics of
power at work within them. Foucault's concern is with the ongoing
legacy of "a historical transformation: the gradual extension of the
mechanisms of discipline throughout the seventeenth and eighteenth
centuries, their spread throughout the whole social body, the formation
of what might be called in general the disciplinary society." (Foucault,
1977: 209) The following analysis of the RAE draws most heavily on
his 1975 work Discipline and Punish: The Birth of the Prison. As
Foucault makes clear, though his study is of prisons, it cannot be a
study solely of them, so integrated are they with other forms and
claborations of disciplinary power:

""Discipline’ may be identified neither with an
institution nor with an apparatus; it is a type of power, a
modality for its exercise, comprising a whole set of
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instruments, techniques, procedures, levels of application,
targets; it is 'physics' or an 'anatomy"' of power, a technology.
‘ And it may be taken over either by 'specialized’
institutions...or by institutions that use it as an essential
instrument for a particular end...or by preexisting authorities
that find in it a means of reinforcing or reorganizing their
internal mechanisms of power..." (Foucault, 1977: 215)

Foucault sees the system of disciplinary power as productive and
integrated. He argues that such power cannot rely exclusively or
pre-dominantly on punitive measures, essential though these are. For
power to be self-sustaining, it must produce and reproduce definitions
of reality which the objects of this power come to see as normal. Thus,
the moulding and integration of 'the individual' is a central part of the
production of power. "Discipline," Foucault argues, "'makes'
individuals; it is the specific technique of a power that regards
individuals both as objects and as instruments of its exercise."
(Foucault, 1977: 170)

In the context of the prison, this "exercise" is designed to be
continuous and relentless. Surveillance is the key technique, both of
observation and normalisation of behaviour: it integrates the individual
within the prison system, "producing" the prisoner, whose ideal variant
1s highly co-operative and responsive to the authorities. This
co-operation is essentially a combination of habitualised, normalised

e fear of punishment and hope of reward.

In the context of education--identified by Foucault as one of the
key sites of the habitualising, normalising exercise of disciplinary
power--the primary techniques remain the deployment of surveillance
and the inducement of co-operation, albeit in a less brutal and more
nuanced manner. Whether in prison or education, integrated power is
realised through surveillance and extended and guaranteed through
co-operation. And in both--and all such sites--"assessment" combines
and produces both.

The growing use of assessment/punishment in higher education

Assessment has traditionally been a defining characteristic of the
academic professional: assessment of students, and--generally to a
lesser degree--of fellow professionals through peer review. A new,
more exaggerated form of assessment has, however, become prevalent
in recent years. The trend toward the "publish or perish" mentality has
brought with it a new, rigid, punitive and hierarchical approach to
assessment. The Research Assessment Exercise is merely one, albeit
extreme, example of this tendency.

The Research Assessment Exercise (RAE): A Descriptive
Introduction

The RAE was established by the Conservative government in
June 1992 to accommodate its "wish to sce sclectivity in the allocation
of rescarch resources based on assessments of the quality of rescarch”
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in higher education (Note 2). (HEFCE, 1994, para 4.) The first RAE
was concluded in March 1994, publishing its findings in the form of a

0 "league table" later that year. Our focus is on the second RAE, which
refined the workings of the assessment structure and concluded its
work on 31 March 1996, the results of which were made public in
December 1996.

The RAE accords a ranking to every "unit of assessment"
(UOA--most usuaily an academic department--in the United
Kingdom). This ranking can be expected to exert a decisive influence
over research funding allocations. "Units" are marked on a scale from
1 to 5 {(with a new 5* category for star performers). A ranking of 3 is
generally understood to be the minimum accepted standard necessary
to warrant continued institutional support. However, "3" is now
divided into 3A and 3B, with 3B likely to be judged the wrong side of
the divide. Definitions are duly provided in the voluminous
documentation accompanying the exercise--along with definitions for
all of the many key words and terms employed. These definitions
serve not only to clarify and guide, but limit and confine, participation
and response.

The RAE is a massive operation, dominating the operation and
orientation of higher education. No activity can take place without
reference to it. The activity required to set up the Exercise was itself
intensive. In 1994, 60 assessment panels were established to consider
the submissions from 69 subject areas. Under direction from the
funding councils, the Chairs--appointed by the funding bodies, on the

@' advice of the 1992 RAE panel Chairs--were charged with assembling
their teams, achieving a specified optimum degree of continuity in
personnel (33%) with previous panels. Personnel selection was
required to be based on detailed criteria including the "research
experience of nominees and their standing in the research conimunity”
and "the need to secure representation from the research
commissioning and user communities within commerce, industry,
government and the public sector." (HEFCE, 1995, para. 4a) Chairs'
recommendations for personnel would then require approval by the
Chief Executive of the relevant funding body. (Ibid., para. 5a)

In line with the increasingly utilitarian re-assessment of research
in higher education, and "in the light of the emphasis on developing
the partnership between higher education and the users of research,"
some 1,000 invitations were issued, by the Chief Executive of the
Higher Education Funding Council of England (HEFCE) on behalf of
the four British funding bodies, to industrial and business and
professional organisations for nominations for membership to the
panel. (HEFCE, 1994, para. 18) Each panel was provided by the
funding council with a Secretary. The Secretaries were responsible for
ensuring that the elaborate procedures and regulations of the Exercise
were carricd out. One important regulation was that panels were
"instructed to channel requests for clarification of data through the

’ funding bodies and not to contact institutions dircctly." Similarly, any
fcedback they wished to give UOAs at the end of the process would

also be channelled through the funding bodies. (HEFCE, 1995a, para
29)
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Panels were charged with drawing up the assessment criteria for
their own areas, taking into account "previous statements on the
framework of the Exercise; advice from the funding bodies on policy
and administrative considerations, and representations made by subject
associations and other interested parties." (HEFCE, 1995b, para 4)
Despite the appearance of a degree of freedom in establishing the
criteria, it is important to recognize that a definition of "research” is
provided by the funding councils which can not be challenged. The
task of the panels is thus essentially to interpret this mandatory
definition--"fine-tune" it to the specific requirement of the subject
under review.

The common definition of Research reads:

"'Research' for the purpose of the RAE is to be
understood as original investigation undertaken in order to
gain knowledge and understanding. It includes work of
direct relevance to the needs of commerce and industry, as
well as to the public and voluntary sectors; scholarship*; the
invention and generation of ideas, images, performances and
artefacts including design, where these lead to new or
substantially improved insights; and the use of existing
knowledge in experimental development to produce new or
substantially improved materials, devices, products and
processes, including design and construction. It excludes
routine testing and analysis of materials, components and
nrocesses, e.g. for the maintenance of national standards, as
distinct from the development of new analytical techniques.

* Scholarship embraces a spectrum of activities including the
development of teaching methods; the latter is excluded from the RAE."
(HEFCE, 19954, annex 2a)

The definition vaunts, above all else, the wider, specific benefits
of the results of applied research to society and the economy. This
seemingly indisputable and worthy objective can act to constrain
criticism of social and economic values and norms. It valorises
research as a means of production: research as production-line. It also
implicitly suggests that the quality of such research is likely to benefit
from intense processes of assessment and judgement.

One reason why scholarship such as development of teaching
materials is excluded from consideration may be that it does not lead,
cencretely enough or quickly enough, to "ascertainable” benefits,
commercial or otherwise. Teaching is doubtless not seen as in
opposition or contradiction to such utilitarianism: its utilitarianism is
merely of a longer-term kind, beyond the horizon avidly scanned by
the RAE. That is, teaching, like research, is still a production-line, but
one producing--moulding and integrating--workers (researchers) rather
than products.(Note 3)

The decision to exclude such scholarship understandably proved
controversial within the profession--"caused some difficulty," in
RAE-speak. (HEFCE, 1995, annex a, para 19) Many academics sce
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teaching-preparation as a legitimate contribution to, and an integral
component of, their research activity. For the RAE, this legitimacy is
conferred only when it "can be shown to embody research outcomes
within the RAE definition." Such "embodiment"-- the production of
appropriate, i.e. published, assessable output--precludes consideration
of what has hitherto generally been regarded, and valued, as creative,
original research. This research--a great body of work and output--is
now "disembodied," relegated somehow to the status of "phantom"
research; an incomplete production of thought. This view is simply
dismissed--for reasons not explained--in the RAE: "the broader
argument that the preparation of teaching material, as a form of
scholarship, must generally be accepted as a research activity within
the RAE is not accepted.” (Ibid.) Such a blunt refusal starkly illustrates
the arbitrary power of the Exercise. The nature, functions and effects
of this power are those of an integrated disciplinary system.
Understanding the workings of such a system can therefore illuminate
the deeper implications of a process such as the RAE.

The Research Assessment Exercise: Operation and
Effects

As mentioned, assessment of academic performance and "quality"
in higher education has traditionally consisted of peer-review exercises
operating within a hierarchical framework. While both features are
retained within the RAE, hierarchical aspects take precedence,
controlling and constraining the peer-review dimension. Likewise, the
RAE is constrained by its location within broader hierarchical
relationships. At the top of the hierarchy is the government, making
pronouncements and establishing the mandate under which the
funding councils must operate. The funding bodies dictate to the RAE
panels they have approved. Once the rules of the process are
established, the UOAs are obliged to reach the targets set for them by
the panels. Ultimately, pressure is exerted on the individual academic,
whose "output" and performance becomes bound to, and binds, all the
links in this long chain of command. As a consequence, the existing
hierarchical nature of the UOAs themselves becomes exaggerated.

Maintaining and monitoring such an elaborate hierarchy requircs
considerable levels of both surveillance and consent. Cooperation is
vital at each level, as is "assessment,” i.e. surveillance, of its
effectiveness. A dynamic is established which serves to integrate and
service the system. A "network" of power-relations between and
within each level is produced, and continually reproduced, on the basis
of the integration of those apparent polarities, surveillance and
cooperation: "for although," as Foucault says, "surveillance rests on
individuals, its functioning is that of a network of regulations from top
to bottom, but also to a certain extent from bottom to top and laterally;
this network "holds" the whole together and traverses it in its entirety
with effects of power that derivc from one another: supervisors
perpetually supervised." (Foucault, 1977: 176-7)

The Integrated System and Surveillance
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Foucault identifies and discusses "five distinct operations" at
work within the integrated regime of disciplinary power. (Ibid., 182-3)
How are they at work within the RAE?

The first operation "refers individual actions to a whole that is at
once a field of comparison, a space of differentiation, and the principle
of a rule to be followed.” In the RAE, all individual research action is
referred to its value as determined by the Assessors. This
determination is made on the basis of standards of comparison and
differentiation ostensibly set out for all to see, but actually open to a
few--the Panels--to interpret. In the Exercise, while individual
performance is assessed, it is the UOA concerned that is judged. For
the RAE, the UOA is the "individual": UOAs are compared to each
other as if they were Supra-Researchers. For the individual, the UOA
is one of two "wholes," the other being The Exercise. Additionally,
researchers within UOAs are compared to each other, and in many
cases penalised or rewarded for success or failure in meeting goals set
within the hierarchical structure of both the RAE and UOA.

As mentioned, latitude of interpretation--freedom of
manoeuvre--for the assessors is built into the process. This latitude
serves to constrain the freedom of manoeuvre for the assessed, the
researcher, who is compelied to refer her or his output to injunctions
which are both imperious and imprecise--indeed, whose imperiousness
1s enhanced and characterised by its very imprecision.

This characteristic is justified, indeed vaunted, in The Exercise
thus: "The assessment process is not a mechanistic one." This claim
gives Panels the right to remain vague in their pronouncements of
what specifically is taken into consideration in arriving at a judgement.
The individual researcher is told, for example, that publishing in
"prestigious journals" or chairing "key conferences” will enhance their
UOA's standing, though no definitive list is provided. Naturally, were
such a list to be provided, it would be controversial and rightly
condemned for its dictatorial audacity. The point being made is that
this vagueness is not the consequence of wishing to accommodate
others, but an essential mechanism in the accommodation and
consolidation of the ultimately arbitrary power and remit of the
assessors to assess.

The second operation is the differentiation of "individuals from
one another, in terms of the following overall rule: that the rule be
made to function as a minimum threshold, as an average to be
respected, or as an optimum towards which one must move." In the
Exercise, this function is exemplified by the designated number of
publications sought. Following on from the results of the 1992 RAE
ranking, the UOAs began to set targets for its individual researchers to
aim for four publications in the four years between the Exercises.
"Getting your four" became the mantra to "guide" the British
academic. Here again a deliberately vague set of criteria left both the
individual and the UOA struggling with a varicty of unknowns: such
things as the value (defined by the assessors) of different kinds of
publications (books, chapters in books, articles in journals, etc), and
the source of publication. Even the "four" is a variable. In an effort to
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avoid the appearance of a strictly quantitative approach, the funding
councils have specified that the assessment panels should take into

G consideration "particular professional circumstances likely to lead to a
reduced publication rate." (HEFCE, 1995b, para 12) In such cases, it is
incumbent on the UOA to provide evidence of long term research
projects or mitigating circumstances; extreme care must be taken if
utilizing this clause lest the assessment panel fails to regard the
reduced "output” as justifiable.

The third operation is one which "measures in quantitative terms
and hierarchizes in terms of value the abilities, the level, the 'nature’ of
individuals." Here again we see the UOA doing to the individual what
the RAE does to it. In accepting the "logic" put forward by The
Exercise that certain forms of research "output" are superior to others,
the UOA demands of its individual researchers that effort be made to
attain certain standards. A single-authored book--quality is not an
important consideration, or rather is assumed to be present in any such
work--is given precedence and scores most heavily; more heavily, say,
than a single-authored paper, which, if certain conditions are met,
counts for more than a chapter in a book, and so on. The hierarchy of
"good researchers" is thus established within the UOA,
with--paradoxically--less value accorded to individual, thoughtful,
long-term research.

Changing thus the "nature" of research changes also the "nature"
of researchers. This is a prime example of what Foucault describes in
the context of overtly penal institutions as assessment being far more

e) concerned with the creation, through a system of rewards and
punishments, of a certain type of individual than with the reform or
improvement of individuals. In this case, the British government hopes
to manufacture a "new breed" of researcher, more concerned both with
their own hierarchical positioning and with the market-value of their
research; market-value in terms of utility for "users," in business and
elsewhere, and in terms of the contribution to the UOA's ranking, and
thus its positioning within the UOA hierarchy. And this is so important
because of its relation to funding and--as may well be seen
increasingly in the near future--survival. This leads on to Foucault's
fourth and fifth operations, which we consider together.

The fourth operation "introduces...the constraint of a conformity
that must be achieved"; the fifth "traces the limit that will define
difference in relation to all other differences, the external frontier of
the abnormal." These two operations form the crux of the penal
mechanism of the RAE. Put starkly but accurately, for the UOA
non-participation can mean extinction. Equally, participation demands
conformity to an array of specifications and definitions, all of which
demarcate the normal from the abnormal, success from failure. Most
importantly, the 3 ranking is widcly regarded as marking the "external
frontier," on one side of which lics "safety" in the sense of the
continuation of probable adequate funding (at least until the next

‘ assessment).

The emphasis in these opcrations on
conformity--normality--points to an apparently contradictory aspect of
the disciplinary system much referred-to by Foucault: namely, that its
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concentration on the "difference" between individuals--their
examination, assessment and conscquent categorisation--is actually an
insistence on a sameness, a uniforinity and conformity. In the penal
setting, for example, what matters is not that there are different types
of individuals in prison, but that all individuals become--are reduced to
being--different types of prisoner. However, in all disciplinary
systems--and for both the individual researcher and the UOA--the
following applies: "The perpetual penalty that traverses all points and
supervises every instant in the disciplinary institution compares,
differentiates, hierarchizes, homogenizes, excludes. In short, it
normalizes." (Foucault, 1977: 183)

The Integrated System and Cooperation

For the integrated system to succeed, Foucault argues,
cooperation is a necessary accompaniment to surveillance. It is also a
consequence of it: the individual cooperates in part because s'he
knows s/he is under surveillance. Thus, "good," cooperative behaviour
has every likelihood of being rewarded; "bad," uncooperative
behaviour, of being penalised. Cooperation also entails self-
surveillance--one checks to ensure one is adequately mapping an entire
research performance and planning to the requirements of those who
will assess it--and the surveillance of fellow professionals: after all, a
"non- cooperator," or under-performer, is capable of inflicting
potentially calamitous damage on her/his colleagues.

Further, cooperation acts to endorse and legitimise the process of
assessment and surveillance, and thereby the disciplinary system, as an
integrated whole. This acts to fragment units which were previously
cohesive. A dramatic example of this is the emergence of a "transfer
market," as Departments (at least those who can, or make sacrifices to
be able to) buy-up "star" players to strengthen their team and thus
bolster their chances of "promotion" to a higher "league,” in this case
ranking. As in sport, such promotion brings with it increased money
with which further valuable acquisitions can be made. As the journal
Managing HE recently observed:

"There has been no formal quantification yet of the transfer
market, but analogies with football were reinforced by one
contributor to a File on Four [BBC Radio] programme, who
had pursued phone-calls at midnight and meetings in
motorway service stations. ...one university 'losing' a
professor has sent the new employer a bill for £0.5 million
{or intellectual property transfer in relation to a vital
database developed for research.” (Note 4) (Managing HE,
1996: 4)

University solidarities arc put under further pressurc as
"high-ranking" Departments (who may have bought their rank in the
above manner) look askance at those beneath them, fearful that they
will be tainted by association and/or that they will be asked to
subsidise them. Within Departments, collegial solidaritics arc
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undermined as researchers who may not meet targets set by the UOA
are classified as "weak-links"; at which point, penalties against them
6 may be exacted. Examples might be the imposition of heavier teaching
and administrative loads, and the loss of research allowances, both
financial and temporal (i.e. sabbaticals). Thus, features of the job once
regarded as standard and unexceptional have been drawn into and
deployed as part of an all-encompassing system of rewards and
punishments designed to maximise "cooperation" with The Exercise.

The examples given above, and others like them, are ways in
which both UOAs and researchers participate in and cooperate with
the RAE not reluctantly but imaginatively, aggressively and
competitively; such methods are overtly mandated, required or
encouraged by The Assessors. This phenomenon begs questions about
the "nature" of the profession itself and its ability to resist such an
apparently clear threat to it.

It is perhaps easiest to understand the profession's complicity in
its own surveillance and oppression by utilising the Gramscian notion
of "spontaneous consent," a concept akin to the cooperative dimension
of the integrated disciplinary system. In the co~c of The Exercise,
consent is spontaneous--comes "naturally"--to the academic as a
consequence of many years of systematic moulding of the professional
personality. This moulding begins before entry into the profession,
through the long years of being examined, assessed and rewarded as a
student. Further examinations await, but the key test now is the
professional's ability to examine, assess and either reward or punish.

‘e This ability is not only exercised on students but on colleagues in the
culture of peer-review. The positive internalisation of this way of
proceeding and being leads to the
unquestioned--"spontaneous"--acceptance of disciplinary power, the
ritualisation of which is the examination; a glorification of which is the
RAE. Foucault sums up the nature and effects of this ritualisation thus:

"The examination combines the techniques of an observing
hierarchy and those of a normalizing judgment. It is a
normalizing gaze, a surveillance that makes it possible to
qualify, to classify, and to punish. It establishes over
individuals a visibility through which one differentiates
them and judges them. That is why, in all the mechanisms of
discipline, the examination is highly ritualised. In it are
combined the ceremony of power and the form of
experiment, the deployment of force and the establishment
of truth. At the heart of the procedures of discipline, it
manifests the subjection of those who are perceived as
objects and the objectification of those who are subjccted."
(Foucault, 1977: 184-5)

The RAE is a drastic imposition of such processcs on a profession
‘ which itself practices thiem continuously and unquestioningly. This is
not to say, however, that it is not changing that profession in important
and disturbing ways. On the nature of research, on the value of
teaching, and on the expericnce of students, the inipact is proving
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profound.

Conclusions: The Impact of the RAE on Higher
Education

We have argued that the RAE is an example of an exercise in
disciplinary power as that term was understood by Foucault. The effect
of the RAE on the academic profession can be seen on many levels,
ranging from day- to-day stress and workload to the likely long-term
nature and value of research and teaching. The RAE was intended to
have a dramatic effect: it has had.

Impact on Research

The RAE represents a new phase in the "commodification" of
academic research. Academics have long been expected to view
publications as "assets," or what Ronald Barnett refers to as "academic
currency" to trade in the pursuit of advancement. (Barnett, 1992) The
RAE has linked commodification directly to the overall goal of
making the inteliectual community "competitive," with Departments
adding up their members' currency in order to compete for declining
government funding. The government's intention is to create a leaner,
fitter, research "sector," providing in the words of the then Education
Secretary "a national resource of knowledge and expertise for the
benefit of our international competitiveness..." (Department for
Education and Employment, 1996).

While the RAE claims not to be concerned with the number of
publications, its imperative has encouraged researchers to publish
more often in order to meet the pressure within their UOA to be
"research active." On the face of it, the emphasis in the RAE on
research productivity, and researchers as producers, is having the
desired effect: more academics appear to be publishing with greater
frequency. Producing more articles, however, is not the same as doing
more research. The regurgitation and multiple-placing of articles is on
the increase. This process, although intellectually untaxing, is time-
consuming, reducing time and energy availabie for both fresh research
and course review. Moreover, as more is being published, recent
studies suggest that less is being read. (Daly, 1994)

The pressure on the UOAs is, as we have shown, subsequently
placed on the individuals within. Indeed, in many cases, a system is
instituted within the UOA which closely mirrors that of the RAE.
Because so much is as stake, the individual academic must conform to
dictates and her or his own research plans fall viciim to larger forces.
This necessarily begs larger questions about academic freedom.
Individual researchers are coming under increasing pressure not to
undertake complex and/or radical work which may not be able to be
compressed into the Exercise's four-year cycle. Furthermore, pressure
is exerted to produce work in specified forms and places, regardless of
their appropriateness in the perhaps grander scheme of the individual's
research project or carcer. Researchers who resist may hinder their
own position within the UOA, potentially also jeopardising the UOA's
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ranking. Not only may this set of pressures act to undermine the
position, confidence and job- satisfaction of researchers, it may act to
prevent researchers with ambitious, long-term research programmes
from either moving to other Departments, or even being hired in the
first instance. It is more important than ever to be, and to be seen to be,
a "safe bet."

Impact on Teaching and Learning

The RAE has had a negative impact on teaching in a number of
ways, both ideological and practical. Ideologically, the previously
cited definition of "research" used in the Exercise has both exacerbated
the false split between te~ching and research and tended to stress the
superior relevance--in terms of the quality of intellectual endeavour,
the practical benefit to the economic well- being of the country,
etc.--of the latter. Practically, there has simply been less time for
academics, scrambling for their "4," to devote to teaching.

In terms of both logistical and ideological emphasis, the Exercise
has acted to devalue previously rewarding and esteemed aspects of the
academic profession. Perhaps the most tangible example is the
devaluation of course- and lecture-preparation, which, if done
properly, involves extensive, high-quality research. It is, however,
difficult to gauge the extent of the subsequent decline in course
standards. Moreover, a crucial aspect of such preparation is interactive
research; that is, reflecting on and incorporating the responses and
attitudes of students. In other words, the Exercise not only reduces the
learning experience of the student but the learning experience of the
academic.

There are a whole range of ways in which the Exercise has tended
to devalue both the academic's role as teacher and learner, and the
student's intellectual, and ultimately personal, respectability and
dignity. One major consequence is the diminished amount of time
made available for out-of-class intellectual engagement with
students--again, a loss to each party; a precluded interactivity. More
directly, perhaps, time for meetings with students on strictly
course-related work--discussion of draft essays, supervision meetings,
etc.--is also reduced or made more pressurised. In broader terms, when
courses are modified and adapted, academics will be highly unlikely to
accept improvements from the students point of view that could reduce
the amount of precious research-time they need to set aside to
complete the research programme--their own, increasingly time-
consuming course work. Other equally negative developments could
be cited, but our purpose here is not to list them but, rather, consider
thie response to them by the academic profession.

Resisting the RAE

Resistance to the RAE is inevitable: it has been an abrupt and
draconian intrusion into the profession, increasing the job-insecurity,
and diminishing the job-satisfaction, of many acadcmics. Despite its
professed dedication to improving research quality, the Exercise is
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clearly a politically motivated prelude to closures and
redundancies--an exercise in justifying, ultimately in the name of

‘ British economic competitiveness, a further fierce attack on the higher

* education sector. However, the resistance of academics has not
translated into any noticeable degree of effective action. No doubt this
in part because of the very fear the Exercise has generated. There may
be a deeper explanation, however, suggested by our use of Foucault's
concept of the integrated disciplinary system.

A Foucaultian analysis, such as that proffered above, suggests
that higher education--indeed, education generally--is a Research
Assessment Exercise: a competitive system run by--and, at least
traditionally, operating to the powerful benefit of--disciplinarian
technicians of reward and punishment. In such a system, it is precisely
the combination of complicity and coercion which is integrative,
irresistible, seemingly inevitable. For the academic the RAE is the
equivalent of the examination, combining the negative and positive
elements of the integrated system; the examination is a concentrated,
spectacular exercise of surveillance, observation and normalisation. In
this sense, the RAE is distorting the academic profession by taking its
own logic and turning it against it.

A truly radical critique requires the contemplation of the
desirability and necessity of a new, non-disciplinary logic. Such
critiques have been offered in the past and, significantly, they have
been articulated as part of a wider critique of society. (Freire, 1972;
Dale, 1976; Illich, 1971; Gramsci, 1971). As a starting point, we might

e return to these earlier debates to renew our aquaintance with the ways
in which education functions as part of the larger structures--political,
economic and social--of discipline within society. It is only then that
we will be able to make connections between our own actions as
academics in disciplinary structures and the disciplinary structures to
which we are subjected.

Notes

1. The authors' names have been placed alphabetically; the order
does not denote an unequal contribution to the research and
writing of this paper. The authors would like to thank Gavin
Beckett and Jeannie Grussendorf for their helpful comments on
an earlier draft of this paper.

2. UOAs are now coming under pressure to elaborate Five Year
Research Plans, integrating each individual's research programme
into a single, "coherent" programme, thus increasing the
compression on researchers from above.

3. As argued above, this power is itself exercised within the centext
of an integrated, hierarchical, disciplinary system. The assessment
criteria established by each Panel is expected to faithfuily reflect
what are in effect injunctions from above (the funding bodies).

. 4. The introduction of a Teaching Assessment Exercise is said to
offer a corrective for this tendency, but early indications suggest
that this Excrcise will not consider the needs of students any more
than the RAE considers the full value of research.

e 164



EPAA Vol. 6 No. 8 Broadhead & Howard "The Art of Punishment" http://olam.cd.asu.edu/cpaa/von8 h

References

Bamett, Ronald. (1996). Linking Teaching and Research: A Critical
Inquiry. Journal of Higher Education, 63 (6).

Dale, Roger et al. {1976). Schooling and Capitalism: A Sociological
Reader. London, Routledge and Kegan Paul.

Daly, William T. {1994). Teaching and Scholarship: Adapting
American Higher Education to Hard Times. Journal of Higher
Education, 65 (1).

Department of Education and Employment (1996). "Shephard
announces committee of inquiry into higher education," Press Release
56/96, 19 February 1996.

Foucault, Michel {(1977). Discipline and Punish. London. Penguin.

Freire, Paulo, (1972). The Pedagogy of the Oppressed. London,
Penguin.

Gramsci, Antonio, (1971). Selections from the Prison Notebooks.
[Edited and translated by Quentin Hoare and Geoffrey Nowell Smith]
London, Lawrence and Wishart.

Higher Education Funding Councils (1994). 1996 Research
Assessment Exercise. RAE96 1/94,

Higher Education Funding Councils(1995) "Membership of
Assessment Panels." RAE 96 1/95.

Higher Education Funding Councils(1995a) "Guidance on
Submissions." RAE 96 2/95.

Higher Education Funding Councils(1995b) "Criteria for Assessment."
RAE 96 3/95.

Illich, Ivan, (1971). Deschooling Societv. London, Marion Boyars

Managing HE - for decision-makers in Higher Education (1996),
"These are indeed tense times," Spring.

Richards, Huw (1996). "Transfer market Block." Times Higher
Education Supplement, 277 December, p. 1.

About the Authors
Lee-Anne Broadhead

Lee-Annc Broadhead is Lecturer at the Department of Peacc

165



EPAA Vol. 6 No. 8 Broadhcad & Howard "The Art of Punishment” http://olam.ed.asu.edu/epaa/von8.h

9

Studies, University of Bradford in the U.K.

L.A.Broadhead@Bradford.ac.uk

Sean Howard

Sean Howard is editor of Disarmament Diplomacy, and is on the
staff of the Acronym Institute, an institute based in London working
on disarmament, arms control and non-proliferation issues.

sean(@en.apc.org

Copyright 1998 by the Education Policy Analysis Archives

The World Wide Web address for the Education Policy Analysis Archives
is http://olam.ed.asu.edu/epaa

General questions about appropriateness of topics or particuiar articles
may be addressed to the Editor, Gene V Glass, glass@asu.edu or reach
him at College of Education, Arizona State University, Tempe, AZ
85287-2411. (602-965-2692). The Book Review Editor is Walter E.
Shepherd: shepherd@asu.edu . The Commentary Editor is Casey D.
Cobb: casey(@@olam.ed.asu.cdu .

EPAA Editorial Board



EPAA Vol. 6 No. 8 Broadhcad & Howard “The Art of Punishment"

S

Michael W. Apple

University of Wisconsin

John Covaleskie
Northern Michigan University
Alan Davis

University of Colorado, Denver

Mark E. Fetler

California Commission on Teacher
Credentialing

Thomas E. Green
Syracuse University

Arlen Gullickson
Western Michigan University

Aimee Howley
Marshall University

William Hunter
University of Calgary

Danie] Kallos
Umea University

Thomas Mauhs-Pugh
Rocky Mountain College

Williamm Mclnerney
Purdue University

Les McLean

University of Toronto

Anne L. Pemberton
apembert@pen.k12.va.us

Richard C. Richardson

Arizona State University

Dennis Sayers
University of California at Davis

Michael] Scriven
scriven(@aol.com

Robert Stonghill
U.S. Department of Education

Greg Camilli
Rutgers University

Andrew Coulson
a_coulson@msn.com

Sherman Dorn
University of South Florida

Richard Garlikov
hmwkhelp@scott.net

Alison 1. Griffith
York University

Ernest R. House
University of Colorado

Craig B. Howley
Appalachia Educational Laboratory

Richard M. Jacger
University of North
Carolina--Greensboro

Benjamin Levin
University of Manitoba

Dewayne Matthews
Western Interstate Commission for lligher
Education

Mary P. McKeown

Arizona Board of Regents

Susan Bobbitt Nolen
University of Washington

Hugh G. Petrie
SUNY Buffaio

Antheny G. Rud Jr.
Purdue University

Jay D, Scribner
University of Texas at Austin

Robert E. Stake
University of lllinois--UC

Robert T. Stout
Arizona State University

htip://olam.cd.asu.cdu/cpaa/v6n8.h

archives | abstracts | editors | board | submit | comment | subscribe |

scarch

167



EPAA Vol. 6 No. 9 Slowinski: SOCRATES Invades Central Europe http://olam.cd.asu.edu/epaa/v6n9.h

PA e cnior the archives o browse the abstracts o lhe edilors e the edit board
E A o submit article o submit commentary e search e Subscribe

‘ volume: 0—1 ,..2.._..3 a4 o5 et e7

This article has been retrieved times since April 27, 1998,

Education Policy Analysis Archives

‘;’olume 6 Number 4127, 1998 ISSN 1068-2341

U g G S —_—

A peer-reviewed scholarly electronic journal.
Editor: Gene V Glass Glass@ASU.EDU.
College of Education Arizona State
University,Tempe AZ 85287-2411 Copyright
1998, the EDUCATION POLICY ANALYSIS
ARCHIVES Permission is hereby granted to
copy any article provided that EDUCATION
POLICY ANALYSIS ARCHIVES is credited
and copies are not sold.

SOCRATES Invades Central Europe

@ : Joseph Slowinski
Indiana University

Abstract

The objective of this article is to explore the current reality faced by
higher education students in Central and Eastern Europe and to draw out
the implications of this current reality for policy makers in the future. In
the article, I explore the influence of transnational corporations' training
programs on education as it currently pertains to Central and Eastern
European higher education and employment. In addition, multinational
corporate entities exercise influence on European Union policy through
the role of lobby organizations and activities. I explore the influence of
these practices on education with an emphasis on the emerging
importance of Western language skills. In addition, I focus on the
European Union and its efforts to expand into Central and Eastern Europe
in order to provide a focal point for analysis.

Introduction

"1f there ever was an all-European house, it had an upstairs and
a downstairs.... There was the industrialized West, and then
‘ there was another, underdeveloped Europe to provide meals and
servants--raw materials, food and cheap migrant labour.
...Europe in 2018 will consist of a Western superstate whose
floors are scrubbed by Romanians or Poles, and a periphery of
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beggarly Bantustans (Ascherson, 1988:12)

The nineties are also witnessing the continuation of important
social, cultural, economic and political developments that affect
higher education. Prominent among them are the globalization
of the economy, the decline of the welfare state, and the
commodification of knowledge. Since the fall of the Berlin
Wall in 1989, there has been a deepening of the shift from
Keynesianism to neoliberalism, and with it a wave of
privatization and an increasing presence of market dynamics in
social exchanges."(Schugurensky, 1997, p. 1)

At no other time in our history has the global proliferation of
consumer markets been so pervasive. Global corporations produce and
disseminate products throughout the world with ever increasing speed and
scale. Since the fall of communism, these international corporations have
expanded their markets into the post-communist nations. With this
expansion of economic markets ensues a simultaneous global influence in
economic, cultural and political arenas. In regard to education,
particularly higher education, transnational corporations influence
curriculum choices through training practices as well as language
utilization. As we approach the twenty-first century, more and more
global corporations are utilizing centralized training practices at corporate
universities while opting for English as the language of instruction. This
usage serves to promote English as a global lingua franca.

At the regional level, Central and Eastern European naticns have
been actively seeking admission to the European Union. Bound by the
1993 Copenhagen European Council agreement, CEE nations who have
applied for EU membership must be actively engaged in developing a
functioning market economy. Consequently, these CEE nations must
demonstrate the introduction of active measures to reduce state owned
enterprise and create a free market system{Note 1). Due to these
measures, the CEE region has been a fertile ground for international
investment. Consequently, on a regional level, transnational corporations
have been granted access to CEE markets due to the necessary adoption
of neo-liberal economic practices facilitated by the World Bank and the
European Union (Note 2). Consequently, these powerful corporate
entities influence language policy due to employment opportunities in
Western as well as Central and Eastern Europe (Note 3). Due to their
centralized training practices, access to employment is dependent upon
western language skills and knowledge. This serves to privilege those in
the region who have English language skills; those who have acquired
English language skills maintain an advantage in the economic and labor
markets. Consequently, transnational corporations have begun to play a
major role in the field of higher education due tc employment access
based on westem linguistic skill.

Furthermore, the European Union (EU) exerts influence in the region
due to the involvement in education and developmental assistance (Nofe
4). Recently, Romania and Hungary became eligible for participation in
European Union Community programs in the field of education, training
and youth: SOCRATES, Leonardo da Vinci and Youth for Europe
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programs. This will serve to expand EU support of education carried out
through TEMPUS from 1950 - 1996 (Note 5). Since 1990, the European

% Union has instituted the TEMPUS program which has provided
educational travel opportunities for faculty and students. An examination
of TEMPUS program data indicates that an unequal flow, from east to
west, of faculty and students has occurred; many more university faculty
and students from the east are traveling to the west than vice versa. I
contend that these unequal mobility flows demonstrate an advantage for
those with western language skills; CEE university students and faculty
endowed with western language skills are afforded the opportunity to
travel to Western Europe. This advantage along with the promotion of
English language for training among transnational corporations will serve
to devalue Central and Eastern European intellectual work. Through the
introduction of SOCRATES, mobility flows will further exacerbate an
unequal East-West flow of students and faculty. Through this unequal
flow, those with Western European language skills will gain economic
privilege through increased job opportu nities. Furthermore, these
mobility flows will lead to a diminished output of scholarly work
published in Eastern and Central European languages.

In this article I will explore the influence of transnational
corporations and the European Union on Central and Eastern Europe. I
contend that global trends facilitated by transnational corporate training is
facilitating a de facto linguistic advantage for those who have acquired
English language skills. Furthermore, since most transnational
corporations maintain a strong lobbyist structure in Brussels,

e transnational corporations act more in the role of policy development in
the European Union. Simultaneously, participation in TEMPUS has
operated to privilege university students with western language skills.
Further participation in ERASMUS will further this trend; those
university students with French, German or English language skills will
maintain a privileged position due to access to university mobility
programs. EU involvement in the region paired with the international
influence of transnational corporations will lead to an increased level of
economic stratification in Central and Eastern Europe. Those who have
western language skills, especially English, will be granted access to
study and employment opportunities not afforded those without these
linguistic skills.

Globalization: English as Corporate Lingua Franca

With the collapse of Soviet communism and subsequent opening to
international capitalism, global corporations were given the opportunity
to expand operations and markets into Central and Eastern Europe.
During the initial phases of transition, those CEE nations which were
oriented towards a market economy were rewarded with large amounts of
foreign investment (Note 6). Consequently, the World Bank and other
multilaterals provided funding for those nations which were actively

. engaged in attempts of free-market liberalization and privatization(Note
7). Due to a need for capital and required by multilateral conditionality,
CEE nations have opened its doors to global commerce. Yet, global
commerce is sinwltancously English speaking; five hundred and sixty-six
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of the top one thousand corporations in the world are located in English
speaking nations{Note 8). Due to the economic power of global
commerce centered in English speaking nations, English has become a
global lingua franca. With markets expanding into CEE nations, those
with English language skills will be given a privileged opportunity in the
labor market. Consequently, English will increase in value as expansion
of transnational corporation continues into the east.

With this economic expansion comes a de facto influence on
University curricula. Since University students in CEE nations will be
granted employment opportunities with English language skills, a demand
for English language instruction at the university as well as at other levels
of the educational system has been realized(Notc 9). Due to the economic
influence of global commerce, the connection between transnational
corporations and institutions of higher education continues to merge. For
example, Mallampally (1997) provides the example of two internationally
renown business universities (i.e., Institut pour 1’enseignement des
méthodes de direction de I'enterprise (IMEDE) and the International
Management Institute (IMI) which were originally founded as corporate
training centers for Nestlé and Alcan. Levels of university and corporate
connections will be discussed in more detail later. Yet, thé connections
current exist and will continue to flourish as global commerce grows.
Consequently, a hierarchal system of influence exists; labor market
requirements (facilitated by TNCs) influence universities which provide
the credentialing and cultural knowledge needed to advance in a global
society. The power of economic capital works to define the system of
higher educational institutions; due to economic influence, the practices
of these corporations facilitates public demands which operate to change
university practices and knowledge distribution (Bourdieu, 1973).

Table 1 illustrates the training strategies of the largest transnational
corporations. From Table 1, large transnational corporations provide more
technical training as well as on-the-job training than small to medium
TNCs. Since large transnational corporations rely more on their own
training systems, access to this training is critical for employment with
these firms. Due the location of corporate headquarters, access to training
is dependent upon western language skills. For example, since 566 of the
top 1000 corporations are located in English speaking nations, English
will more likely be the language of training. Consequently, what appears
to be more important criteria in hiring is the language skills through
which TNCs provide training for employees. Therefore, western language
skills become more critical for employment in large TNCs.

Table 1. Training of employees by TNCs
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From table 1, it can be ascertained that large transnational
corporations tend to train employees at centralized locations. For
example, in 1993, Nestlé trained 1200 workers from over 60 various
nations at its Rive-Reine training center (Mallampally, 1997). As ERT
(1989:35) explains about Nestlé training, due to global expansion:

a special group is prepared for an international career. An initial
on-the-job training mixed with classroom seminars is offered
during a 1% - 2% years. For this group it is especially essential
to look after the company's interests as though they were one's
own, through (1) mobility or the willingness and ability to
move about both physically (i.e., from one geographical area to
another) and socially, (2) adaptability both in geographical and
intellectual terms, and (3) linguistic skill. The minimum
requirement is for two languages, the preference being English,
French and Spanish.

Similarly, large TNCs such as McDonald's as well as Anderson
Consulting maintain their own universities which operate as training
centers. Yet, in order to conduct training in these central locations,
employees must utilize a lingua franca. Consequently, workers who are
hired are required to have gained linguistic capital in French, English or
German. At Airbus Industrics, a collaboration between Spanish, English,
German and French companics, workers communicate in English (World
Press Review, 1997).

Global commerce is influencing training practices throughout the
world while TNC's training policies are influencing language acquisition
as wcll as access to employment opportunities. Consequently, those who
possess Western European linguistic capi tal remain in a privileged
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position. Transnational corporations located in Western Europe or
moving into Eastern and Central Europe are continually influencing
language policy. Since the EU is expanding into CEE nations, CEE
university students are driven to acquire Western European linguistic
capital.

European Union: Conflation of the Regional and Global

Bound by the 1993 Copenhagen European Council agreement, CEE
nations who have applied for EU men.bership must be actively engaged
in developing a functioning market economy. In accordance with this EU
mandate, the EU clearly views CEE nations as potential consumers of
Western European products (Note 10). EU policy makers desire to
increase the economic competitiveness of Western European
corporations. "Further integration and enlargement will help rapidly
growing income in Central and East European countries translate into a
continuous rapid growth of the West-European export market" (European
Commission, 1997a). With the European Commission keen on expanding
economic markets into Eastern and Central Europe, EU policies are
created in an effort to perpetuate free market liberalization and
privatization in CEE nations which further contributes to the influence of
global corporations.

Like all large political institutions, the European Union has an
ancillary collection of lobbyist organizations working for private
corporate interests. One of the largest is the European Round Table of
Industrialists (ERT). ERT is comprised of some of the largest
multinational companies in the world. Of the forty-six companies ERT
represents, twelve are listed in the top one hundred corporations in the
world. European business continues to a major play on the world's stage.
In 1998, 139 of the top 500 and 290 of the top 1000 corporations were
located in Western Europe. In 1990, 168 of the world's top 500
corporations were based in Western Europe (Ikeda, 1996). Table 2
demonstrates the international economic power of many of the ERT
corporations.

Table 2. ERT Corporations' Economic Power
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| B.AT.Industries | 9

Source. Business Week (1997).

With such economic influence, it would be prudent to explore the
relationship between ERT and the EU. For example, "[tThe aim of the
ERT is to strengthen Europe's economy and improve its global
competitiveness" (ERT, 1998). In order to accomplish this objective, ERT
makes contact biannually (i.e., every six months) with members of the
government which currently holds the EU presidency. This is due to the
change in the EU presidency each six months. During these meetings,
ERT presents working papers, reports or position papers outlining their
policy in regard to critical issues influencing their corporate markets. In
addition, ERT operates at the national level with its members facilitating
contact with country level governmental and parliament members.

Like all lobby organizations, the European Round Table of
Industrialists is a policy dissemination body which attempts to steer EU
policy decisions. For example, ERT released "Education for Europeans--
Towards the Learning Society” in March 1995. Interestingly, a July 14,
1997 report on the European Council's decision to admit Hungary,
Romania and the Czech Republic for participation in Community
programs for education, training and youth makes reference to a White
Paper entitled, "Teaching and Learning - Towards the Learning Society."
According to the European Council, this paper "defines the priorities of
an education which is capable of carrying out its traditional tasks while
integrating the new economics, technological and, above all, human
aspects" (European Parliament, 1997: 20).

In addition, in 1997, ERT published a report "Investing in
Knowledge: The Integration of Technology in Europcan Education.”
Later the same ycar, the Europecan Commission released "Towards a
Europe of Knowledge." ERT's report emphasizes an information society
which learns through cooperation with corporations. This sentiment was
cchoed by the Europcan Commission. In section three of the European
Commission report, "The Partics Involved," ecconomic partners arc
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emphasized. "There must be a commitment to securing greater
involvement of the business sector" (European Commission, 1997d, p. 7).
Topics raised by ERT through their policy papers seems to have an
influential effect on European Commission policy. This influence extends
directly to institutions of higher education through collaborate efforts
with universities.

European University--Corporate Connection

ERT maintains an Educational Policy unit through which policy
papers and collaboration with European Higher Education is facilitated.
For example, the ERT joined together with the Standing Conference of
Rectors, Presidents and Vice-Chancellors of the European Universities
(CRE) to conduct research, publish policy papers and facilitate policy
which would benefit corporate interest. CRE represents 500 universities
in thirty nations. Two examples of collaborative publications include the
following: European Approaches to Lifelong Leamning (1992); and
Lifelong Learning: Developing Europe's Future Capability: The Role of
Industry - University Cooperation (1991). Through these publications,
ERT promotes an increased partnership with institutions of higher
education. Table 3 provides an example of suggested university -
corporate collaborations currently being utilized by ERT member
corporations.

Table 3. University--Corpgrate Collaboration

T T e \ o

! Training Type | Descrlptlon__ i.
' | Individual University faculty

i Inhouse Training utilized at corporate i
! headquarters !

Universities construct program .
for corporation

| Combine accredited company
! Joint Collaboration training with external university
f courses

] Pick and Mix Select cqurges qt a variety of ‘
; mstitutions ‘
i Publicly funded adult Open University !
education 1

| Self-study

Distance Education Supported '
with Technology ;

Source. European Round Table of Industrialists (1991).

ERT desires universitics to serve its interest through a concerted
effort to promote life long leaming; training costs will be reduced if
universities aid corporations in training. For example, the American
Society for Training and Development (ASTD) reported that $25 billion
was spent annual in order to train poorly educated graduates (Vaughn,
1997). In addition to global economic influence. the European Round
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Table of Industrialist is attempting to drive educational policy making
throughout Europe through its partnership with CRE and policy papers
disseminated to the European Union at its biannual meeting with the EU
presidency. Yet, the corporations represented by ERT influence university
students as well as language policy in CEE nations through its global
economic strength.

Corporate Influence in Central and Eastern Europe

A recent survey conducted by Universum (1997) illustrates how
Polish, Hungarian and Czech University students view language skills
and their relationship to economic opportunity. Fifty-seven percent of the
respondents indicated that "the ability to speak foreign languages" was a
critical skill perceived as necessary to realize success in career plans. A
large percentage realize that access to increased levels of employment in
the European market is dependent upon the possession of language skills.
Economic incentives, realized through language ability, remain the
impetus for travel to Western Europe for education and employment
opportunities. On the other hand, the large number of Romanians and
Hungarians without knowledge of Western languages face an uncertain
and perceived unfair future. World Press Review (1997:8) provides
insight into their feelings:

Hardest to take for many non-English speakers is the way the
global language has divided the world into haves and have-nots:
opportunities for knowledge, jobs, and advancement may be
ope: to English speakers and closed to others. Career ads in
French newspapers published in Belgium are often used in
English, because multinationals increasingly regard mastery of
the language as a job requisite.

With such an emphasis on foreign language acquisition as a requisite
for employment, transnational corporations are endowed with a de facto
influence over CEE university students. Due to the economic prowess of
TNCs, CEE students look to these multinationals as a mechanism for
upward mobility. Of those surveyed about companies that they would
ideally like to work for, only four domestic companies (i.e., two banks,
one telecommunications company and one brewery) made the top 25
"wish list" in total of the three countries represented in the survey.
Interestingly, in two nations these companies were the number one
choice. Generally, university students in the region are looking toward the
West for economic prosperity; thirty-six percent of the respondents want
to work for a multinational. This desire for employment at multinational
corporations leads to a de facto influence on language programining at
Central and Eastern European universities. For example, students secking
upward mobility realize the need to acquire Western European language
skills which in-turn creates a demand for these languages at CEE
universities, Fifty-seven percent of the university students indicated that
acquiring a command of foreign languages is important to current career
success. [n other words, these university students rccognize that acquiring
linguistic capital (1.c., modern languages of Western Europe such as

176



EPAA Vol. 6 No. 9 Slowinski: SOCRATES Invades Central Europe http://olam.ed.asu.edu/epaa/v6on9.hi

German, French and English) is critical to upward mobility in the
emerging new Europe. In addition, the influence of western linguistic
capital can also be seen in the number of students from post-communist
nations studying in the United States; 4780 students came to the U.S.A.
during the 1991-92 year to study at American universities as compared
with 18,032 during 1995-96 year (Moffet, 1996). The influence of global
commerce on language acquisition can be seen through this recognition.
Consequently, transnational corporations (TNC) create linguistic value
through their global economic power. Students are clearly aware of this
fact and equate economic success with working for this infiuential
transnational corporations. Table 4 illustrates the university respondents
top ten selections for ideal employment.

Table 4. CEE University Students Dream Jobs.

r Poland {Czech Republic E Hungary

| IBM l Komenci Banka_r—“ MOL ,

[ BMW | IBM | BM |

| OPEL | Microsoft | Unilever ’

[ Microsoft | SPTTelecom |  CocaCola

| General Motors | Citibank w‘_l BMW o
Philips I Cfggg;j‘ Andersen Consulting

| Siemens [ Hewlett Packard [ Nestle

l Bank Handlowy i Arthur Andersen ! Mercedes-Benz

[ Arthur Andersen | Siemens m| Audi o

| Somy | BMW |  Danone

Source: Universum International (1997)

Surely, the majority of these companies are familiar to the reader.
Students chose large TNCs; TNCs that represent some of the most
successful and wealthiest corporations in the world. With this recognition
comes a simultaneous realization of the language of their corporate
headquarters (i.e., English, French, German). Obtaining linguistic capital
for these university students represents an economic incentive for upward
mobility. In addition, these languages operate as a transnational corporate
ling ua franca allowing communication between native speakers of
various vernacular languages. The influence of English and other Western
languages facilitates university policy and curriculum change as well as a

simultaneous demand by university students to acquire these linguistic
skills.

EU Invelvement in Central and Eastern Europe Higher
Education

Beginning Scptember 1, 1997, Romania and Hungary became
cligible for participation in European Union Community programs in the
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field of education, training and youth: SOCRATES, Leonardo da Vinci
and Youth for Europe programs (Note 11). In a ddition, the Czech
Republic has recently became eligible to participate and it is anticipated
that other CEE countries (i.e., Slovakia, Poland) will become eligible in
the near future.

The European Union (EU) has been actively invelved in Central
Europe since 1988 (Note 12). As CEE nations realized more freedom, the
level of EU involvement and cooperation from the EU increased. On
December 18, 1989, the EU created PHARE in an effort to provide
financial assistance and advice to post-communist nations (Note i3). As
part of the creation of PHARE was the development of TEMPUS (Note
14}. TEMPUS has been the EU's primary developmental assistance
program in the field of education for Central and Eastern Europe.
TEMPUS was initially implemented in order to meet the education and
training needs of Hungary and Peland in an effort to support the
initiatives of Phare. Yet, the EU soon realized Member Countries could
benefit from expanding aid to other nations in the CEE region. In 1990,
the Ministers of Foreign Affairs of G24 nations extended financial
assistance to Czechoslovakia, Bulgaria, the German Democratic Republic
and Yugoslavia

On May 7, 1990, the European Council created the TEMPUS
program; Article 4 of the European Council decision outlines the
objectives of the TEMPUS program (European Commission, 1997;
European Commission, 1991). With the admission of associate countries
into community programs, the EU will further its educational efforts first
facilitated through TEMPUS (Trans European Cooperation Scheme for
Higher Education). The objectives of TEMPUS are:

® to facilitate the coordination of the provision of assistance to the
eligible countries in the field of exchange and mobility, particularly
for university students and teachers, whether this assistance is
provided by the Community, by its Member States or by third
countries of the G24 group;

® to contribute to the improvement of training in the eligible countries,
particularly in subject areas to which they give priority, and to
ccourage their cooperation, including joint cooperation, with
partners in the Community, taking into account the need to ensure
the widest possible participation of all regions of the Community in
such actions;

® to increase opportunities for the teaching and learning in the eligible
countries of those languages used in the Community and covered by
the Lingua program and vice-versa;

® to enable students from the eligible countries to spend a specific
period of study at university or to undertake industry placements
within the Member States, while ensuring equality of opportunity for
male and female students as regard participation in such mobility;

® to cnable students from the Community to spend a similar period of
study or placement in an cligiblc country;

® {0 promote increased exchanges and mobility of teaching staff and
trainers as part of the cooperation process.
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Of particular interest are the final two objectives: (1) to enable
students to study or work in CEE nations; (2) to promote exchanges
between EU and CEE faculty and students. Ideally, TEMPUS objectives
promote cooperation as well as the exchange of ideas and cultures
between citizens of EU and CEE nations. Yet, this is only true if a
two-way flow of exchange occurs. Figures 1 and 2 illustrate faculty and
student flows from 1990 to 1996.

Consequently, an examination of the flow patterns of faculty and
students to and from CEE nations should reveal if TEMPUS objectives
have been met through exchanges and mobility flows. According to the
European Training Foundation (1997a), large numbers of East-West and
West-East exchanges have occurred. For example, 100,649 faculty and
students have benefitted from TEMPUS funded Joint European Project
exchanges as well as 10,624 individuals through Individual Mobility
Grants (European Training Foundation, 1997b).

Figure 1. Faculty & Student Flows between EU and CEE countries
{1990-1996)

CEE Facuky o BJ BJ Facuky v CEE  CEE Swdents 0 BJ BJ Rudentsto CE:

Joint European Projects

Source. 1996 Tempus Yearbook.

Figure 2. Faculty & Student Individual Mobility Flows (1990-1996)

EUto CEE
Bl Individua! Mobility Grante

CEE toEU

Source. 1996 Tempus Yecarbook.

From this data, it becomes clear that an unequal flow of faculty and
staff is occurring; faculty and students from CEE countries arc traveling
to the EU Member States in much greater numbers. What is particularly
worrisome is the low number of students from EU member countrics
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traveling to CEE nations.

Since these students represent the future scholars from the region,
the capability for access to knowledge from CEE nations is dependent
upon translations from CEE nation students obtaining Western European
language skills. Consequently, the potential for the loss or lack of
distribution of academic work produced in CEE nations remains great due
to the emphasis on Western European languages as well as these unequal
academic mobility flows. Due to the emphasis on western languages,
scholars will not have access to academic production written in CEE
languages; those who will translate are more likely to translate from
western to eastern languages. As English continues its global dominance,
fewer scholarly journals will utilize CEE languages; the majority of the
global intellectual products, journals and magazines, are published ina
few languages: English, French, German, Spanish (Altbach, 1982)

Some may argue that this unidirectional flow is justifiable. After
years under Soviet domination with strict regulations governing travel,
faculty and staff from CEE nations desire travel opportunities to visit and
explore Western Europe. In addition, universities in the region may not
have the infrastructure capacity to support large numbers of west-east
exchanges. Certainly, conversations with many students and colleagues
from the CEE region indicate a desire to see Western Europe after
oppressive communist policies. Yet, these mobility patterns are likely to
result in a high degree of social-epistemological stratification based upon
linguistic and other capital. For example, those who have acquired
Western European language skills are able to participate in East-West
exchanges. Current realities in Western European Academic exchange
will only be exacerbated with the further entry of Eastern and Central
scholars. For example, current participation of EU Member countries in
staff mobility demonstrates the dependence on the dominant languages of
Europe.

Enders' (1998) study of academic staff mobility in the European
Union through ERASMUS demonstrates that a hierarchal value of
languages exists in the European Union. Of all staff mobilities in 1990 -
91, English was utilized in 61 percent of course offerings where visiting
faculty were lecturing at host institutions. French was the language of
instruction in 27 percent of the courses, German 13 percent, Spanish 10
percent, Italian 9 percent and all other languages 2 percent. English is
presently the academic lingua franca of choice.

In addition to the potential for decreased production of scholarly
works in CEE languages, these opportunities created through university
exchange could lead to future employment prospects with Western
Europcan universities and/or corporations leading to further economic
stratification between university students in the CEE region who possess
Western European language skills and those who don't. Consequently,
cconomic stratification based on educational attainment will be further
exacerbated by access given to these with western language skills. Access
which provides upward mobility opportunities for those with these
linguistic skills.
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European Higher Education: Potential Impact on CEE
Faculty and Students

In 1979, Jean-Francois Lyotard published The Postmodern
Condition: A Report on Knowledge. His work acted as a catalyst for the
postmodermn movement but more importantly discussed his perceptions of
the future of education and knowledge. Lyotard (1993, p. 4-5) writes:

The relationship of the suppliers and users of knowledge to the
knowledge they supply and use is now tending, and will
increasingly tend, to assume the form already taken by the
relationship of commodity producers and consumers to the
commodities they produce and consume - that is, the form of
value. Knowledge is and will be produced in order to be sold , it
is and will be consumed in order to be valorized in a new
production: in both cases, the goal is exchange. Knowledge
ceases to be an end in itself, it loses its "use-value."

Due to this shift from knowledge as an end in itself to knowledge as
symbolic capital, educational institutions must sell the acquisition of
knowledge and skills to the consumer-student. Universities throughout
the world are experiencing a shift from knowledge as an end in itself to
knowledge as added value to the individual's symbolic captial.
Consequently, universities are forging relationships with corporate
entities as | have discussed previously in the paper.

Transformation in the nature of knowledge, then, could well
have repercussions on the existing public powers, forcing them
to reconsider relations (both de jure and de facto) with the large

corporations, and more generally with civil service. (Lyotard,
1993, p. 6)

Lyotard's keen prognostication of the current reality we are _
witnessing in higher education is valuable for reflection on the impact of
Central and Eastern Europe in regard to higher education. In CEE nations,
the commodification of higher education is realized in two majors forms:
privatization of education and the shifting profession of higher education.

With the elimination of communist state controlled education at the
beginning of the 1990's came privitization efforts. International donor
agencies including the European Union mandated privatization as a
preresquisite to EU membership as well as receipt of donor aid.
Consequently, the education sector was opened to private institutions
offering all types of educational services. Through these privatization
efforts, Central and Eastern Europe hds witnessed the influx of hundreds
(or perhaps thousands) of private institutions of higher education as well
as universitics headquartered in Europe or the United States with branch
campuses in the region. Higher cducation has become a commodity.
Since many of the programs strive to offer international models of
business or authentic language instructors, local instructors are replaced
with scholars who have knowledge of Western European business, law,
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economics models as well as the command of English or German. Could
this lead to unemployment for those regional scholars without these
languages or skills?

In addition to privatization efforts, higher education institutions in
Europe as well as throughout the world are facing similar circumstances.
Throughout the world in the past fifteen years, the percentage of students
entering institutions of higher education as well as the percentage
graduating has continued to rise substantially. Figure 3 demonstrates
these trends in several OECD nations.

Figure 3. University Enrollment Rates (1985-1995)

Net Enrollment Rates - Ages 16 - 21

G

Canada United Stites Fi ¢ Hew Zezland Spain Netheriands HNorway Germany

H 1280 1980 Wl 1995

Source. Peter (1997)

With large numbers of students entering higher education,
universities are beginning to struggle financially. In addition, at the same
time as large numbers of students are entering higher education, European
governments are reducing per pupil funding. Consequently, a potential
education crisis is being realized in Europe. To counter the economic
reality of universal access to higher education, many nations have
introduced increased levels of tuition and fees as well as stricter
admissions policies (Schugurensky, 1998). Yet, with the opening of
Central and Eastern Europe, western institutions may utilize the contacts
brought about through TEMPUS and SOCRATES to fill needed lecture
positions with CEE academicians.

Considering the influx of western scholars to Central and Eastern
Europe as well as the access to university connections through mobility
programs, Western European institutions of higher education potentially
view Eastern European scholars as inexpensive labor to fill the necded
positions to teach the masses entering higher education in Westemn
Europe. Although these trends favor Western European institutions,
Eastern scholars are eager for an income to support themselves and their
families. Intellectual labor will, as Lyotard suggests, begin to resemble
commaodification. Advertisments may soon appear in LeMonde or
Nepszabadsag writien in English searching for lecturers to teach in
Westemn Europe. But again we must be reminded of ihe linguistic capital
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involved. English is a symbolic passport providing access to those who
posess it.

Furthermore, this financial crisis may lead to less opportunities for
Central and Eastern European students seeking placement in the
universities with the best domestic reputation. Due to the financial crisis
of higher education in the region, institutions of higher education are
attempting to lure Western students who are willing to spend large sums
of money on tutition to study there. With large numbers of foreign
students coming to the region, university spaces at prestigious unviersities
may begin to be filled with those who can afford to pay fo1 tuition in hard
currencies such as dollars, marks and pounds Language continues to play
a major role at the university level in the region.

Language as Neo-Colonial Agent or Catalyst for Upward
Mobility?

Historically, the language of instruction at the university level or the
acquisition of foreign languages has provided the recipient of educational
services with prestige which could be exchanged as symbolic capital. For
example, Latin as a dead language was the language of instruction at the
higher education level aind Hebrew, French and Greek were learned in
order to train mental faculties. Acquisition of these languages offered
potential wealth and prestige: similarly, those who acquire English today
have access not afforded others who are educated to the same level.
Perhaps we can draw parallels between what is occurring today with the
past in regard that elite education has been instituted in an effort to restrict
access. For example, elites (e.g., economically dominant individuals and
families) attempted to restrict access through language of instruction. For
example, Those today who don't have command of a western language are
in a similar position; language skills can provide access or restrict it. Yet,
there are fundamental differences as well.

In the past, Latin was used as symbolic capital when education was
perceived as an end in itself. Elites differentiated themselves from others
through knowledge acquisition and mental training rather than career
aspiration. Since most students came from financial secure families,
knowledge and mental training was the differentiating factor. They
believed that a cultivated mind made an individual superior. Enlightment
was driven by the pursuit of the rational and this would be achieved
through education and mental training in part through the acquisition of
foreign languages. Yet, today there has been a fundamental shift in the
belief of the value of higher education. Today, a university education is
seen more and more as a value added enterprise which provides the
individual with symbolic capital to exchange in the labor market.

For example, Education adds value to human capital; higher
education provides individuals with upward mobility opportunities. I
would argue that those who obtained an education in Latin were also
exereising an initiative to realize a supcrior economic position in exchange
for their knowledge but this education was also sought more as an end in
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itself. Today's university student, particularly in Eastern and Central
Europe, is driven much more by market forces. Since Central and Eastern

e Europe is realizing an economic crisis, these forces exercise great power
on issues of university curricula and language of instruction.

University studies historically have operated as a mechanisi to
preserve elite status. Bourdieu (1973, 1990) illustrates this in French
universities; most university students in French universities were children
of the professional class. This process of elite preservation was
experienced and continues today in African nations. After independence,
elites maintained the colonial language due to the perception that this
language afforded more opportunities for upward mobility. Yet, this was a
condition of neo-coloialism where European language and cultural was
perceived as superior. The people called for the language of instruction to
remain the Western European language because they perceived these
languages as leading to positions of economic superiority and prestige.
Indeed, the French Cultural Ministry and the British Council are involved
in maintaining the utilization of French and English in African nations and
have established lucrative business operations similar to the establishment
of western schools in Central and Eastern Europe. But, in Eastern and
Central Europe, masses of people have rejected the colonial language of
Russian and replaced it with English and German.

Indeed, as with Latin and the Colonial languages of French and

English, language acquisition in CEE is driven by a desire for upward

e mobility. Language skills are viewed as a value added enterprise. I do not
see this as a nation-state neo-colonial situation. 3ut, multinational
corporations are facilitating a neo-colonial condition where English is
perceived as superior to the national languages of Central and Eastern
European countries. Today, English is a desired product to be obtained due
to the economic superiority of English speaking corporations. As [ have
demonstrated, the largest companies in the world are located in English
speaking countries and utilize English as a working lingua franca.
Language skills today are driven by economics. Transnational
corporations are continuing to replace the nation-state as a global and
regional force as people perceive employment opportunities with Western
European companies or in Western European nations through labor
mobility offered with admittance into the European Union. Those with
language skills in Central and Eastern European nations are at a distinct
advantage. Yet, how prolific is the possession of English or other Western
European languages?

National Advantage: Western European Languages as
Cultural Capital

during the transition phase, it is more important for citizens to acquire
cultural capital than cconomic capital. For cxample, CEE students with
forcign language skilis arc at a distinct advantage over students who have
yet to acquire these skills. Yet, Hungary and Romania illustrate
problematic realitics in regard to linguistic capital. The Sixth Central and
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Eastern Eurobarometer revealed that 79% of Hungarians and 78% of
Romanians couldn't speak a second language well enough to converse in it
‘ (Note 15). In Hungary, similar results were obtained in earlier surveys; in
1979, 7% could speak a foreign language while in 1982, 13.9% surveyed
could speak a foreign language (Radnai, 1994). Interestingly, the Czech
Republic doesn't have such a language problem (Note 16). With such large
numbers of citizens unabie to converse in a second language, residents of
Romania and Hungary are at a distinct disadvantage as the European
Union expands. Yet, educational attainment in these nations plays a major
role in access and privilege. As illustrated in Table 5, university educated
Hungarians were twice as likely to have acquired language skills than
secondary students. Educational attainment simultaneously brought about
access to TEMPUS programs due to possession of western linguistic skill.

Table S. Foreign Language Knowledge in Hungary

<8 |8 Years]
Years off of !Secondary|College & | Total
Primary [Primary ! School |University |Population
School | School
Knowledge
of Foreign | 8.1 8.3 27.4 53.9 14.8
Languages | B R L
No
() Knowledge| o 1 | 917 ¢ 726 46.1 85.2
of Foreign
Languages L
| # Sampled | 3024 | 4359 | 1671 | 696 | 9750
Percentof | 31 204 1 44.7% | 171% | 7% 100%
Total I I

Source. Radnai (1994).

With EU expansion comes mobility opportunities (Notc 17). Yet,
access to these mobility opportunities are dependent upon language skills.
Those with English, German and French language skills have access to
university studies in France, Germany and the United Kingdom as well as
future employment opportunities with multinational corporations.
Consequently, those university students with language skills can be
considered to possess a form of symbolic capital: linguistic capital.
Language skills are not capital in an economic sense but allow for
symbolic exchanges which enable an individual an to extend the
boundarics of her/his existence (Bernstein, 1973). A shift toward Western
Europe has allowed those who possess Western linguistic and cultural
capital to emerge as privileged. As we approach the twenty-first century,
language skills conducive to communicating with American, Japanese and
European Union member countries equate to job opportunities and
cconomic advantage. This rcality will further exacerbate the cconomic
stratification brought about since transition duc to an incrcascd cmphasis
on credentialism; university graduates have a distinct economic advantage
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since the fall of Soviet communism (Note 18).

e CEEPUS: Viable Solution or Contributor to Western
European Linguistic Capital?

The Central European Exchange Program for University Students
(CEEPUS) was initiated in January 1995. Realizing that "there had been
substantial increases in ‘East-West' exchanges, academic exchange among
the new democracies had come almost to a complete halt" the Austrian
Government facilitated a meeting of CEE ministers of higher education to
discuss the creation of CEEPUS (Austrian Ministry of Education, 1995).
Unlike TEMPUS, CEEPUS primarily operates as an East-East university
exchange program. University exchanges occur between Hungary,
Bulgaria, Romania, Poland, Slovakia, Austria, Croatia, Czech Republic
and Slovenia institutions of higher education or departments.

Each nation pledges a number of scholarship months (see table 6);
these months are considered CEEPUS currency. For example, this
"currency" represents how many months institutions in each country will
sponsor a student (i.e., host nations waive tuition costs for visiting
students). Due to the age limit of the program (i.c., a maximum of 35 years
of age), CEEPUS primarily promotes cultural and academic exchange
between CEE students although university professors and graduate
students are also encouraged to participate.

In regard to language, CEEPUS participation mandates the inclusion

Q of courses in English, German and French. Consequently, these three
languages operate as the official lingua francas of the CEEPUS program.
In support of CEE languages is a type of course referred to as a "dual
course." Dual courses consist of groups of participants from two countries
where each group learns the language of the other group. Consequently,
CEEPUS supports regional linguistic acquisition.

Although CEEPUS doesn't serve the quantity of TEMPUS mobility,
as illustrated through the scholarship hours in table 6, the East-East nature
of CEEPUS provides opportunities for CEE regional intellectual exchange
and language learning. Consequently, institutions undergoing similar
problems facilitated during post-communist transition can exchange ideas
without the intervention of a western perspective. In addition, the
East-East nature provides for a mechanism to preserve scholarly
perspectives which can be endangered by global domination of academic
journals written in Western languages.

Table 6. Scholarship Hours Pledged by Country
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I Nation [ 1995-1996 | 1996-1997 |
l Austria | 400 | 350
0 | Bulgaria { 100 ] 100 |
I Croatia 100 | 175
‘ Czech Republic ‘ - l 100 i
! Hungary ( 300 | 350 i
| Poland | 50| 197 |
[ Slovakia % 300 | 300 !
[ Slovenia ! 100 [ 150 l

Source. Croatian CEEPUS Office (1997).

Is CEEPUS the only potential model for securing the language,
culture and ideas of the region? Although I do believe that this is a best
case scenario it is extremely limited. As can be ascertained through the
number of available CEEPUS hours, this program is serving few students
and faculty. Of course, there will be scholars from Central and Eastern
Europe who will participate in academic mobility programs and return
home to the region. These individuals are needed to be the disseminators
of knowledge produced both in the West and the East. Without individuals
who can provide access through translation in domestic academic
scholarly journals to those without the linguistic capital to participate on

0 the world academic stage, Central and Eastern European scholars may not
be able to provide access to information in their own nations with the
knowledge they generate. This has been common in developing nations
where scholars supported by the Rockefeller and Ford Foundations publish
in Western European language journals and do not publish in their own
vernacular tongue.

Furthermore, the introduction of bilingual programs in Central and
Eastern Europe may prove to provide access for those not able to take
advantage of TEMPUS or SOCRATES mobility opportunities. These
programs offer classes in the national language as well as through a
western European language. Since 1990, there has an increase in the
number of programs at the elementary, secondary and tertiary levels.
Further research needs to be conducted to gauge the success of these
domestic programs. These programs are built upon sanguine aspirations of
those who believe that institutions of higher education can produce bi or
trilingual students who can compete globally yet remain at home to serve
the needs of the nation-state. Optimism is needed in a region where the
entire educational system has been transformed in a short period of time.

Conclusion
I havce attempted to raisc some critical issues which have cnierged in
‘ Eastern and Central Europe during post-communist transition.

Globalization efforts by transnational corporations continuce to premote the
acquisition of English as an international lingua franca. Consequently.,
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those who have acquired the English language maintain a de facto
linguistic advantage. As I have demonstrated, the largest companies in the
world are located in English speaking countries and utilize English as a
working lingua franca. Language skills today are driven by economics.
Transnational corporations are continuing to replace the nation-state as a
global and regional force.

At the regional level, transnational corporations have emerged as
policy makers; through influential lobbyist organizations, TNCs promote
corporate self interest. Consequently, EU policies serve the interests of
these powertul international entities.

An illustration of this influence can be seen through European Union
expansion efforts into Central and Eastern Europe. EU expansion is driven
by profit motivation and the expansion of commercialism to an additional
130 million CEE consumers. With this goal maintaining center stage, EU
policy makers, encouraged by multinational lobbyists such as the ERT,
will continue to develop educational policies which play a critical role in
developing attitudinal, knowledge and skilis conducive to consumer
expansion.

At the national level, CEE students are flocking to Western European
institutions through the TEMPUS program. Consequently, European
Involvement in TEMPUS has facilitated a huge disparity between east and
west faculty and student flows. I have argued that unequal flows from East
to West, created through TEMPUS programming, have led to a privileged
position for those who have acquired Western European language skills.
Through TEMPUS mobility, these individuals gain access to employment
and intellectual knowledge produced in Western Europe.

Furthermore, students from CEE nations continue to view Wesiern
Europe as the land of opportunity where those with the appropriate
linguistic capital can reap economic gain and upward mobility. This dual
process of CEE students desiring upward mobility and EU enculturation
leads to a continual devaluation of CEE linguistic, cultural and academic
arenas. If the current levels of economic stratification remain, students will
continue to be driven toward English, French and German language
programs. These policies will favor transnational corporations who will
acquire the services of the brightest CEE university graduates with
language skills leading to a CEE "brain drain".

Consequently, many CEE students are cashing in an obtaining
Western cultural capital while rejecting their own legitimate culture.
Unfortunately, those who don't obtain the necessary linguistic and social
capital might become membcrs of a working class periphery who wash the
floors of those who exchangzd their linguistic capital to the highest
corporate bidder.

Notes

(1) The World Bank utilizes an Economic Liberalization index to indicate
how cconomically liberal a naticn in the CEE region has hecome, Inn
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addition to the economic liberalization measure, the Heritage Foundation
and the Wall Street Journal have created an Economic Freedom Index
(Holmes et al, 1996). The liberalization index measures internal, external
and entrance of new firms in the country (de Melo, 1997). Internal
liberalization is weighted at .3 and is concerned with measuring domestic
transactions such as abolition of state monopolies and price
standardization. External liberalization is weighted at .3 and analyzes
export controls such as tariffs and taxation. In essence, as is indicated by
variables measured by the index, liberalization is a measure of free market
practices. In order to receive funding from multilateral organizations such
as the World Bank, CEE nations must strive for and maintain a high
economic liberalization index since this index is referenced when
determining developmental assistance.

(2) To receive developmental assistance money, CEE nations must be
moving toward free market practices as well as reducing state owned
properties and enterprise.

(3) International companies such as Ford or General Electric have either
located operations or bought previously owned operations located in
Central and Eastern Europe.

(4) Total aid funneled from the EU to the 12 CEEC nations between 1990
- 94 was 33.8 billion ECU; this represented 45 percent of all donor
funding received in the region. In fact, the EU has become the fifth largest
aid donor to the region . In 1995, the EU provided $7.1 billion which
represented 10.5 percent of all donor aid to the region by OECD countries.

(5) Trans-European Cooperation Scheme for Higher Education

(6) Since the collapse of Soviet style communism in 1989, countries of
Eastern and Central Europe have been inundated with donor assistance
activities from the West. Foreign direct investment surpassed $46 billion
in 1996 up 60% from the year before (HVG, 1997). Of this $46 billion,
Hungary leads transition nations of Eastern and Central Europe with a
cumulative $13.9 billion with Poland sccond at $9.1 billion; Hungary's
foreign direct investment represents 30% of the region's total while
Poland's 17%. Russia is third with a 13% while the Czech Republic
maintains 12%. Hungary, the Czech Republic, Poland, the Slovak
Republic and Slovenia together received approximately 70% of all forcign
direct investment in the region.

(7) In an effort to examine the influence of a nation's neo-liberal economic
status on EU donor funding, I ranked Phare countries by their 1990 World
Bank economic liberalization index value and compared this with each
nation's corresponding level of average annual Phare support from the
EU(1990-1996). Since the level of Phare funding varied in regard to the
number of ycars cach nation has been funded, 1 calculated average annual
levels of funding and utilized this value for comparison. Results of
Spearman-Rho rank order correlational analysis revealed a significant
positive corrclation of = .86, p < .005 (.735). From this result, it would
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indicate that multilateral funding offered by the European Union is
contingent upon each nation's level of economic liberalization.

(8) Eight of the top 10, 67 of the top 100 and 566 of the top 1000
corporations in the world are headquartered in English speaking nations.

(9) The elimination of Russian language courses provided opportunities
for English and German as well as other western languages: Spanish,
French, etc. For instance, during the 1990 - 91 school year, three French,
one Spanish and three German schools were opened in Czechoslovakia
(Van Kopp, 1992). In Hungary, German is the most widely studied and
used language (Radnai, 1994). In the 1989 - 90 school year, due to these
transitional language policies, Poland experiencing a chronic need for
more than 25000 English teachers but supply was limited to approximately
1500 teachers who were available to teach English (Vulliamy & Webb,
1996). Hungary, in order to meet the need of German and English
language instructors, facilitated an extensive language retraining program.
Russian teachers were trained in English, German or another foreign
language (e.g., French or Spanish) to fill the demand for foreign language
instruction generated from reform efforts.

(10) The European Commission believes that "[tJhe economic effects of
enlargement will undoubtedly be beneficial for the Union on the longer
run. Enlargement will mean the creation of a larger economic area, with up
to 500 million consumers, compared to the current 370 million....... :
Further integration and enlargement will help rapidly growing income in
Central and East European countries translate into a continuous rapid
growth of the West-European export market (Agenda 2000, 1997).

(11) Education in the European Union is governed by Article 126 and
Article 127 of the Maastricht Treaty. SOCRATES is the European
Community action program for cooperation in the field of education.
SOCRATES was first adopted for EU member states on 14 March 1995
by Decision 819/95/CE. For an overview of the program visit
http://europa.eu.int/en/comm/dg22/socrates.html. For information
regarding SOCRATES expansion into Eastern and Central Europe visit
http://europa.eu.int/en/comm/dg22/socrates/new-co.html

(12) European Union involvement in Eastern and Central Europe was
facilitated by the signing of mutual agreements for cooperation on June
25, 1988 between COMECON (Council on Mutual Economic Assistance)
and the European Community. This common declaration acted as the
catalyst for developing cooperation between the EU and communist
nations of Eastern and Central Europe. For example, Hungary signed
agreements with the EC in September, 1988 as well as Poland who signcd
agreements in September 1989. These agreements were follovred by the
creation of PHARE (Phare (Pologne Hongrie Aide a la Reconstruction
Economique) is the French word for lighthouse. Economic aid and advice
from the European Union was intended to shine the light on the path back
to Europe) on December 18, 1989.
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(13) PHARE (Pologne Hongrie Aide a la Reconstruction Economique) is
the French word for lighthouse. PHARE was created in order to shine a
light (through financial aid and advice), for CEE nations, on the path back
to Europe. During the 1990's, the Eurcpean Union (EU) has contributed
substantially to Central and Eastern Europe. From 1991-95, more than 60
percent of European Union donor aid for education went directly to the
Central and Eastern European Countries (CEEC) and the Newly
Independent States (NIS). From 1990 to 1998, the EU provided ECU 5.3
billion to Albania, Bulgaria, the Czech Republic, Estonia, Hungary,
Latvia, Lithuania, Poland, Romania, Slovakia and Slovenia.

(14) Since 1990,according to the European Training Foundation, which
know operates TEMPUS, more than 90,000 staff and students from 7000
higher education institutions have benefitted from East-West and
West-East exchanges. In addition, 3000 sets of lecture notes have been
written as well as 15,000 courses have been created or updated. About 500
institutions have been founded or restructured, and roughly 2000 new
books have been published.

(15) In November, 1995, the European Commission interviewed 20,278
residents of 19 Central and Eastern European nations. Countries surveyed
include: Albania, Armenia, Belarus, Bulgaria, Croatia, Czech Republic,
Estonia, Fyrom, Georgia, Hungary, Kazakhstan, Latvia, Lithuania, Poland,
Romania, Russian Federation, Slovak Republic, Slovenia, Ukraine. This
survey included all possible languages spoken (e.g., knowledge of
Russian).

(16) The Central and Eastern Eurobarometer found that 36% of Czech

citizens can speak Russian, 33% can speak German and 16% can speak
English.

(17) As a citizen of the European Union an individual is supposedly free to
live, work and set up business anywhere in a EU member country. See the
abc of European Union - Citizenship at: http://europa.eu.int/abc-en.htm

(18) Prior to transition, due to centralized planning, school graduates in
Central and Eastern European nations had many opportunities for
employment regardless of educational attainment. Education was
encouraged but was not as critical to social mobility as it is today. Thosc
who have received a university degree have a substantial economic
advantage today. Those with a minimal ~lementary education have
witnessed the largest economic decline. or instance, 10% of the
unemployed in the Czech Republic have unly an elementary education
(OECD, 1996a). In Poland, 20% of those with a vocational education are
unemployed as well as 17.4% of those posscssing only a basic education
(OECD, 1996b). In fact, in Poland, only 4% of those with a higher
cducation arc uncmployed. In the Czech Republic only 0.5% of thosc with
a university degree are uncmployed. Educational attainment has also
influenced the quality of life. Furthermore, in Czcchoslovakia in 188,
female University graduates carned 1.4 times that of a female with
vocational training while the difference was 1.28 for men (UNDP, 1990).
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In 1992, these values were 1.43 and 1.34 respectively. Possession of a
university degree has become more and more lucrative in Central and
‘ Eastern Europe since the collapse of communism and centralized planning.
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. Educational Standards and the Problem of Error
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Abstract

This study is about the categorisation of people in educational
settings. It is clearly positioned from the perspective of the person
categorised, and is particularly concerned with the violations involved
when the error components of such categorisations are made invisible.

Such categorisations are important. The study establishes the
centrality of the measurement of educational standards to the production
and control of the individuel in society, and indicates the destabilising
cffect of doubts about the accuracy of such categorisations.

Educational measurement is based on the notion of error, yet both
the literature and practice of educational assessment trivialises that error.
The study examines in detail how this trivialisation and obfuscation is
accomplished.

In particular the notion of validity is examined and is scen to be an
advocacy for the examiner, for authority. The notion of invalidity has
therefore been reconceptualised in a way that enables epistemological and
ontological slides, and othcr contradictions and confusions to be
highlighted, so that more genuine estimates of categorisation error might

’ be specificd.
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Part 1: Positioning

Chapter 1: Positioning the study: content and
methodology

Chapter 2: Positioning the writer: experience

Chapter 3: Positioning the writer: philosophy and
value

Chapter 1: Positioning the study - content and
methodology

Summary of the study

The project grew out of a general critique of assessment theory
and practices, and in particular of the way in which the notion of error
in measurement is obfuscated.

The fundamental research question that informed this study is:

How is error in measurement of standards obscured in most
practical events involving assessment of persons?

The study that subsequently developed

® (learly positions the writer in terms of the experience,
philosophy and values that he brings to this study.

® Develops some tools of analysis of the educational assessment
process that enables a more stringent critique of the nature and
extent of error in the measurement of standards.

® Establishes the centrality of the notion of the educational standard
to the categorisation, production and control of the individual in
society.

® Shows how the professional literature on educational
measurement is based on the notion of error, and at the same time
trivialises that notion.

® Re-examines some of the fundamental assumptions of
educational assessment generally and psychometrics in particular.
Indicates some of their most blatant self-contradictions and
fudges.

® Reconceptualises the notion of invalidity, and positions the field
of cducational catcgorisation hcre, from the perspective of the
examined, rather than with validity, which is an advocacy for the
cxaminer.

® Applies some of this analysis to a study of competency standards
in general, and in particular University grades, and national
literacy testing as developed in the Australian context during the

Dy
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0 1990s.

As can be seen, the initial research question has generated action
. as well as understanding, a tool to repair the damage resulting from the
critique, and a way to reduce some of the violence it implies.

Relevant Literature

The relevant literature is extensive as well as intensive, as the
Bibliography shows. The extensiveness was necessary, as many of the
misconceptions and fudges and contradictions that characterise the
field of educational assessment have been caused by a myopia
regarding knowledge outside the arbitrary boundaries within which the
field encloses itself. '

Within the field of educational measurement the critical studies
which most overlap mine are: in the United Kingdom, Hartog &
Rhodes (1936), Cox (1965); in the United States, Hoffman (1964),
Nairn (1980), Airasian (1979), and Glass (1978); in Australia, Rechter
& Wilson (1968).

The Hartog & Rhodes study clearly showed the enormous
instability of the measurement of standards in Public Examinations in
England. The sneakiness of some of the research techniques in no way

detracts from the dramatic incisiveness of the data. Cox did a similar

" job and ended up with a similar horror story on measurements of
University grades. Hoffiman directed his critical attention to the detail
of multiple choice testing. Nairn's critique of the work of Educational

. Testing Service, and in particular the part it plays in College Entrance,
is devastating in its implications. Airasian's book is a comprehensive
critique of competency testing. Glass attacks the measurement of
standards at its most vulnerable point; there are no standards, or at
least none that psychometrics can produce. And Rechter & Wilson's
study indicates the confusion about how to reduce error that
accompanies public examining in Australia.

On the other hand, most of the literature on reliability and validity
1s pertinent to this study, because, when its discourse is repositioned
from examiner to examined, it provides more than enough invalidity
information to self destruct.

Most studies of error in the measurement of standards are
however much more specific in their focus than is mine. Their
minimal effect on practice has perhaps partially been due to the fact
that their critiques were in terms of their own discipline of educational
measurement; a discipline that owcs its very existence to the claim to
accurate judgments. In terms of general style and scope this study is
perhaps closer to the work of Persig (1975; 1991), who delved,
articulately if deviously, much more deeply into the notion of quality.

Within the ficld of power relations and the construction of the
individual the studies most similar are those published in Foucault and
Education (Ball,1990), in particular those that take off from Foucault's
placement of the examination as a central apparatus of

. power/knowledge.
This study is significant in that it brings these two diversc ficlds
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of educational assessment, and the power relations that pervade
education, into much closer contact, to expose their interrelations, and
allow the critique to cross fertilise.

Importance of the study

The initial question addressed is how the whole matter of error in
measurement of standards is obscured in most practical events
involving assessment and measurement.

This is directly related to the centrality of the notion of the
educational standard to the categorisation, production and control of
the individual in society. For if the notion of the standard is crucial to
the maintenance of power relations, and its empirical realisation is
prone to enormous error, then the whole apparatus of
power/knowledge that depends on it is in jeopardy.

I argue in Chapters 4 and 5 that the examination normalises and
individualises, and is impotent without the notion of the measured
standard, the sword that divides, the wedge that produces the gaps; and
how important it is that these measures of standards be seen as
accurate if current societal structures are to be maintained.

One view of immorality is that it is behaviour that destabilises a
social system. So if playing the game is inevitable, is questioning the
rules not so mucl: dangerous as despicable, immoral to the point of
being unthinkable? Is this the reason for the great silence about the
enormous errors in any measure of standards? Does this account for
the erasure from public consciousness and discourse of the obvious
fact that educational standards as a thin accurate line have no empirical
existence, and attempts to measure in relation to that line no
instrumental reality?

In Chapters 6 to 17 thirteen sources of invalidity that contribute to
the error and confusion of all categorisations of individual persons are
detailed and elucidated, indicating how this silence in professional and
public consciousness might be filled with a deafening noise.

In Chapters 18 and 19 of this study 1 apply some of the analytic
tools developed to the contemporary scene in Australia, and
demonstrate how the noise may be turned into a coherent critique of
practice. In 1997 competency standards, as a form of assessment, have
become, and are becoming, the major credentialing instrument for both
educational and vocational courses and jobs. In addition, they are now
the basis for job descriptions. In defining what training is required for
a job, what prerequisites are required to attempt a job, what the job is,
and how performance on the job is to be assessed, the cycle of fantasy
created by this controlled semantic reductionism is complete; the
material world of education and employment has become textualised
in terms of competencies (Collins, 1993; Cairns, 1992). The fragility
of this theorising is exposed when examined in tcrms of the
reconstructed notion of invalidity developed in this study.

In Universities students are still categorised in terms of grades
loosely defined. What do they mean? How error prone are they? And
in the schools all Australian states have agreed to introduce tests of
litcracy. Certainly they will introduce tests. But what will they
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measure? And with what accuracy? Again the reconstructed notion of
invalidity is used to critically evaluate such questions.

Methodology and the critique of practice

The study roves beyond the artificial constraints of psychometric
theory and test practice; into ontology, epistemology and the
metaphysics of quality; into the nature of instrumentation; into the
relations between equity and assessment frames of reference; into the
fundamental notion of comparability; into the detail of the relation
between rank orders, standards and categorisations; and into the
minefield of the psychometric fudge.

Is there method in this diverse madness? Where is the
methodology that informs this wild profusion? The study aims to
expose the madness that underlies much of the current method. So
what is a methodology that undermines methodologies?

One such method is critical analysis, the analysis of the
educational discourse that comprises the field of assessment. The
polices and practices of educational assessment become fused in the
discourse in which they are embedded (Ball, 1994).

Discourses are about what can be said, and thought, but also
about who can speak, when, where and with what authority.
Discourses embody the meaning and use of propositions and
words. Thus, certain possibilities for thought are constructed
... We do not speak a discourse, it speaks us. We are the
subjectivities, the voices, the knowledge, the power relations
that a discourse constructs and allows (p22).

Analysis of such discourses may not be used to determine the
truth. Yet such analyses may be very sensitive to the uncovering of
untruths, by determining the extent to which they embody
"Incoherencies, distortions, structured omissions and negations which
in turn expose the inability of the language of ideology to produce
coherent meaning" (Codd, 1988, p245).

How would such untruths be established?

® First, by uncovering self contradictions, within the overt
discourse, or between the unstated assumptions of the discourse
and the facts that the discourse establishes.

® Second, by exposing false claims, claims that may be shown with
empirical evidence constructed within its own frame of reference
to be untrue.

® Third, by detailing some of the psychometric fudges on which
many assessment claims depend to maintain their established
meaning.

® Fourth, by indicating how repositioning the discourse may
dramatically change its truth value.

® Fifth, by establishing four discrete epistemological frames of
reference for assessment discourse as currently constructed, and

..~
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‘ indicating the confusion when one frame is viewed from the
perspectives of the others.
® Sixth, by noticing frame shifts within a particular discourse, with
‘ the resulting confusion of meaning.
® Seventh, by exposing the ontological slides and epistemological
camouflages necessary to sustain many truth claims.

So in this study I will substantiate the contention that some of the
explicit and implicit "truths" embedded in assessment practices are
falsifiable; that empirical data constructed from their own assumptions
denies the accuracy they assume; that this data is not only adequately
detailed in the literature, but further, that the notion of error is the
epistemological basis of much of that literature. All of which makes
the public silence about the presence of error even more puzzling.

I shall show that the epistemological and ontological grounds for
the whole field of assessment of individual persons are enormously
shaky. I shall also explain how the literature about the very notion of
validity is founded on a biased position, so that the sources of
invalidity are much deeper and wider than is admitted in practice, even
though clearly implied in theory and its attendant discourse.

I shall indicate the complexity of the notion of invalidity, with its
practical face of error. Error includes all those differences in rank

ordering and placement in different assessments at different times by

. different experts; all the confusions and varieties of meaning attached

to the "construct” being assessed; and all those variabilities arising out

of logical type errors, issues of context, faulty labelling, and problems
‘ associated with prediction. To further complicate the matter error has a

different meaning depending on the assessment frame of reference.

And I will show that estimates of the extent of the confusion along

many of these dimensions may be easily estimated.

This is a critical study. Foucault (1988) says:

There is always a little thought even in the most stupid
institutions; there is always thought even in silent habits.
Criticism is a matter of flashing out that thought and trying
to change it: to show that things are not as self-evident as
one believed, to see that what is accepted as self-evident will
be no longer accepted as such. Practising criticism is a
matter of making facile gestures difficult (p155).

Using Foucault's terminology, this is a critical study designed to
make facile assessment gestures about standards difficult.

Methodology and inquiry systems
After a twenty three page discussion on data and analysis relevant
to construct validation, which to Messick (1689) means all validation,

he concludes

‘ ... test validation in essence is scientific inguiry mto scoic
meaning - nothing more, but also nothing less. All of the

r .
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‘ existing techniques of scientific inquiry, as well as those
newly emerging, are fair game for developing convergent
and discriminant arguments to buttress the construct

o interpretation of test scores (p56).

I would broaden this to refer to any categorisation produced by
transforming a continuity into a dichotomy. And for now I want to
leave aside the obvious bias in the word "buttress," and focus here on
inquiry systems themselves. For Messick (1989), conservative as he is,
accepts that

because observations and meanings are differentialiy
theory-laden and theories are differentially value-laden, appeals
to multiple perspectives on meaning and values are needed to
illuminate latent assumptions and action implications in the
measurement of constructs (p32).

Churchman (1971), elucidates five such scientific inquiry systems
of differential values and epistemology, roughly related to
philosophies espoused by Liebniz, Lock, Kant, Hegel and Singer.
Mitroff (1973) has developed and summarised Churchman's systems.
Very briefly, the Liebnizian inquiry mode begins with undefined ideas

and rules of operation, ending with models that count as explanations.
ﬁ The Lockean mode begins with undefined experiential elements, and-
uses consensual agreement to establish facts. The Kantian system
shows the interdependence of the Liebnizian and Lockean modes, and
‘ uses somewhat complementary Liebnizian models to interrogate the
same Lockian data bank, to ultimately arrive at the best model. The
Hegelian mode uses antithetical models to explain the same data,
leaving it for the decision maker to create the most appropriate
synthesis for a particular purpose. In this mode values of enquirer and
decision maker become exposed. Finally, the inquiry system of Singer
(1959), is one of multiple epistemological observation, where each
inquiring system is observed from the assumptions of the others, and
each methodology is processed by those of the others. Churchman
(1971) paraphrases Singer clearly and cleanly: "the reality of an
observing mind depends on it being observed, just as the reality of any
aspect of the world depends upon observation" (p146).
How do these inquiry systems link to the seven ways of
demonstrating untruths, or nonsense, detailed in the previous section?
It is the Singerian inquiry mode that best characterises this study as a
whole. Although particular modes have been utilised for particular
critical purposes, this is in itself justified by the Singerian inquiry
mode.
So whilst the first three methods listed are clearly in the
Liebnizian and Lockean modes, the other four involve the explication
of shifting sets of assumptions, and belong to the Singerian mode. In
particular the examination of compatibilities between the four frames
of reference for assessment on the one hand, and equity definitions,
. power relations, instrumentation requirements, and notions of
comparabiltiy and quality on the other, demonstrate clearly that to the

QU
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O Singerian enquirer, "information is no longer merely scientific or
technical, but also ethical as well" (Mitroff, 1973, p125).
The "conversation pieces” and "stories" used to demonstrate the
absurdity of some assessment claims belong to the Hegelian mode.
‘ Churchman (1971) explains:

The Hegelian inquirer is a storyteller, and Hegel's thesis is
that the best inquiry is the inquiry that produces stories. The
underlying life of a story is its drama, not its "accuracy".
Drama has the logical characteristics of a flow of events in
which each subsequent event partially contradicts what went
before; there is nothing duller than a thoroughly consistent
story. Drama is the interplay of the tragic and the comic; its
blood is conviction, and its blood pressure is antagonism. [t
prohibits sterile classification. It is above all implicit; it uses
the explicit only to emphasise the implicit (p 178).

Strategy of deterrence

The general strategy used to make the case for the invalidity of
most current assessment practice is borrowed from military policies of
nuclear deterrence. It is a strategy of overkill. Of the thirteen sources
of invalidity developed in this study, any one would, if fully applied to

. current assessment practices, take them out, neutralise them, render
them inoperable. To nullify this attack on validity of tests,
examinations and categorisations generally, it is necessary to destroy

. not one missile, but all of them.

Methodology and structure of the study

The study has been presented in seven parts: Positioning,
, Context, Tools of Analysis, Error Analysed, Synthesis, Application,
and a Concluding Statement. '

Part 1 - Positioning : All descriptions of events, all writing, is
positioned; makes certain assumptions, is viewed from a particular
perspective. Part one positions the study in terms of focus and method,
and the writer in terms of experience and philosophy.

In this opening chapter I position the work in terms of its general
content and methodology, and show how it all fits together. So
Chapter 1 briefly summarises what the study is about, what literature
1s most similar in both content and style, what is the importance of the
study and its possible impact, and in this section how it is structured.

In Chapter 2 T show how the study is positioned in terms of some
of the learnings accrued from the professional and life experiences of
the author.

In Chapter 3 [ indicate how the study is positioned in terms of
philosophy and value, and how that relates to some contemporary
literature.

Part 2 - Context: Assessment involves events that occur in. and

. are given meanings in, a social context. In Part 2 | elucidate some
aspects of that context.

L4
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‘ In Chapter 4 I focus on the way power relations both violate and
produce those who act out their lives within their influence. In
particular the centrality of the examination is exposed in the

‘ production of the modem individual, defined as an object positioned,
classified and articulated along a limited set of linear dimensions.

In Chapter 5 the argument in Chapter 4 is applied and developed
in terms of educational assessment. In particular I examine the crucial
part that the standard plays in the whole mechanism of defining
cut-offs for abnormality and non-acceptance, and how important it is
that these standards be seen as accurate if current societal structures
are to be maintained.

In Chapter 6 I focus on the cultural meanings that attach
themselves to the notion of the standard, and assign the idea of the
human standard to the mythological sphere, a place apart from critical
thought. I examine the emotional intensity of discourse about the
standard, its significance as an article of faith, and how this is related
to the maintenance of control and good order.

Part 3 - Tools of analysis: In Part 3 some tools for looking at
specific assessment events are developed. In Chapters 7 to 12 1
examine four different epistemological frames of reference for
assessment, and relate these to notions of equity, to hierarchical
structures, instrumentation, comparability, rank orders and standards,

logical types, and quality. These chapters introduce some independent,

‘ fundamental, and rarely discussed aspects of underlying assumptions
involved in events culminating in the assessment of students.
Inadequacies in any one of these aspects would, in a rational world, be

‘ enough to destroy the credibility of most student assessments. I will
contend that all practical assessments of people contain major
inadequacies in most of them.

In Chapter 7 four different frames of reference are defined; four
different and largely incompatible sets of assumptions that underlie
educational assessment processes as currently practised: First is the
Judges frame, recognised by its assumption of absoiute truth, its
hierarchical incorporation of infallibility; second is the General frame,
embedded in the notion of error, and dedicated to the pursuit of the
true score; third is the Specific frame, which assumes that all
educational outcomes can be described in terms of specific overt
behaviours with identifiable conditions of adequacy; fourth is the
Responsive frame, in which the essential subjectivity of all assessment
processes is recognised, as is their relatedness to context.

Because of their contradictory assumptions, slides between
frames result in confusion and compound invalidity.

Chapter 8 shows how certain assessment frames are inherently
contradictory to certain definitions of equity, themselves contradictory
to each other and to the power structures in which they are enmeshed.
As such, those assessment {rames and notions of equity that contradict
the enveloping hierarchical structure will be seen, accurately and
probably unconsciously, as potentialiy destabilising, and will

' consequently be ignored, nullified, or corruptcd into acceptability.

Chapter 9 looks at Instrumentati .1 In this chaptcr we look at the
conditions and invariances required in events involving measuring

. -~
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instruments if such events are to have credibility; in particular the
notion of a Standard that theoretically defines the scale, and its
confusion with a standard of acceptability, which is to be measured by
the instrument, and which requires a scale in order to be located.

The various assessment modes are analysed in terms of their
instrumental error. On these grounds alone all are found to be invalid.
Chapter 10 takes up the issue of comparability. What can be

compared? Fundamental distinctions between more and less, better
and worse are examined , their relations with uni and multi
dimensionality shown, and the implications for rank ordering of
students in tests and examinations unearthed. This leads to further
examination of the differential privileging of sub groups and
individuals when marks are added. The essential meaninglessness of
such additions becomes apparent.

In Chapter 11 the relationship between rank order and standard is
teased out in more detail: In particular the meanings given to the
standard in the Judge and General frames of reference; how logical
confusions proliferate when discourse jumps from one frame to the
other; and how all categorisations involve standards and rank ordering,
even though many advocates of "qualitative" assessment methods may
want to deny this.

Chapter 12 leads from the implications of the Theory of Logical
Types for assessment practices to an examination of the distinction
between standard and quality. When the standard is seen, realistically,
as unable to perform its function, quality is the notion with sufficient
mythical, ideological, and intellectual status to replace it. This would
produce a very different learning milieu.

Part 4 - Error analysed: In Part 4 the tools developed in Part 3 are
used to discriminate particular sources of confusion and error within
assessment events designed to categorise students.

In Chapter 13 the meaning of error in each frame of reference for
interpreting assessments is considered. As the meaning of error
changes with assessment mode, so do the methods designed to reduce
such error. Procedures to reduce error in one frame are seen to increase
it in another. From a perspective of oversight of the whole assessment
field, this is another source of confusion and invalidity, particularly as
it is rare for any practical assessment event to remain consistently
within one frame of reference.

Chapter 14 addresses the question: What does a test measure? In
terms of social consequences the answer is clear. It measures whet the
person with the power to pay for the test says it measures. And the
person who sets the test will name the test what the person who pays
for the test wants the test to be named. The person who does the test
has already accepted the name of the test and the measure that the test
makes by the very act of doing the test. So the mark becomes part of
that person's story and with sufficient repetitions becomes true.

My own conclusion is that tests have so many independent
sources of invalidity that they do not measure anything in particular,
nor do they place people in any particular order of anything. But they
do place them in an order, along a single line of "merit," and that is all
they are required to do.

it
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Chapter 15 shows some of the ways in which psychometricians
fudge; by reducing criteria to those that can be tested; by prejudging
validity by prior labelling; by appropriating definitions to statistical
modeis; and by hiding error in individual marks and grades by
displaced statistical data, and implying that estimates are true scores.
A number of specific examples of fudging are detailed.

In Chapter 16 some of the more recent work on validity is
discussed, and its positioning as advocacy demonstrated. I conclude
that in practice the very existence of validity is established, validity is
indeed made manifest, through the denseness of the arguments about
invalidity criteria used to refute such existence, together with the
reassurance that the battle continues, and some gains have been made.

Reliability is also discussed as a problematic, rather than as an
obvious prerequisite to validity. I conclude that most of the
mechanisms designed to increase reliability necessarily decrease
validity.

Part 5 - Synthesis: In Chapter 17 the notion of invalidity is
reconceptualised, having both discursive and measurable components.
Thirteen (overlapping) sources of error are examined, all contributing
to the essential invalidity of categorisations of persons.

Part 6 - Application: In Chapter 18 I apply the philosophical and
conceptual positioning, tools of analysis, and the reconceptualised
sources of error developed in this thesis to the competency based
assessment policies and practices of Australia in the 1990s. I show
how the notion of competency standards is overtly central to the whole
competency movement, the introduction of which is shown to be
overtly politically motivated. Thus the crucial links between political
power and educational standards that are argued for in Chapters 3 and
4 become transparent. I then go on to examine the invalidity of
competency standards in the light of the thirteen sources of error
specified in the previous chapter.

Chapter 19 presents two specific applications of invalidity
sources; the first relates to national literacy testing, and the second to
University grades.

Impact

Assessment practice is permeated with mythology and ideology;
with confusions and contradictions; with epistemological and
ontological slides; with misrepresentations of frames of reference for
different assessment modes; with logical type errors and psychometric
fudging, in which the constructs that determine error--labelling,
construction, stability, generality, prediction--are either ignored or
severely constrained in the determination ar 1 communication of error,
in those rare cases where personal error and likely miscategorisation is
publicly admitted.

I have no expectations for this study, but some hopes. A whistle
blowing study is like a joke--its impact is a function of timing. And the
best timing can only be determined in retrospect. My hope is that it
will lead to a reduction of the violence that is attributable to the
suppression of error in the categorisation of people.
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Chapter 2: Positioning the writer: experience

Introduction

As I take the epistemological position that all knowledge is based
on experience, value and reflection, and all experience is influenced by
prior knowledge, it seems important to indicate some of those life
experiences that led me to the particular ontological and
epistemological positions that inform this study. To do otherwise is to
infer either their universal superiority, or their complete arbitrariness.

In this brief autobiographical note I outline some of those
significant life experiences and concomitant learnings as they impinge
on this study. This is neither arrogance nor self-indulgence
(Mykhalovskiy, 1996). For if thirty years working in the field of
educational research and assessment is not relevant to this project. then
either the work, or the project, or both, must surely be trivial.

Education

This study has had a long gestation. Forty nine years ago I sat for
my matriculation examination in English. I had a choice of four
essays, and chose one called "Examinations." I rubbished them,
unwisely it seems. I got a B grade which compared unfavourably with
the second highest mark for English at my prestigious public school.
That I'm still at it today indicates that non-conformity is not
necessarily related to inconsistency or nonperserverence. What I leamnt
from this experience is that meaning and judgment are affected by
context, and that appropriateness is one criterlon for the recognition of
quality.

Two years of study in the University Engineering faculty
convinced me that I did not want to be an engineer, and left me with
one invaluable legacy; on every engineering drawing the measurement
of each dimension, and the limits of accuracy within which the product
must be fabricated, are indicated. In practice, because error was
inevitable, the statement of acceptable error was as important as the
magnitude of the dimension. Keeping within acceptable error was a
major determinant of quality of product. This practice of indicating
errors in measurement continued for calculations in Physics, the
subject of one of my majors when I transferred to the Science faculty.

I decided to become a teacher. Moving to Education was a culture
shock. I could only write scientific prose - sparse and unadorned, tight
and dry, logical and on the surface devoid of any emotional
involvement. So writing two thousand word essays was a problem: I
generally said all I had to say in two hundred, and regarded the rest as
superfluous padding. I could state my case, but had lost my personal
voice.

What 1 learnt about assessment was at the level of "helpful hints
to beginning teachers.” The massive literature on educational
assessment and evaluation was then, as it is now for most tcachers.
unknown to me. I was trained for survival, not for problematising
tradition. I learnt what was implied. The game of testing had produced
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me, so it couldn't be all that bad.

e Teaching

I taught in high schools and tested students more or less the way
I'd been tested. Maybe a few less essays and considerably more short
answer questions. The process was simple. I sat down, wrote some
questions to comprise an examination paper, the students did it, I
marked it, added up the marks, and then gave them a percentage or
converted it to a grade. How was it done? Easy! Was it a problem?
No! How accurate was it? Nobody, including me, ever asked!

After three years | joined the Royal Australian Air Force as an
Education officer, teaching some basic physics to photographers, some
nuclear physics to air crew, and some instructional technique to
officers. Because 1 was teaching it, I learnt the technology of lecturing.
[t was assumed I could accurately assess all this. I averaged about six
lectures a week, so they were very well prepared. With so much time, I
diverted myself by writing pantomimes and musicals. [ was beginning
to find my voice.

Two years of work at the RAAF School of Technical Training
had me writing syllabuses as well as teaching basic maths and physics.
I talked to electrical fitters whe had come back for training after two
years in the field as electrical mechanics. None of them had used any
of the eighty odd hours of mathematics in the Mechanics course. 1
suggested to the administration that they save time and money by

@ leaving out the mathematics. It was explained to me that its relevance
to work was irrelevant. It was necessary for the high level of trade
classification. I was beginning to understand the economic and
political character of credentialing.

Assessing

My last year in the RAAF was spent in the trade testing section.
Fifty item, two hour, multiple choice tests were used to credential
students who had spent from three to twelve months in training
programs, with hundreds of hours of practical and theoretical
assessment as part of the course. My attempts to point out the
absurdity of this were usually met with the response that it didn't
matter, because they just kept on doing the trade tests till they passed. |
was becoming aware that in the world of work, as well as in the world
of education, ritual was more important than rationality.

Teaching again

Observing that the influence Education Officers had on training
seemed to diminish as they were promoted, I went back to teaching in
a private cocducational high school. I found that what had taken
. twenty hours to tcach to highly motivated technicians took five times
as long to tcach to supposcdly more intelligent high school students. In
my second year [ told the matriculation physics class I did not intend
1o teach them. Rather [ would try to create an environment in which
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they could learn. [ would assume they could read the syllabus and the
text book. They worked individually or in groups, developed their own
notes, devised their own experiments. They completed the course by
the end of June, after which I agreed to give some consolidating
lectures, and class time was spent doing past examination papers and
improving answers. That, after all, was the task on which they would
be judged. Their results in the external examination were extremely
high. [ had learnt to separate the ritual of teaching from the facts of
learning.

Next year I tried the same process. The students refused to
cooperate. They collected notes from other schools. They insisted I
teach them. After a month I had little cheice. We'went back to
"normal" teaching methods. They got "normal” results at the end of the
year. [ learnt that dependency has as much attraction as autonomy, for
the price of autonomy is personal responsibility.

Two other events were significant over this period. The first was
a question asked by Michael, a student; What exactly is an electron? I
had no idea. The question had never occurred to me. I'll let you know,
[ blustered. A month and many hours of reading later, I responded. Do
you remember, Michael, you asked me what an electron is? No, he
answered. I'll tell you anyway, I said, unperturbed. I wrote "Properties
of an electron” on the blackboard, and under that heading listed some
of them. The class looked on in silence. I looked at Michael. Yeah, he
said, those are its properties, but what exactly is it? Ah, I said, now
that's a question you'll have to ask the Rabbi. I had started to grapple
with ontology. I was thirty years old.

Writing

The second involved the writing of A programmed course in
Physics (Wilson, 1966). This was a linear program covering year 11
and 12 Physics. In reviewing what [ had written I was dissatisfied with
the presentation of force field theory. Finally I wrote this part as a
dialogue between a physicist and a student. The result was much more
satisfying in that the nature of a field in physics could be discussed as
a problematic, rather then presented as a scientific conclusion. My first
excursion into epistemology required discourse rather than didactic
prose to communicate its meaning.

Assessing again

Because of my experience with multiple choice tests in the
RAAF, I had been working with Australian Council for Educational
Research on the construction of multiple choice physics tests. When a
full-time position came up I applied for it. For the next six years [ was
to work as a test constructor. I learnt a lot about the nature and
mechanics and rituals of testing, about the truisms and tricks of the
trade. For cxample, that only "items" between thirty and seventy
percent difficulty were chosen because others did not contribute
cconomically to the separation of students: that seemingly almost
identical questions often had very differen: difficulty levels; and it was
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almost impossible to tell, without prior testing, how difficult a test
item was.

Central to the theme of this study, I also learnt, at the level of
practice and praxis, the great secret about error, about the fallibility of
the human judge, about the vagueness and arbitrariness of the
standard. Not in that language, of course. Psychometrics provides a
more prophylactic discourse about marker reliability and predictive
validity and generalizability. Even so, it was impossible to miss the
point. Or was it? I did a course in educational measurement at a local
university to sharpen up my theoretical skills. We learnt the statistical
theory and all the little techniques for reducing error, like short answer

. questions and multiple marking. And at the end of the course--a three

hour essay type examination marked by the lecturer and then given a
grade. And nobody said a word! Even more amazing, when I raised the
matter with a few of the other students, they seemed unaware of the
contradiction. I was learning that tertiary studies do not necessarily
invoke reflective critical thinking,

There were two other outcomes of this experience of constructing
test items that were important. The first related to the discourse, the
arguments about the best answer that characterised the panel meetings.
The second related to the values and effects of this particular testing
program, and how to deal with thai {Wilson, 1970).

As we got better at writing "distractors" for multiple choice
questions, we found advocates among the "expert" panel for some of
the distractors as the best answer, rather than the one chosen by the test
writer. Of more potential educational significance was the
argumentation itself, and its effect on our ability to think sharply and
clearly within the fields being discussed. Tests themselves can never
produce improvement in individual performance; but our experience
suggested that argumentative discourse about test items could. A
serendipidous piece of research at one school confirmed this. One
hundred students thus engaged for about twenty hours raised test
scores on each of three multiple choice papers by half a standard
deviation, despite the ACER publications that claimed these tests
could not be "taught" (Wilson, 1969).

The second experience related to educational values, and our
attempts as "examiners" to grapple w.." this. None of the full-time test
constructors approved of the Commoriwealth Secondary Scholarship
tests as an educational intervention. They were a politically inspired
election gimmick. We were aware that they would have an influence
on what schools taught, and possibly how they taught, even though
they were supposed to be "curriculum free" as well as value free. As a
result we took "educational value" as a major criteria for test validity,
at least at the level of our own personal discourse. The material we
chose for tests must face the question "would education be improved if
teachers did try to prepare students for this sort of exercise, for
answering these sorts of questions on these sorts of information or
issues, for engaging in this sort of thinking and problem solving?" I
was lcarning that no test was value frcc, and that these tests were
certainly informed by a (possibly idiosyncratic) view of educational
relevance.
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Groups

During these years I also had my first experience in unstructured
groups, and experienced at first hand the power of such group
interactions to produce major changes in social behaviour in the
participants; within the microcosmic society of such groups, as they
developed, there was opportunity to take risks, revisit social
experience, and re-construct social meanings. I learnt how powerful
such groups could be in raising awareness, loosening

counterproductive behaviours, and reframing experiential meanings
(Slater, 1966).

Research

When at age forty I was appointed to head the newly established
Research and Planning Branch in the SA Education Department, a
position [ held (with planning dropped half way through), for the next
thirteen years, my major claim to expertise was in the area of testing
and assessment. The Directors never allowed this to influence their
decisions about committee membership, and during my sojourn with
them [ was never appointed by them to any departmental committee
concerned with assessment. Nor, for that matter, am [ aware of any
decision made by the Department that was informed by research that
the Branch carried out. When research knowledge was consistent with
Departmental policy assertions it was utilised; when 1t didn't or
wouldn't serve those interests it was ignored. | was learning that
research knowledge was an instrument of power, a weapon for
rationalising decisions, rather than a springboard for rational decision
making (Cohen & Crant, 1975).

It was partly this insight, as well as a belief that my clients were
students and teachers rather than administrators, that determined that
most of my own research would be concerned with classroom practice.
[ also noticed that most educational research dealt with special groups
and special problems, leaving the "normal" educational assumptions
and practices unsullied by any critical research probes. So I directed
most of my action research to the "average" classroom; that is, ]
sought out the commonalities of educational experience rather than the
differences.

In the first few years I spent considerable time with teachers
looking at improving assessment practices in schools. One thing in
particular became apparent during these discussions--that most of what
I had learnt as a professional test constructor was irrelevant to the
assessment issues that concermned teachers in classrooms; these were
not the sort of descriptions that helped children learn better, or helped
teachers teach better. When I wrote Assessment in the primary school
in 1972 the then Director of Primary Education wrote a foreward in
which the final paragraph stated "some people would question his
suggested limitation on testing. Whatever one's views, tecachers will
find the report thought provoking and valuable". In other words, I
disagrece with him, but respect his different viewpoint. As Directors
became more managers and less educators in the 1980s, this sort of
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clarity and openness, this up front honesty, was to become
increasingly rare.

Politics

In 1974 a thirteen year old schoolgirl was suspended from her
high school and refused to accept the suspension on the grounds that it
was unfair. She returned to the school and was subsequently removed
forcibly by police. The incident resulted in a Royal Commission, and
the Royal Commissioner found that the girl and her parents were a
"trinity of trouble makers". (Royal Commission, 1974). It was never
suggested that the setting up of the Commission had anything to do
with the fact that the girl's father was an endorsed labour candidate and
a personal friend of the Minister of Education, and that the Principal of
the school was the brother of the shadow Minister of Education. Nor
was it ever suggested that the united front of the Education
Department officers and secondary principals had anything to do with
the highly conflictual situation then existing between the Minister and
the high school principals.

I thought that most of the overt conflict at the school was due to
communication problems between the girl and certain members of
staff, and certainly not due to the severity of the crime, which was
trivial. In such cases it seemed to me to be the job of the professional
staff, not the student, to resolve the conflict. So [ gave evidence on
behalf of the student. I was the only member of the Department to do
so. What I learnt from this episode was that the structural violence
embedded in institutions is evidenced not by the severity of the
punishment when rules are breached, but by the severity of the
punishment when the sanction, whatever it is, is not accepted. I could
see that accepting any sanction reinstates the power structure; in fact,
breaking the rule enables such re-establishment to become visible,
enhancing the power relations. But not accepting the sanction is
extraordinarily threatening because it destabilises the power structure,
challenging its very existence. It also became clear to me that none of
the Departmental officers, or the Royal Commissioner, could see this.

Social development research

As the development of social skills was a major objective in the
stated curriculum of almost all school subjects, I initiated a major
project on social development. It lasted four years, attracted two major
grants, and at one stage involved six full time and six part time
researchers (The Social Development Group, 1979). As a starter to this
I took six months long service leave and a round the world trip. I spent
some time visiting people and relevant projects in the United States,
Canada, and England. I talked to teachers at primary, secondary, and
tertiary levels about the social development of their students, and how
they were able to facilitate that development. They all described the
social development of their students during a year, whether six or
twenty six years old, in the same termis; tentative, inarticulate.
immature to confident, articulate, sensitive. It was obvious that what
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they were talking about had little to do with developmental skills.

My experience in unstructured groups suggested to me that it had
everything to do with developing groups, with the way that power,
affect and trust relations change if they are allowed to. I had already
spent six months reading the literature on social skill development. It
was often interesting, but utterly uninformative in regard to classroom
practice. And we had asked teachers to describe mature social skills;
they responded with good descriptions of conforming behaviour. I
could see that shifting the focus to the social group, to the context of
social action, produced an array of possible teacher interventions,
informed by group development theory. We started with a project
about developing social skills. We ended with a project on developing
the classroom group; for only in a developed group would the
demonstration of mature social skills be appropriate.

Rebelliousness

One incident that occurred on this journey deserves a mention, as
it relates to the question of what constitutes experience. In London I
went into a coma for two weeks, during which time I convulsed and
hallucinated and was fed by a drip and lost 12 kilograms in weight. I
was diagnosed as having viral encephalitis.

My hallucinations had a clear story line. They all involved
adventures with semi humanoid monsters who were trying to kill me.
The final scene had me lying on an operating table with ten humanoid
gun barrels at my head. The odds were stacked against me, and death
was immanent. I had time only for one statement. "You will only kill
me," I said, "to prove that I cannot control you. Yet if you kill me for
that, then I have completely determined your actions." They left, I
came out of coma, and requested some food. With some trauma, I had
learnt that the rebel is as tied to the system as the conformist. If ]
wanted to change the system, I would have to take a different stance;
one of autonomous action, rather than rebellious reaction. I would
need to tap the ambivalence of those in power, not their antagonism.

Back in Adelaide, the social deveiopment project got under way. I
read the literature on (small) group development theory, and realised
that most of the models could be reframed in terms of distributions of
power and affect relations; and because of my physics backgrou.id, I
conceptualised these in terms of fields; properties of the space between
rather than of the agents mediated by the fields. My personal ontology
was developing, and ten years later more complex notions of power
relations (eg Foucault) would find nourishment in my conceptual
space.

Politics again

Part of the condition of the research grant was that separate
reports be written for the major participants in the study; rescarchers,
administrators and curriculum writers, teachers, students. I wrote the
booklet for students. It was cntitled How to make your classroom a
better place to live in (The Social Development Group, 1980). It

aofy



http://olam.cd.asu.cdw/cpaa/von10/c2. htm htip://olam.cd.asu.cdu/cpaa/v6n 10/c2.1

described the four stages of development of the classroom group, how
students might experience these stages, and how they might respond to
that experience. Four different responses to each situation were
constructed, and were overtly categorised as positive and negative; the
negative responses, with which students would identify and be
familiar, were likely to be not constructive in moving the group
onward; the other two responses, one involving individual action and
one group action, were ones which might help the group develop. The
booklet was designed for classroom discussion.

Before the book was distributed a question was asked in the
South Australian parliament about the book. Was it not encouraging
students to respond negatively? The Director General responded by
ordering that the book be shredded. Flattered if furious with this
treatment, I pointed out the conditions of the grant, and requested
specific information about exactly what was objectionable in the book,
so that it could be amended and reprinted. After some months the
answer came back; two words, "fascist" and "fairy," had to be
removed; the positive responses must come first; and there must be an
overt statement that the positive responses were "better". In addition,
only teachers involved in developing their class groups could
distribute this book to their students.

I interpreted this to mean that there was nothing specifically at
fault with the book. It was the ideology of the bock, with its implicit
aim of empowering students, that had caused the over-reaction. Yet the
rhetoric about schools applauded the empowerment (autonomy) of
students. Unwilling to confront the contradiction, the Department had
to settle for limitation rather than complete suppression. For of course
developing the classroom group meant that the power relations
between teachers and students changed. If this happened in enough
classrooms not only classroom structures, but school structures, would
have to change. The implications of the research were radical rather
than progressive.

Inservice training was essential if the findings of the research
were to be propagated, if practice were to follow theory. So four
researchers, now highly skilled in working with teachers, were
retained for a year to produce inservice materials and work in schools
with teachers. A year later, despite protestations, all had been returned
to classrooms. An invaluable humai. resource for the dissemination of
ways of developing the classroom group was annihilated. Fifteen years
later teachers still struggle with rebellious classrooms and search for
answers in individual psychology, curriculum statements still highlight
the development of social skills rather than the social context for
mature social behaviour, and teachers still say "groups don't work"
because they don't understand group development theory. In 1980, 1
was beginning to leam what I knew by 1990; that nothing really
changes unless the power structure changes, and hierarchical power

structures are immensely stable and resistant to change (Wilson,
1991).

Consciousness
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One further event in 1979 is pertinent to this story. At Findhorn,
an intentional community in Scotland, I experienced some shifts in
consciousness (without drugs or intention, with detachment and
interest), that seemed very similar to those experiences described by
mystics, and generally described under the rubric of the perennial
philosophy. (Bucke, 1901; Huxley, 1946; Wilbur, 1977,1982,1991;
Wilson, 1992). These experiences, and subsequent ones, make it
impossible for me to take Freud's easy way out (Freud, 1963), and
discount such events because I have not experienced them. Such
experiences have been immensely significant in the history of the past
three thousand years, for they have provided the bases for the world's
great religions. The mythologies and structures that are the social
manifestations of these initiating mystical events have taken very
different cultural forms, but all have retained, within their core
practices, considerable congruency with their source as a particular
state of consciousness. This is important because it points to one exit
from the maze of confusion created by the acceptance of the relativity
and cultural determination of all human values (Wilbur, 1995).

Peace and violence

By 1982, Ronald Reagan's unique combination of monstrous
stupidity and apocalyptic hardware had stirred the coals of fear still
glimmering under the weight of twenty years of psychic numbing and
denial, of human refusal to seriously consider the high probability of a
nuclear holocaust that could destroy all life on the planet. Everywhere
the peace movement flourished. Learned journals of all sorts from
medicine to engineering, from physics to art, began to feature articles
about nuclear war and its effects. Most unlikely bedfellows, Marxists
and churchmen, pacifists and retired admirals, feminists and builders
labourers, would al! shout out their protests.

Where were the children in all this? I decided to find out. " here
was some American data from surveys. I decided to tap a richer
source; children's fantasies of the future. The data was devastating
(Wilson 1985). For many it was a post-nuclear war world, barren
landscapes and destruction everywhere. For nearly all it was
dehumanised, people existing either as passive recipients of
technology, at the best comfortably mindless in a plastic world, at the
worst slaves of the machines or robots that grind mercilessly along
their efficient and pre-programmed paths. An unstoppable high-tech,
high-destruct world.

Like many who start with a naive view of peace as the absence of
war, my reading and reflection soon led to more sophisticated
understandings; towards peace as the absence of fear at a
psychological level, and as incomipatible with injustice and repression
at the social level. And I began to understand how injustice was often
not so much a matter of human intention, as a product of historical
man-made structures, continually reproduced through the human
facility of role-taking, and the moralities and ideologies that arc ablc to
transform efficient violations into noble virtues. At fifty [ was
beginning to articulate a world-view.

()!)‘f
o ie 4



R

http://olam.ed.asu.cdw/epaa/v6n10/c2.htm http://olam.ed.asu.cdw/epaa/von10/c2.1

During the international year of peace, schools were all expected
to get involved. Believing that in dealing with violence we should
begin in our own back yards, I prepared a kit for schools entitled
Programs to reduce violence in schools (1986). It included ideas for
involving students, teachers and parents, for collecting information,
and for taking action at a school level. It also included a paper on
understanding violence, in which I tried to make overt the links
between violence, school structures, social control, and justice.
Complete with words of encouragement from the Director General of
Education, the kit went off to one hundred high schools in South
Australia. One school got the project off the ground and collected data
from students and staff. Then they stopped. During the year, many
schools planted trees for peace. I was developing a feel for the absurd.

Writing again

Two years before, buttressed by a report by the head of another
educational research organisation, the Department disbanded ours. I
was sent out to graze in the country at Murray Bridge for two years as
an Assistant Director Curriculum, where [ managed to get two of the
social development advisers back into business, before I retired
gracefully. There was nothing further I could do within the system. |
was ready to write, and had two young daughters at home that I
wanted to spend more time with. [ was learning the difference between
jousting with windmills and hitting my head against a brick wall; one
is a noble quest, the other just plain masochism.

The writing and the daughters got together into a book called
With the best of intentions (Wilson, 1991). The book deals with the
structural violence embedded in the hallowed institutions of family
and school. ] had decided to self-publish the book before I began, and
as aresult was able to give clear reign to my personal voice(s) and
style. The book is egalitarian in that it treats children as fully human
persons; it is iconoclastic in that it challenges many of the sacred
myths and structures of child-rearing; it is written with passion and
humour. It is informed by empirical data and overt in its philosophical
world-view. The arguments are dense, but the presentation is, [ hope,
sufficiently varied and light to make its message accessible. With
modifications that are essential to the context, I hoped to use a similar
approach in this thesis.

The current study

A large number of significant learnings have emerged for me
from the current study. I want to refer to the two that [ have found the
most significant. The first relates to my extensive reading of Michael
Foucault, the second to my grapplings with ontology.

There were two major insights from Foucault; the first was his
analysis of how culture produces and expresscs rather than reduces and
represses; that if the person is one dimensional, this is not because
society has taken away the other dimensions, but that society. through
its rclations with the person, has produced a one dimensional person.
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The second insight was the centrality given to the examination, in all

its forms, to the construction of the individual in the modern world. It
was from this springboard that I could leap to observe the standard as
the bullet in the examination gun.

An equally important learning from Foucault relates not to
insight, but to style; not to his immense data base and sometimes
lugubrious argumentation, but to the soaring rhetorical passion that
marks his insightful conclusions; his demonstration that "scientific"
writing does not need to be dull and portentous, but can legitimately
use the full creative resources of the language, helped me to feel much
more comfortable in using my own voice for this work.

My own philosophical gropings into what is knowable, what is
describable, led to some surprising conclusions. Such delving was
necessary, because any assessment is a description. In practice it is a
description of a performance of some kind in context, even if in theory
it purports to be a description of some attribute or quality of a person;
this I had known for a long time. To move from here to the insight that
ali knowledge is a description of events involving a relationship
between at least two elements, and thus to appreciate the slide made
when the description is pinned to one particular element, represented a
major reframing of much of my earlier thinking.

Summing up

There are at least five ievels in all this: The events that I was a
part of; the manifest behaviour that constituted my part of those
events; my particular recall of that experience; the meanings I verbally
constructed from that recalled experience; and the meanings and
reactions that you, the reader, construct from all that.

Truth is not an issue here. Awareness and truthfulness are. I can
only assert my truthful intentions. Regardless, the reader will make his
or her own judgment about the value of the position from which they
interpret me as coming.
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Chapter 3: Positioning the writer: philosophy and
value

Preview

In this chapter I spell out in more detail the philosophical stance that I
take in this study, so that my assumptions about social life and social
relations are up-front.

Whilst these assumptions are consistent with the learnings of the
autobiographical sketch give in the last chapter, I have not felt it
necessary, or advisable, to enter into any sort of justifying dialogue
regarding my position. This is not a philosophical study, and I have
always regarded justification as a loser's game.

So I have presented my philosophical position as a set of assertions
with an internally consistent logic; I have briefly described the
epistemoiogical, ontological, and axionomic assumptions that have
informed this study, and described how that position fits into current
post-positivist, interpretivist, and post-modern paradigms.

The chapter ends with a brief outline of the assessment process
constructed from my particular position.

Philosophical assumptions : What is knowledge? What is truth?

[ will call an event any interaction where a change or a ditference is
observed or otherwise sensed (Bateson, 1979). Interactions involve
some relation between elements of the event. Differences involve
some relation between the elements, or the states of an element over
time, that constitute the difference. So all events involve some relation
between elements. And because all events involve a perception, so all
events involve a perceiver. The perceiver may be automated as an
instrument that senses the difference or reacts to or records the change.
As Maturana (1987) expresses it, "Everything is said by an observer"

(p65).

Any experience is experience (action, feeling, perception) of an event,
either directly, or as recalled or as transformed in memory or action.
So all experience involves relations. As all knowledge must finally
depend on experience, all knowledge involves knowledge of relations;
so all knowledge is constructed out of relational events.

To experience an event does not necessitate giving a meaning to that
cvent, but does requirc a state of awarcness or consciousncss, from
which the event is viewed. For example, an experience may be
represented by a pattern or abstract painting which embodics relations
without embodying meaning. Giving a mecaning to an event requircs
some theoretical underpinning, some ideas or ideals; some knowledge
of rclations derived from other cvents, or possibly, if mathcmatical
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relations are construed to constitute meaning, derived from acts of
imagination that transcend (are transformations of) known relations.
Mathematics can be regarded as a special case of patterning, and
whether mathematical propositions or systems have meaning in
themselves is moot. I don't think they do. Some post-structuralists
want to deny experience that excludes meaning and thus language. My
experience denies their denial. Their assumptions refute my denial.
Stalemate. But then, I'm writing this thesis.

I use the term meaning to involve more than prediction, which
mathematics can sometimes help to accomplish. Meaning involves
some reason, some purpose, some intention, some value. Thus
meaning is inevitably embedded in language, itself embedded in
human discourse. Unless we take a mystical view and define the
meaning as the experience itself, or rather as a particular encompassing
experience, in which case discourse stops and the world in its oneness
pulsates. In this thesis I shall hold to the more mundane view. To do
otherwise is not to proceed.

In this epistemology, experience precedes pattern, and pattern precedes
meaning. "Whether we are talking about unicorns, quarks, infinity, or
apples, our cognitive life depends on experience" (Eisner, 1990, p31).
Meaning will then usually in its turn, but not necessarily, pre-empt and
distort experience, which will then in its turn influence events.
Buddhist meditation is designed to limit this distortion; which brings
its participants on this issue close to post-positivists like Phillips
(1990), who seem ultimately to define objectivity as the reduction of
bias of various sorts.

Meaning is socially constructed because language is socially
constructed. What passes for knowledge in common language is a
social concurrence in a particular culture about acceptable meanings
embedded in discourse. On the other hand, experience is constructed
out of relational events not necessarily linked to any particular culture,
and the construction of patterns or relations in response to that
experience may also sidestep, or transcend, social patterning or
common meanings. In other words, I hold the view that creation is
immanent in all events, and in all perception of events, and change is
more than the imposition of some random variation. Usually, however,
we may assume that patterns are also culturally influenced.

Data is a particular form of knowledge constructed by particular
people for particular purposes. Such purposes always involve the
construction or isolation of events in which the observer is directly, or
indirectly through associated theory, involved; for example, measuring
devices involve the observer at one step removced. Thus all data, being
knowledge, is constructed from events, constructed and/or obscrved
for particular purposes. All data, to be used, must have either a
predictable pattern, or a meaning, or both. So if data is to be uscful, it
must have links to other relational events, or have links to (uncventful)
abstract relations.
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It follows that, in this world, there are as many potential truths about

‘ an event as there are experiences of the event. To the extent that all
experiences of the event are the same then there is a case for "the"
truth. But how would this be known? Any attempt to know this would
involve the sharing of meanings, which are certainly socially
constructed and can be as varied as the cultures and relations and
metaphors that are used to make sense of them and communicate them.
So agreement about one meaning, one truth, represents conformity
about social construction as much as it dces concomitance of
experience.

Ironically, in a social context the idea of multiple truths is unificatory,
whilst the notion of one truth is fundamentally divisive; in practice the
notion of one truth contradicts the collaborative ethic and supports
interaction characterised by entrenched positions. Search for "the"
truth is often productive within a closed space of cultural assumption,
but does not lead to open inquiry outside that space; rather it invokes
defensiveness, and if necessary violence in order to sustain its
inviolability. Inevitably it leads to fragmentation and conformity, as
contradictory elements break away to form their own "truthful" reality,
and all else becomes subservient to "truths" current fashion
(Eeyerabend, 1988).

One more point about multiple truths; such a claim does not contain

@ the inference of the catastrophic consequence that all "truths," that is,
socially acceptable beliefs, are equally useful or sustainable, or that
some cannot be falsified. At least at the level of physical definition, it
is demonstrably false that I am constructed entirely of green cheese.
Such a claim is not a valid contender for any claim to a truth beyond
that of a very idiosyncratic and metaphorical form. Truth claims about
events can never be proved, but some truth claims can be demolished
through procedures of contradiction.

If data belongs to an event, it cannot be attributed to a particular agent
or aspect of that event. It is common and comforting to attach data to
particular objects or participants in an event, and to the extent that all
other participants and relations that constitute the event are held
constant and made overt, to that extent attributing the datato a
particular agent constitutes a valuable shorthand in description and
discourse. For example, to attribute a certain tensile strength to a steel
beam is convenient, but has meaning only in regard to an event at
‘which, at a certain temperature, the beam is stretched in a machine
until it breaks. The time span within which this (hypothetical) event
generates the same data is quite long. But over a thousand years, the
steel beam no longer has this property; which is shorthand for saying it
will behave differently in the event that it is stretched. Not only that,

‘ but any engagement in events will affect the tensile strength in an
unpredictable way; if an unbroken part of the beam is stretched again it
will be found to have a different tensile strength; as it will aficr
multiple vibrations as part of a bridge.
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So experiments in the physical and biological sciences do not produce
data about the object, or measure properties of the object being
investigated. They produce data about the event that is the experiment.
Most experiments describe the behaviour of physical or biological
objects under particular boundaried, that is, controlled circumstances.
The information they give therefore is not so much about the "natural"
world in which we and they live, as it is about the "controlled" world
that is the experiment, and sometimes becomes habitualised as
technology. Most social research has fallen into this trap of
misrepresentation of the source and attribution of data.

Social events, or indeed interactional events of any sort involving
living things, have time spans of small duration. Indeed, identical
events are impossible to create because social relations, and the
participants involved in them, continually change. Even if we could
hold all the conditions constant as we do for the steel beam, the data
still cannot be attached to the person because, even more so than for
the steel, the person of tomorrow is a different person; and part of the
difference is attributable to the experience involved in obtaining the
data.

It follows from this epistemology that most psychological descriptions
of people are shorthand and problematic descriptions of social events,
from which most elements that constitute the event are camouflaged.
The label is attached to the person even though the events which
produced the data involved social interactions. This is an example of
faulty labelling. In particular it applies to any notions of skill and
competency that do not clearly define the context of their application.

So the issue of objectivity is not that things exist independently of the
mind; the issue is whether things (elements) have properties
independently of the events used to describe them. To say that a thing
is real (has material existence) is very different to claiming that its
"properties” are real and belong to it.

Ontology: What is the nature of social reality?

Within the meanings constructed above ontology precedes
epistemology in that social relations are a particular case of an event in
which two sentient beings (probably both human), are involved. By
implication the event is the "reality." Something is happening "out
there" that is producing a difference. Thus social experience is a
particular form of experience of an event, and social meaning a
particular construction of that expcrience.

On the other hand, epistemology preccdes ontology in that all
meanings are socially constructed, and are thus ultimately dependent
on social relations and that includes the meanings we ascribe to
ontology.
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Regardless, the two domains interlink with no inconsistency in terms
of the idea of social relations and the idea of knowledge being a
function of experience of relational events, and meaning being socially
constructed.

Using relations as a primary explanatory factor negates the notion of
causality, at least in a simplistic sense. Events are construed as
interactive systems where everything effects everything else; patterns
of mutual influence replace causality as an explanatory principle. This
has been generally accepted in Physics since the work of Einstein and
Eddington early this century. It has always seemed odd to me that the
more complex the system in which the event occurs - from physics
through to biology through to social relations - the more frantically the
idea of cause is clung to.

Further to that, the idea of "reality" is similar to the idea of "truth"; a
redundancy, an unnecessary complexity, an irrelevant diversion. It
contributes to conflict rather than to productivity. It seems more useful
to talk about what aspects of social relations intrude most on
experience, and are important to the intensity and duration of that
experience, and the effects that it generates. In this regard I would
make four assertions about social events, conclusions from my own
experience and reflection:

® knowledge of social relations (that is, data generated within
human interactions), is usefully construed in terms of the power
and affect relations of the participants in the event; in particular,
asymmetrical power relations generate different data than do
symmetric power relations; and positive affect different data to
negative affect (Foucault, 1988).

® an event occurs within specific localised power and affect
contexts; this is not to suggest that this event might not itself be
embedded in power relations (economically, racially, nationally
or gender influenced) which push the effects and experience of
the event in particular directions, but does put less emphasis on
such grand power relations.

® cvents are dynamic, not static situations; they are characterised by
movement, by change. They exist in time, which could be
considered one measure of their change. So data about social
interactions, which may often be characterised by power and
affect relations, will change over time as the power and affect
relations themselves change. [ assume that any new social
relationship (any social event characterised by people who have
not met before in that configuration) will initially be asymmetric
in respect to power, and moot in respect to affect. The relational
changes will affect the data generated through interaction, which
includes discourse, and vice versa,

® Fixed societal structures (e.g., hierarchies) crystallise power
relations and negate change. To the extent that they are successful
they may produce knowledge, consensual interpretations. limited
by the very boundary conditions that make its production
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possible; fixed societal structures also, in time, contradict the
‘ flow of interactional life, and produce social pathology.

Axiology: What values are embedded in the processes and product of
the research? Whose interests are served through them?

No knowledge is value free. As Lincoln (1990) puts it, "given the
criticism from all quarters, . . . only the most intransigent or the most
naive scientist still clings to the idea that inquiry can, or should, be
value free"(p82). Being socially constructed, knowledge produced
from inquiry is related to the meanings and purposes and structures
within which it was composed; and it will tend to confirm or negate
those relations involved in its construction, depending on the interests
and attitudes and assumptions and awareness of the researcher. Even if
data could be produced that was independent of those elements and
relations, that very independence is itself a value position, which could
be construed either as objectivity, because it has transcended bias, or
as ideology, because it camouflages the power relations from which its
bias necessarily derives.

As a researcher my task is to contribute to the meaning system that
helps me and other people make sense of their experience in the
particular class of events with which this study is concerned. They will

e make sense of it if it is a story that links in some way with their
experience, and at the same time is not contradictory to their
experience; experience that is, of course, already partly interpreted in
terms of other stories.

As an educator my task is to change people; education is nothing if it
does not result in change. And as change is inevitable, but may be in
many directions, there is obviously an obligation on the part of the
educator to specify the direction in which change is intended.

As educator-researcher I must interact with the people with whom I
wish to do research or educate. I do this through process (how I do the
research), and product (what I produce as a result of the research). If
do not produce the data I investigate, but merely interact with data
produced by someone else, this simply pushes the value problem one
step backwards; their data was not value free. So if 1 accept their data
without criticism, then I am accepting and perpetuating the values that
affected its construction and effects. If 1 question that data, I question
the social values embedded in it, as much as the social effects that are
manifested through it.

If whatever 1 do involves interactions with people, and the
construction of knowledge, then whatever 1 do affects both the

‘ meanings of people, and the social relations involved in those

meanings. This is not to say that describing "what is" implies approval

and acceptance of what is. Rather it is to claim that the very

description of "whai is" implies a way of viewing the world, a

relationship with the situation, an involvement in the construction of



http://olam.ed.asu.edw/epaa/v6n10/c3.him http://olam.cd.asu.edwepaa/von10/c3.k

the data, that pre-empts the meaning of the data by hiding the value
assumptions behind the very mechanisms of its construction; becomes,
that is, symbolic violence, unless made explicit (Bourdieu, 1977).
Most quantitative research and much qualitative research is in this
sense symbolically viclent, in that the sources of its power are
disguised.

Unless [ wish to engage in a value contradiction, it seems necessary to
have an awareness of the direction in which I wish to move people's
overt and covert experience of social relations and the meaning
systems construed within their influence; and to use processes and
meanings that are congruent with those purposes.

My autobiographical note indicates that much of my work over the
past thirty years has been involved with the nature and practice of
violence in its various forms, especially as it affects young people.

My construction of the concept of structural violence (Wilson, 1992)
indicates that I regard fixed hierarchical structures, in all their
multifarious visible and disguised forms, as inevitably connected to
structural violence and hence to social injustice. Due process within
legal systems is necessary to alleviate, or control, some of the social
fallout, but is not sufficient to ensure social justice at its root
manifestation, which requires more equalitarian structures.

Peace and social justice are ideals that have many forms and faces that
change over time. On the other hand, physical and structural and
emotional and symbolic violence are constructs amenable to more
spec