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La Participacion de las Minorias Nacionales dentro de
Sistemas Educativos Pre-Modernos:
El Caso de los Garifunas de Guatemala

Carlos R. Ruano
Universidad de La Salle
Bogota, Colombia

Resumen

Este articulo presenta los resultados de investigaciones
cuyo objetivo principal fue el de analizar las respuestas
del gobierno central guatemalteco frente a las necesidades
lingiiistico educativas de los habitantes pertenecientes al
grupo Garifuna de la Costa Atlantica de Guatemala. La
situacion especifica de los Garifunas se estudié con el
propdsito de observar las respuestas de un Estado Pre-
Moderno frente a las aspiraciones de minorias nacionales
en su seno. Tambien se analiza en estas lineas, el lugar
ocupado por los Garifunas en relacion a los otros bloques
lingiiisticos de guatemala, a saber, las poblaciones de
habla Maya y Castellano.
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Abstract

This article presents the results of research carried out on
the linguistic and educational needs of Guatemala's
national minorities and the responses given to those needs
by Guatemala's central government. Specifically, the case
of the Garifuna population on the Atlantic Coast is studied
with a view to understanding the educational policy
dynamics underlying Pre-Modern States towards the
multicultural groups' lack of participation and
incorporation into the national polity. Lastly, the specific
educational claims of the Garifunas are studied,
particularly in relation to Guatemala's other linguistic
blocks, namely, Mayan and Spanish language speakers.

Introduccion

La nocion contemporanea de Estado- Nacién vio sus origenes dentro del surgimiento del p
No obstante, semejante concepcion del proyecto educativo es incapaz de articular espacios
Despues de mas de un siglo de colonizacién, Francia todavia vacila entre acordar un estatu
Sin embargo, la situacion de las minorias nacionales en el contexto de Estados cuyos patro
Ewtatedticulo analiza la situacién de uno de dichos Estados, en particular en referencia a los

Para fines de esta discusion, en este trabajo se estudian los dos niveles de mayor concentra

Sinépsis histérica
“La carne de negro también se come.” (Nota 2)

“Los cakchikeles nos vendieron a los espafioles y los negros no sufrieron
nada durante la guerra. ;Porqué los vamos a apoyar?”’ (Nota 3)

La presencia Garifuna en Guatemala comienza a partir del siglo XVIII cuando grupos de e
Concentrados fundamentalmente en la zona de Izabal, departamento de clima calido-selvat
Durante todo el periodo colonial y hasta bien entrado al siglo XX, la politica educativa gua
En sintesis, los intereses corporativos de la Iglesia, de la oligarquia terrateniente y de los f
Las politicas educativas -o su falta- permanecieron virtualmente inalteradas entre la Indepe
En la actualidad, los indicadores sociales disporﬁbles para el departamento de Izabal son d
Desde principios del siglo XX hasta en la actualidad, la base econoémica de la region ha sid

PprinkiipakeSarifuna (también llamado Black Carib en algunas tipologias) pertenece a grup
en Guatemala, a saber, la poblacion maya hablante (entre 45 y 60 por cien de la poblacién

En afios recientes, tambien han tenido lugar iniciativas de tipo educativo en Honduras. Tal

Por su parte, el sistema educativo de Belize, pais que cuenta con 6 por ciento de poblacion

httn://enaa asi.edu/enaa/von23 html 6 10/29/01
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La respuesta del gobierno central guatemalteco a las necesidades educativas de la po

Hesbe hace muy poco tiempo, el Ministerio de Educacion o MINEDUC, no tenia politica n
mencionar la lentitud del proceso de reforma educativa que tiene que pasar por multiples n

A nivel del pais en su conjunto, los indices de financiamiento del sistema educativo refleja
Esta escasez de recursos se traduce en la ausencia de programas de educacion bilingiie a ni
Otro elemento importante que contribuye a la situacidon de paralisis educativa que vive el p
A nivel operacional, también existen grandes limitantes para el desarrollo de una pedagogi
Conclusiones: los limites de la reformas educativas en el contexto de Estados débiles
“Creemos en una educacion para todos, alimentada por la vida, enriquecida por las alegria
Desde su independencia de Espafia hasta nuestros dias, el Estado guatemalteco se ha caract

Tras casi 40 afios de guerra civil, los Acuerdos de Paz firmados en 1996 entre las fuerzas d
Garifunas ganaran un espacio sociohistérico y un reconocimiento como actores politicos d

Notas

1. Este trabajo se basé en investigaciones de campo conducidas en Guatemala y Hondu
2. Respuesta de un oficial del ejército guatemalteco a preguntas relativas a la incorpora
3. Comentario de un lider indigena durante un congreso de politicas culturales celebrad
4. Datos para este segmento se obtuvieron a partir del informe preparado por Naciones

5. Entiendase en éstas lineas, campafias de alfabetizacion en idioma castellano. Aunqu

6. Por ejemplo, el documento preparado para UNESCO titulado Cultural policy in Gua
7. Aunque una discusion a profundidad sobre el rol jugado por los establecimientos de

8. Conversacion con una educadora Garifuna residente en Ciudad de Guatemala.
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Alexander v. Sandoval:
A Setback for Civil Rights

Kevin G. Welner
University of Colorado, Boulder

Abstract

This article confronts the serious implications of a recent
U.S. Supreme Court decision, Alexander v. Sandoval,
which eliminated an important legal avenue for civil
rights plaintiffs. For over 35 years, individuals have been
allowed to bring lawsuits directly challenging violations
of rights set forth in the federal regulations implementing
Title VI of the 1964 Civil Rights Act. Because these
actions could be grounded in proof of disparate impact,
rather than discriminatory intent, they allowed for some
claims that could not go forward under other legal
authorities, such as the Fourteenth Amendment. While the
author concludes by identifying key remaining options, he
highlights the real damage done by this decision.
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I recently had occasion to remember a meeting three years ago
with Richard Cohen, the legal director of the Southern Poverty Law
Center in Montgomery, Alabama. At that meeting, he told me about
his lawsuit on behalf of Martha Sandoval, a house cleaner from Mobile
and a Mexican immigrant. Ms. Sandoval was denied a drivers' license
because she could not pass the state's written exam. The voters of
Alabama had passed an English-Only law, and the state interpreted
that law to require that drivers' license exams be offered only in
English (the only state with such a limitation). While Ms. Sandoval's
working knowledge of English was sufficient to read road signs, it was
not sufficient to take the exam.

Mr. Cohen brought a class action lawsuit on behalf of Ms.
Sandoval and the 24,000 other non-English speakers in Alabama,
alleging that the state violated federal law by requiring applicants for
drivers' licenses to take the written examination in English. The
particular federal law that supported this lawsuit is known as Title VI
of the 1964 Civil Rights Act (42 U.S.C. § 2000(d)). Title VI prohibits
discrimination grounded in race, color or national origin.

Like the Fourteenth Amendment's Equal Protection Clause, Title
VI has been judicially interpreted to require proof of discriminatory
intent. Proof limited to discriminatory effect, such as is clearly evident
with the Alabama law, is insufficient. Yet, while courts have
interpreted the statute itself to bar only intentional discrimination,
federal regulations implementing Title VI, pursuant to § 602 of the
statute, have been consistently given a broader interpretation (see
regulations at 34 C.F.R. §100.3(b)(2)). Lawsuits grounded in these
implementing regulations are unique in that they allow people like Ms.
Sandoval to make their arguments in federal court by showing the
discriminatory effect (“disparate impact”) of a law. This brief article is
about such Title VI disparate impact lawsuits and April's Supreme
Court decision against Martha Sandoval, in Alexander v. Sandoval,
121 S.Ct. 1511 (2001), eliminating the right of Ms. Sandoval and all
others to pursue lawsuits directly enforcing the Title VI regulations.

Intent versus effect—what's the difference? After all, the worst
discrimination is surely intentional. The SPLC, for instance, has built
an impressive record of court victories on behalf of victims of such
egregious racism. These cases target the KKK and neo-Nazi
organizations. The defendants are abhorrent, and the issue of racist
intent cannot be seriously questioned. Further, we as a society do not
want to encourage frivolous lawsuits grounded only in a statistically
disproportionate effect on some minority group. What is the harm of
limiting lawsuits to only those where discriminatory intent is clear?

In a nutshell, policy makers today, no matter what their actual
intent, are loath to expressly state an intent to discriminate. Even the
English Only law that prompted Ms. Sandoval's lawsuit was likely
promoted on facially neutral grounds such as unity, assimilation, and
even fiscal efficiency. Within certain limits, policies that have a clear
discriminatory impact should be closely scrutinized, and the
government should have to offer reasonable justifications for them,
even if there exists no smoking gun demonstrating an intent to
discriminate. This is how courts approached Title VI disparate impact
cases before April's Supreme Court decision. While the person
bringing the case must prove that the practice in question has a
disproportionate and negative impact on a protected group, the
defendant (e.g., a state government or a school district) can then
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respond by demonstrating a legitimate, nondiscriminatory reason for
the practice (see Powell v. Ridge, 189 F.3d 387 (3d Cir. 1999); 34
C.F.R. §100.3(b)(2)). Frivolous lawsuits therefore fail either because
of a lack of proof of disproportionate negative impact or because of an
appropriate, nondiscriminatory reason for the practice.

In Ms. Sandoval's case, the SPLC lawyers easily proved that the
drivers' license rule had the prohibited effect of discriminating on the
basis of national origin. Given that illiterate residents who could
nonetheless understand spoken English were allowed to take the
Alabama drivers' license exam in spoken form (with someone reading
them the questions in English), the state could not justify denying
residents like Ms. Sandoval the opportunity to take the written exam in
a form that they could understand. The trial court agreed with Ms.
Sandoval, as did the court of appeals. Normally, this would have been
the end of the matter.

But attorneys for the State of Alabama took one last shot. They
asked the U.S. Supreme Court to declare that Congress never intended
private individuals to be able to bring lawsuits directly under the
authority of the Title VI implementing regulations. The Court agreed

to hear the case, and on April 24,2001 they reversed the judgment. By
a 5-4 majority in Alexander v. Sandoval (the same breakdown of
individual Justices deciding in favor of George W. Bush in Bush v.
Gore), the Court concluded that Congress only intended these
regulations to be directly enforceable by the Office of Civil Rights—a
political body with very limited resources—not by a private right of
action.

The Court's decision even to consider this case was shocking. In
the 37 years since the passage of the Civil Rights Act, the Court has
several times given a tacit nod of approval to the now-forbidden
private actions. Moreover, the issue of private actions brought under
the Title VI regulations had been decided by 9 of the 12 U.S. Courts of
Appeals, and there was no dispute: all agreed that such an action is
legally appropriate. The Supreme Court will rarely hear a case
addressing legal issues about which there exists no dispute among the
various Courts of Appeals. Yet this Court reached out to hear the case.

The fallout from Alexander is potentially enormous. For instance,
in New York, ACLU attorneys may not be able to continue their Title
VI action claiming that educational opportunities for the state's
minority students are so inferior that they amount to discrimination.
Similarly, in Pennsylvania, Philadelphia may have to dismiss its Title
VI claim alleging that the Pennsylvania funding formula disparately
impacts districts with higher minority enrollments. Dozens of other
important civil rights cases will suffer a similar fate.

For these reasons, the Court's decision in Alexander comes as a
great disappointment. While expectations for the present Supreme
Court may be low, courts as an institution play a crucial role in our
constitutional system. American courts, particularly federal courts,
once represented a refuge for children seeking access to educational
opportunities. While the legislative and executive branches were
responsive to those who sought policies expanding local control,
pushing for tougher standards, or enhancing individual choice, the
judicial branch served the interests of equity. Civil rights groups
leveraged court mandates into broader, equity-minded educational
policy reforms benefiting, among others, African Americans, Latinos,
immigrants, and students with disabilities. Over the past two to three
decades, litigation has undoubtedly been a less successful tool for
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social justice. Yet this shift, partially attributable to a corresponding
shift in judges' ideologies, need not be permanent; the judiciary retains
its unique institutional position as protector of the constitutional rights
of political minorities.

The gloomy picture painted by the above description of
Alexander and its probable aftermath should be tempered by the reality
that, for better or worse, many judges' decisions in civil rights cases
are grounded as much in their understanding of what is “fair” as in the
specific elements of the legal claim for relief then at issue. From this
perspective, what is important is that civil rights cases must find a
legal toehold—some legislative justification to have the case
considered. While the useful toehold provided by the implied right of
action under the Title VI implementing regulations has now
disappeared, other options remain.

The most likely alternative course for future private actions may
be offered by Section 1983 (of Title 42 of the U.S. Code), the
reconstruction era legislation that authorizes lawsuits against the
government or government officials responsible for the “deprivation of
any rights, privileges, or immunities secured by the Constitution and
laws.” The implementing regulations for Title VI may fall within the
scope of Section 1983's protections. Actions brought under § 1983
bypass the increasingly difficult implied right of action analysis.
Congress expressly intended § 1983 to give civil rights plaintiffs
access to the direct judicial relief.

In fact, the Pennsylvania funding case mentioned above includes
a disparate impact claim for relief, under the terms of Title VI's
implementing regulations, based on § 1983 (Powell v. Ridge, 189 F.3d
at 400-403). See also, Bradford C. Mank, Using J 983 to Enforce Title
VI's Section 602 Regulations, 49 U. Kans. L. Rev 321 (2001) (arguing
that § 1983 should support private rights of action to enforce the
disparate impact regulations issued pursuant to § 602). In the perhaps
overly optimistic words of Justice Stevens (dissenting) in Alexander,
“[T)his case is something of a sport. Litigants who in the future wish
to enforce the Title VI regulations against state actors in all likelihood

must only reference § 1983 to obtain relief.” 121 S.Ct. at 1527.

Another alternative would be to turn to Congress for legislation
that would return Title VI jurisprudence to its pre-Alexander state, as
has been done with the Civil Rights Restoration Act of 1991 following
the Supreme Court's decision in Wards Cove Packing Co. v. Atonio,
490 U.S. 642 (1989). But such remedial legislation seems unlikely be
approved by Congress or signed by the President in the near future.

During my meeting with Richard Cohen of the SPLC, we
discussed the importance of responding to systemic denials of
educational rights with lawsuits that employ systemic legal
approaches. When he argued Ms. Sandoval's case before the Supreme
Court, he tried to protect one such systemic approach. The Supreme
Court's decision to undermine Title VI unquestionably represents a
severe setback for children seeking schooling opportunities.
Eventually, the education rights community will be able to recover
from this blow, but this will take time and the opportunity costs will be
high. Instead of working to advance the cause of equal rights beyond
its present state, advocates will have to devote their energies to
repairing the damage incurred last week. In the meantime, many
aggrieved students and others will find themselves without sufficient
remedies.

The Court's decision in Alexander was much more than a legal
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abstraction; it marks a poignant shift in how Americans are allowed to
treat one another.
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Abstract

Institutions of higher education that respond to the
economic base in their region will remain competitive and
be better positioned to obtain public funds and donor
support. In addition to mandated program viability
standards based on measures such as graduation rate,
individual institutions and state coordinating boards can
use ten-year occupational trend data to assess future
program viability. We used an occupational demand
model to determine whether academic programs can meet
projected statewide needs for high demand and high
growth occupations. For example, computer engineering,
the highest growth rate occupation in Alabama, is
projected to have 365 annual average job openings, with
93.6% total growth over ten years. But only 46 computer
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engineering majors graduate annually from all Alabama
institutions of higher education. We recommend using an
occupational demand model as a planning tool, decision-
making tool, and catalyst for collaborative initiatives.

Introduction

Institutions of higher education operate in a highly competitive
environment. The push for increased state funds, new programs, more
students, and expanded services led to increased emphasis on
statewide coordination during the 1950s and 1960s as states sought to
bring rationality to their rapidly growing higher education systems.
However, competition took on new meaning during the 1980s and
1990s when state revenue for higher education began to dwindle or
disappear as other state functions moved into priority funding
positions. In addition, state legislatures and the public at large began to
raise questions about accountability, performance, and productivity of
the higher education systems (McGuinness, 1997). At the same time,
business and industry began calling for more effective responses to
employment needs.

By the late 1990s, it was clear that the market for higher
education had changed. While the values and traditions of the academy
remained "venerable sources of strength," institutions and their
governing boards began to look to the external environment to
understand the context in which those values and traditions must
operate (Mingle, 1998). That environment included a changing labor
market that demanded new skills for workers, the emergence of
technologies such as the Internet, the challenge to market share of
traditional colleges and universities by new providers of postsecondary
education, and the intensely competitive and changing public policy
context, which exacerbated cost, price, and productivity pressures on
institutions of higher education (Mingle, 1998).

To strike a balance between the demands of the market, the
academy, and the public, some state-level higher education agencies
have taken steps to link occupational trends to academic program
priorities based on (a) the connection between higher education and
the economy; (b) the current focus on meeting student and employer
demands for job and skills training; (c) the need for public institutions
of higher education to respond to state policy directives and
demonstrate wise stewardship of public resources; and (d) the benefits
of academic program planning and review in a statewide context.

Connection Between Higher Education and the Economy

In response to a growing demand for agricultural and technical
education, Congress passed the Morrill Act of 1862 to provide funds
to establish land-grant colleges so that members of the working class
could obtain a liberal, practical education. Every state and territory
now has one or more land-grant colleges (National Association of
State Universities and Land-Grant Colleges, 2000).

The Carnegie Foundation for the Advancement of Teaching
(1976) suggested the two best restraints on higher education are
competition and state budgets. An institution that responds to the
economic base in its region will remain competitive and be better
positioned to obtain financial support from donors and legislators.

According to Seymour (1988), one of the key characteristics of
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strategic planning is "matching institutional capabilities with
environmental conditions to achieve goals," and listed three
considerations for determining program priority: mission, internal
factors, and external factors. Toombs and Tierney (1991) recognized
environmental factors, and specifically "market forces," in their
components of curriculum design.

Hines (1988) points out in a review of the relationship between higher
education and state governments that:

Increased investment of public funds in higher education
toward the goal of increased economic development is
predicated on the assumption that there will be a payoff,
that economic activity will increase, that the tax base will
expand, and that revenue will increase. (p. 33)

Although it may be appealing to define mission, role, and
program priorities in isolation, successful universities understand that
this process cannot occur without consideration of their constituencies
(Western Interstate Commission for Higher Education, 1992a). In fact,
many higher education plans include the education of personnel
needed for "an advanced economy" (Western Interstate Commission
for Higher Education, 1992b). For example, colleges and universities
have added academic programs in areas such as computer engineering
and management information systems when those knowledge areas
became crucial for industrial development.

Current Focus on Meeting Student and Employer Demands for
Job and Skills Training

Mingle (1998) noted that higher education is moving from a
producer-dominated enterprise to one fully sensitive to and focused on
the consumer. Public expectations of higher education appear to have
no bounds, putting considerable pressure on colleges and universities:

The American labor market is both extraordinarily diverse
and exceptionally dynamic, making it difficult not only to
generalize about the knowledge and "skill sets" college
graduates need but also to make predictions about the
future demand for specific occupations. Through surveys
and interviews of employers and external advisory groups,
increasing numbers of colleges stay closely tuned to this
changing job market. This information is shaping college
programs in important ways. (p. 6)

The Joint Commission on Accountability Reporting (1996)

emphasized the need to stay focused on the consumer and recommends

that institutions survey graduates and report placement rates (pp. 38-
50). While placement is an important measure of accountability, it is
more closely related to current employment than to future
employability. Nor can placement identify employment possibilities
for which no programs are in place. State-level coordinating agencies
currently explore ways to conduct market analyses to determine how
best to address the needs of their state. A review of the Alabama
Commission on Higher Education (1999) recommended that the
agency devote more effort and resources to statewide market analyses,
and the State Higher Education Executive Officers Association offers
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"State and System Tools for Success in the New Market Environment"
as an on-line seminar for state higher education agency staff.

With respect to employer needs, there is a well-documented
national disequilibrium between the supply and demand for
information technology workers. Evidence for a severe worker
shortage includes a high job vacancy rate, low unemployment,
projected demand outstripping supply, higher than average salary
increases, and demand for foreign workers (Freeman & Aspray, 1999).
The national failure to develop sufficient technical talent is so severe
that it could "substantially undermine"” the future growth of the
electronics and information technology industry (Platzer, Novak, &
Kazmierczak, 1999, p 13).

Need for Public Institutions of Higher Education to Respond to
State Policy Directives and Demonstrate Wise Stewardship of
Public Resources

In recent years, many states have required academic program
review and approval as a way to curb unnecessary duplication of
programs among public institutions and to judge the appropriateness of
existing programs (McGuinness, 1997). Most criteria for program
review require employer needs analyses that indicate whether new or
existing programs respond to employment needs. In some cases the
link between employment opportunities and program graduates is a
critical factor. For example, Alabama passed "program viability"
legislation in 1996 that requires academic programs in all public
institutions to meet minimum graduation rates or be terminated
(Program Viability Act, 1996). After a three-year monitoring period of
non-viable programs, institutions can request waivers for programs
that still do not meet graduation rate standards provided they can
document unique or extraordinary characteristics of the program.
Factors that may be considered in this evaluation are placement of
graduates in program-related areas of employment, success of program
graduates, and market demands. Alabama institutions are evaluating
how best to assess the link between graduates in low-producing
programs and the state's employment needs.

Benefits of Academic Program Planning and Review in a
Statewide Context

One economy driven process is the relationship between
occupational trends and institutional programs. While individual
institutions and groups of institutions can analyze occupational trends
within their state, the institutional approach does not take into account
what other in-state and out-of-state institutions are doing to meet the
need. With limited resources available to higher education,
institutional representatives, legislators, and policy makers must be
committed to the most effective use of state dollars for the citizenry. A
statewide approach to academic program planning and review requires
institutions to think "outside the box," because what appears to be best
for an individual institution may not be the best course of action for
the region. While an institution may identify a high-demand
occupation based on labor market projections and employer feedback,
it must consider the productivity of existing and planned programs in
the region to avoid potential duplication and market oversupply. The
public trust requires that state dollars be spent on programs that have
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high priority and provide substantial benefit.
Previous Use of Occupational Trends at the State Level

Although state-level agencies have been interested in links
between occupational projections and academic programs for some
time, the challenge has been to assess these relationships as a context
for institutional program review. Some states have developed
comprehensive proactive approaches to program needs assessment,
while others simply react to institutional plans.

Arizona. In 1998, the Arizona legislature challenged the Board
of Regents and the State Board of Directors for Community Colleges
to develop a mutual statewide process for identifying and meeting
needs for advanced postsecondary education. In response, the two

* boards jointly convened the 1998 Higher Education Study Committee.
The process utilizes a Joint Review Committee to evaluate requests for
new or expanded programs on the basis of statewide criteria for need.
Although needs assessment remained an institutional function, the case
for a new program could be strengthened if multiple institutions
partnership to meet the need. They recommend several sources of data
to demonstrate program need, including the Arizona Department of
Commerce, the Arizona Department of Economic Security, and the
Bureau of Labor Statistics (Arizona Board of Regents and the State
Board of Directors of Community Colleges for Arizona, 1998).

Florida. Sanchez, Laanan, and Wiseley (1999) provide an
excellent summary of state efforts to measure students' post-college
earnings. Most initiatives follow program completers or graduates into
the workplace to estimate average annual earnings or placement.
Florida pioneered in this area with the Florida Education and Training
Placement Information Program, established by a legislative directive
and a joint agreement between the Florida State Department of
Education and the Florida Department of Labor and Employment.
Other states such as Ohio, California, North Carolina, Texas, and
Washington have pursued similar approaches. However, these efforts
provide little information on whether graduates are being trained in the
fields most needed by employers. Idaho has taken a somewhat broader
approach to needs assessment through statewide roundtable
discussions and the use of specific advisory committees (Dodson,
1999).

Illinois. The Illinois Board of Higher Education is a member of
a consortium with other state agencies committed to sharing labor
market information. The board has conducted statewide analyses by
field of study, comparing employment projections with graduate
survey data. Typically, the board will conduct a statewide study of
existing programs in a field, followed by institutional studies of related
programs a few years later. The initial analysis gives institutions a
useful context for their own assessments. One recent board study
included social work and human services (Illinois Board of Higher
Education, 1997).

A similar review of health professions education in Illinois in
1992 compared projected average annual job openings with estimated
total supply and number of degrees conferred in the state, and made
recommendations for capacity adjustment in individual programs. The
analysis was followed by recommendations for health professions
education in 1993 and the implementation of policies for health
professions education in 1995. The purpose of the study was to adjust
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educational capacity, and the board recommended that some programs
be reduced and monitored, some be maintained, and some be expanded
(Illinois Board of Higher Education, 1995).

In 1998, the board published a report that identified and
proposed solutions to meet the educational needs in Lake County
(north of Chicago). The study included market research conducted by
a private consulting firm. The board staff convened a number of
forums to provide an opportunity for Lake County residents to express
their educational needs, and conducted further research to analyze
demographic and economic data relevant to educational demand and
need. They used the number and percent of positions in Lake County
that required postsecondary education as compiled by the Illinois
Occupational Information Coordinating Committee to assess
educational demand (Illinois Board of Higher Education, 1998). Based
on the results, the board established a University Center in Lake
County that offered high quality, convenient, and affordable education
built on the resources and programs of existing institutions.

Ohio. Gottlieb (1995) used an industry-occupation matrix
combined with occupational projections to identify industries likely to
provide future entry level and advanced training jobs as a way to re-
prioritize job training programs in two-year institutions in the
Cleveland-Akron area of Ohio.

Wisconsin. The University of Wisconsin System supports a
market research unit that works with universities to identify needed
programs in their region by looking at demand from employers and
students. Faculty still identify areas of interest for new programs, but
the market research unit then samples regional businesses using the
Dunn and Bradstreet list (Sell, 1999).

Statement of the Problem

The state of Alabama needs a systematic statewide process for
comparing occupational projections with the number of graduates of
academic programs for use in program planning. Although individual
institutions have made such comparisons as needed to foster strategic
planning for program prioritization, resource allocation, curriculum
development, and course availability, the need to analyze occupational
and graduation data at the state level has been heightened by several
recent developments. They include more limited resources to support
higher education, passage of a program viability bill with provisions
for waiver of non- viability based on factors related to meeting
occupational needs, and recommendations by the Evaluation
Committee of the Alabama Commission on Higher Education to
increase the agency's use of market research as a planning tool.

The purpose of this study is to compare occupational projections for
the state of Alabama with graduation rates in corresponding academic
programs to provide a context for state and institutional policy
decisions on current programs and new program initiatives, and to
comply with recent program viability legislation.

Methods
We employed three major tools to establish a context for state
and institutional policy decisions: (a) statewide employment

projections, (b) number of degrees conferred, and (c) a crosswalk to
relate one with the other. We limited the analysis to high-demand and
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fast-growing occupations in Alabama that require a Bachelor's degree
or higher, as identified by the Alabama Department of Industrial
Relations. They define high-demand occupations as having at least
535 average annual job openings. Fast-growing occupations have at
least 50 average annual job openings and an average annual growth
rate of at least 3.2% (Alabama Department of Industrial Relations,
1998).

Employment Projections

The Bureau of Labor Statistics has prepared national
employment projections since 1957 (U. S. Department of Labor,
1995). Minimal input data was available at first, but by the early 1970s
a standard methodology was developed that is still in use today (U. S.
Department of Labor, 1986; 1997). The bureau releases ten-year
national employment projections every other year. It uses many factors
to make projections, including the composition of the labor force,
economic growth, demand, and occupational trends. For example,
occupational trends are based on data collected from an Occupational
Employment Survey prepared and summarized by the bureau. The
survey is administered by each state, and contains data on
approximately 775 occupations in 350 industries. The data includes
number of employees and salary range by occupation, providing
regular empirical information on occupational employment.

Information is stored in a projections database that is
programmed to generate employment trends over a ten-year period.
The bureau makes several key assumptions during the projection
process. For example, work patterns will not change during the
projection period (length of average work week), broad social and
educational trends will continue, there will be no major war, there will
not be a significant change in the size of the armed forces, and there
will be fluctuations in economic activity due to the business cycle. The
most recent national projections localized for the state level are for the
ten-year period 1996 - 2006 (Silvestri, 1997). (See, also, U. S.
Department of Labor, 1998.)

The bureau monitors and validates projections, and exceptions
to general assumptions are reported. For example, they found that both
the manufacturing and health industries suffered unexpected setbacks
in 1998 that were attributed to the Asian economic crisis and more
stringent health care reimbursement policies (Goodman & Consedine,
1999).

The bureau conducted a detailed analysis of the educational
requirements of occupations and published the minimum amount of
preparation that most employers required. However, requirements can
vary from employer to employer, and there may be more than one way
to qualify. For example, the educational preparation listed for
registered nurses is associate degree, although baccalaureate graduates
take the same licensure exam and are hired for the same entry-level
positions. For that reason, bureau educational requirements for each
occupation must be evaluated for accuracy in a given state (U. S.
Department of Labor, 1995; 1996).

The demand for college graduates continues to increase as duties
become more complex due to new technology and changing business
practices. This phenomenon, called educational upgrading, accounted
for one-third of the college-level jobs created between 1983 and 1994
(Shelley, 1996). Changes in employment growth can be due to the
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growth of an industry as well as changes in occupational structure. For
example, employment in the health-related professions is expected to
increase along with growth in the health services industry. More use of
computer technology, a structural change, will accelerate the need for
systems analysts and programmers, and reduce the need for typists
(Franklin, 1997).

Nationally, the ten fastest growing occupations that require a
bachelor's degree are: (a) database administrators, computer support
specialists and all other computer scientists, (b) computer engineers,
(c) systems analysts, (d) physical therapists, (€) occupational
therapists, (f) special education teachers, (g) speech- language
pathologists and audiologists, (h) physician assistants, (i) residential
counselors, and (j) securities and financial services sales workers (see
Table 1); (U. S. Department of Labor, 1998, p. 52).

Table 1
Fast-Growing Occupations in Nation
Requiring a Bachelor's Degree, 1996-2006

Occupation };:E?'{:v?':h
Database Administrators 118
Computer Engineers 109
Systems Analysts 103
Physical Therapists 71
Occupational Therapists 66
Special Education Teachers 59
Speech-Language Pathologists 51
and Audiologists

Physician Assistants 47
Residential Counselors 41
Financial Services and Sales 38

The bureau provides each state with a data set for making local
projections. Using special software, states prepare projections that are
parallel to the national but based on local populations, industries, and
employees. We used the Alabama Occupational Trends data for April
1998, which are localized from federal projections, to estimate
statewide employment demand in various occupations (Alabama
Department of Industrial Relations, 1998). We defined employment or
occupational demand as the projected annual average number of job
openings in Alabama for the period 1996 -2006. Specifically, we
evaluated the projected employment need for all high-demand and
fast-growing occupations that require a bachelor's degree or higher (we
excluded first professional preparation). In Alabama these occupations
are: (a) secondary school teachers, (b) general managers and top
executives, (c) registered nurses, (d) elementary school teachers, (d)
systems analysts, (e) special education teachers, (f) accountants and
auditors, (g) computer engineers, (h) engineering, math and natural
science managers, (i) residential counselors, (j) preschool and
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kindergarten teachers (combined group), (k) physical therapists, (1)
operations research analysts, (m) speech- language pathologists and
audiologists, and (n) occupational therapists.

Number of degrees conferred

Public and private institutions of higher education in Alabama
prepare a mandatory completions survey as one of the federal reports
used in the Integrated Postsecondary Education Data System of the
National Center for Education Statistics (U. S. Department of
Education, 1994 - 98). The completions survey is a comprehensive
report of graduates organized by award level and curriculum. The
curriculum area is designated by a program description and six-digit
code based on the national Classification of Instructional Programs
taxonomy. (For more information on academic program definitions,
see Morgan, Hunt, & Carpenter, 1991). Institutions forward an annual
completions report to the Alabama Commission on Higher Education,
the statutory state coordinating agency, which maintains a longitudinal
statewide repository of these reports (Alabama Commission on Higher
Education, 1994 - 98).

Using this curricula completion information we were able to
determine the number of degrees conferred in a given program in a
given year in Alabama. For example, the number of completions in
registered nurse preparation programs is the sum of the number of
nursing degree completions reported under program code 51.1601 at
each institution in a given year. We can use this method to determine
the total number of degree completions reported for any academic
discipline in the state. In this study, we define degrees conferred as the
average annual number of completions reported by postsecondary
institutions in Alabama based on the five-year period 1993-94 through
1997-98 (July 1 - June 30 reporting period). Averages include public
and private institutions and are based on Integrated Postsecondary
Education Data System reports.

Crosswalk

Some occupations listed in the state employment projections
have an obvious relationship to an instructional program reported in
the completions survey. When questions arose, we consulted a
crosswalk database to help identify the relationship. The database
relates occupations to academic programs by linking an occupational
employment survey code to an instructional program code (National
Crosswalk Data Center, April, 1999).

For example, based on statewide repository data and prior
knowledge, we identified 24 Alabama colleges and universities that
report baccalaureate and master's degree completions in programs that
lead to employment in the occupational category systems analyst.

Colleges confer degrees in the following related instructional programs

(and program codes): (a) computer and information sciences, general
(11.0101), (b) information sciences and systems (11.0401), (¢)
computer science (11.0701), (d) computer and information sciences,
other (11.9999), and (¢) management information systems and
business data processing, general (52.1201). Note that all of these
programs are offered at the bachelor's level, and programs (a) and (e)
are offered at the master's level as well.

A crosswalk database query for systems analyst degree program
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codes pointed to the following occupations (and occupational codes):
(a) systems analysts, electronic data processing (25102), (b) data base
administrators (25103), (c) computer support specialists (25104), (d)
computer programmers (25105), () computer programmer aides
(25108), (f) all other computer scientists (25199), and (g) computer
science teachers, postsecondary (31226).

The crosswalk query shows that graduates who earn a systems
analyst or related degree in college are reported on the Occupational
Employment Survey as working as systems analysts, as well as in a
cluster of related jobs. Thus, we can link the number of systems
analyst and related degrees conferred to the number of projected job
openings for systems analysts and related occupations, although some
graduates will enter other fields. Note that to be conservative in our
estimate of needed graduates, we limited the number of projected job
openings to systems analyst, eliminating all of the related fields. The
articulation between academic program and occupation will be more
precise for some occupations than others. Occasionally, crosswalk
relationships were adjusted to better reflect specific conditions in
Alabama.

Findings

The application of this model to 15 high-demand and fast-
growing occupations requiring a minimum of a bachelor's degree
yielded the general conclusion that existing programs in Alabama
colleges and universities will supply a sufficient number of graduates
to meet the state's demand for many of these occupations through the
year 2006. For reporting purposes, we grouped the results of 15
occupational demand analyses into three categories: (a) occupations
where the supply of graduates is projected to meet or exceed demand,
(b) occupations where the supply of graduates is projected to be
insufficient to meet demand, and (c) occupations requiring further
study.

Occupations Where the Supply of Graduates is Projected to Meet
or Exceed Demand

The supply of graduates is projected to meet or exceed the
demand for (a) general managers and top executives, (b) registered
nurses, (¢) elementary school teachers, (d) accountants and auditors,
(e) engineering, math and natural science managers, (f) residential
counselors, (g) preschool and kindergarten teachers, (h) physical
therapists, (i) speech-language pathologists and audiologists, and (j)
occupational therapists.
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Elem Teachers

& Account/Audit
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T
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Figure 1. High-demand and fast growing occupations where the
supply college graduates is projected to meet or exceed statewide
need.

Occupations Where the Supply of Graduates is Projected to be
Insufficient to Meet Demand

The supply of graduates is projected to be insufficient to meet
the demand for (a) systems analysts, (b) special education teachers, (c)
operations research analysts, and (d) computer engineers.
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Figure 2. High-demand and fast growing occupations where the
supply college graduates is projected to be insufficient to meet
statewide need.

Occupations that Require Further Study
The supply of graduates and demand for secondary school

teachers requires further analysis with respect to need in specific
certification areas.
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Figure 3. High-demand and fast growing occupations that require
further study.

Discussion

We recommend three primary uses for an occupational demand
model: (a) as a planning tool, (b) as a decision making tool, and (c) as
a catalyst for collaborative initiatives.

Planning Tool

A model of occupational demand provides a valuable contextual
base for statewide discussions of employment needs, and ways that
higher education can address those needs. Although a demand model
cannot provide absolute judgments on the need for particular
programs, it can provide a starting point for asking the right questions.
For example, we found that Integrated Postsecondary Education Data
Systems completions in secondary education are not the best source
for the available supply of teachers. Institutions can award teaching
certificates without offering academic programs, and teachers may be
certified through alternative routes. Therefore, degree completions
surveys may underestimate the total number of certifications awarded.
The Oklahoma State Regents commissioned the Southern Regional
Education Board (1998) to conduct a study of educator supply and
demand by type of certification. In Alabama, consultation with
officials at the State Department of Education suggested that for the
most part, Alabama produces more new teachers than local education
agencies need, with the exception of areas such as special education,
foreign languages education, and sciences other than biology. Given
the difficulty of hiring foreign language teachers and the low
productivity in many foreign language programs in the state, we need
to formulate policies that lead to an understanding occupational needs
and focus on solutions. State policy formulation should involve all
stakeholders in meaningful deliberations (institutional representatives,
the state coordinating board, the state department of education,
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business leaders, legislators, etc.).
Decision Making Tool

Individual institutions and state coordinating boards can use data
based on an occupational demand model as a tool in making academic
program decisions. The relationship between number of college
graduates and occupational demand can serve as an important source
of information for determining whether institutions of higher
education are meeting the employee training needs of business and
industry. If an occupation is identified as high-demand or fast-
growing, and an institution's faculty express interest in developing an
academic program in this field, they should consider the productivity
of existing programs, and the potential productivity of newly approved
programs. Several years ago the Alabama Commission on Higher
Education approved three new master's level programs in physical
therapy. When the new programs were included in estimates of future
productivity, the supply and demand for physical therapists in the state
was in approximate balance, even though physical therapy is projected
to be a fast-growing occupation during the period 1996-2006.
Institutions will be better able to allocate limited resources to
appropriate programs when the regional productivity of existing
programs is considered.

We view comparisons of occupational projections with
academic program graduates as a focal point for discussion, rather than
an absolute measure of need to continue existing programs or establish
new ones. A complex decision, such as whether or not to close an
academic program, requires broad- based judgments that include
multiple components in the decision process, such as job placement of
current students, emerging market trends, and research support
(particularly at the graduate level). While research on occupational
trends is an important information source, we view it as part of a larger
decision-making framework.

Institutions can use the model to identify areas that are not
currently being addressed by the educational system. For example,
information technology (computer engineers, systems analysts) is an
area where existing programs are not producing adequate numbers of
professionals. Institutions may want to implement strategies to
increase enrollment in existing programs or plan new ones. Another
useful process is to identify high-demand and fast-growing programs
that are not offered by any institution in the state. Finally, while the
selection of an occupation is an individual choice, educational
organizations can help consumers make informed decisions by
providing valid information about the prospects for occupational
employability.

Catalyst for Statewide Cooperative Initiatives

It is difficult for competing institutions to foster cooperative
ventures, and collaboration is not the norm among institutions of
higher education. However, an occupational demand model can
identify program areas that are ripe for cooperative initiatives.
Relationships can be encouraged through collaborative inter-
institutional discussions and financial incentives, and cooperative
programs can be established that benefit the state as a whole.
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Other Influences

We used an occupational demand model to compare projected
employment needs with statewide graduation rates as a metric for
program resource allocation. We mentioned other influences on the
demand model, such as the goodness of fit between occupations and
academic degrees, variations in minimum educational job
qualifications, migration of graduates to (and from) other states. In
Alabama, there are graduates of out-of-state corporations that are not
accountable to the Alabama Commission on Higher Education. These
influences argue for using an occupational demand mode] as part of a
broader decision-making process.

Notes

This article is based on a presentation at the 39th Annual Forum
of the Association of Institutional Research, Seattle, Washington, June
2, 1999. We wish to thank Douglas Dyer, Chief, Labor Market
Information Division, Alabama Department of Industrial Relations,
and his staff, for providing us with state employment projections and
related materials, and for meeting with us to discuss this project.
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Abstract

In this article, I report the results of an investigation that
examined the impact of teacher union contracts on the
development of professional learning communities in
schools. There are three primary sources of data used in
the study: 1) 100 written teacher union contract
documents; 2) structured interview data from 21 educators
(school superintendents, principals, directors of staff
development, and teacher union representatives; and 3)
focus group interview data from educational leaders in
schools. The analysis and discussion focus on five areas
related to teacher professional development with
implications for policy and practice: explicit language
covering opportunities for teaching learning in their work;
governance and decision making structures, that is,
specific provisions covering wages, hours, and conditions
of employment; the description of legitimate and
sponsored activities for the professional development of
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teachers; and the resources supporting the on-going
professional growth of teachers. The findings indicate that
rethinking, restructuring, and organizational re-culturing
in schools are initial expressions of a new unionism that
has the potential to lead to the development of more
powerful professional learning communities in schools.

Introduction

Among educational policy makers, researchers, and
practitioners, there is an emerging consensus that teacher professional
development is vitally important to educational reform as we approach
the next millennium. In fact, it seems trite to assert that teacher
professional development is critically important to school
improvement focussed on enhanced student learning outcomes.
Nevertheless, there continues to be a need to communicate the
importance of continuous learning and development for educators,
individually and collectively, to people in and out of schools. Without
clearly articulated and documented evidence of its overall contribution
to school success, professional development can easily become the
victim of capricious budget cutting, or worse, be relegated to the scrap
heap of educational fads and ephemeral educational elixirs.

The link between teacher professional development and union
contracts is one that has been forged over decades of collective
bargaining between teachers' associations and local school boards.
“After all, unions are potentially powerful collaborators because they
negotiate the allocation of time in school and define a teacher's official
duty day and psychological work role relationships” (Kerchner,
Koppich, & Weeres, 1997 p. 173). In additional to traditional areas of
bargaining (wages, hours, and conditions of employment), recent
school reforms and new political realities have forced teachers and
school boards to re-examine their contractual relationships.

Though there are many dimensions of teacher union activities
supporting teacher learning in classrooms, schools, and beyond, this
study focuses only on written teacher contracts and their
administration. I was particularly interested in knowing if the language
in teacher union contracts stated explicitly, or reflected indirectly, the
importance that schools, administrators, and teachers placed on
professional development. The purpose of this study was to examine
teacher union contracts and the impact of these agreements on teacher
learning. The following questions guided the study. First, to what
degree 1s teacher professional development explicitly addressed in the
language of local collective bargaining agreements between school
boards and teachers' unions? Second, in what way(s), if any, does
contract language covering wages, hours, and conditions of
employment influence teaching learning and teachers' capacity to
improve their practice? Third, according to teachers and
administrators, what aspects of contracts and their administration
affect teacher learning and professional growth?

Background

Teacher Professional Development
Even the casual reader of educational reform reports, legislative
mandates, and contemporary educational literature would soon
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discover one common theme—teacher professional development is
critical to systemic educational reform and school improvement
focussed on enhancing learning outcomes for all children in public
education. These include calls to: create stable, high quality sources of
professional development for teachers (What matters most: Teaching
for America’s future, 1996); incorporate teachers' learning into the
fabric of teachers' daily life (Bredeson, in press, Tomorrow's Schools
of Education, 1995, Teachers take charge of their learning, 1996);
establish professional development as a central component of state and
local educational reform (Houghton & Goren, 1995; Darling-
Hammond & Sykes, 1999; Johansson & Bredeson, 1999); transform
professional development to meet urgent educational needs (Corcoran,
1995; Porter, Smithson, & Osthoff, 1994); consider alternatives to
traditional training models of staff development (Little, 1993; Sparks,
1994); deal more directly with issues of racism and inequity in schools
(Weissglass, 1997); develop practices that support new conceptions of
teaching, learning, and schooling (Lieberman, 1995; Loucks- Horsley,
Hewson, Love, & Stiles, 1999; Hawley and Valli, 1999); effect
behavioral change and improved practice (Osterman and Kottkamp,
1993; Guskey, 1995); and break the mold to classroom practices
through new professional development practices (McLaughlin &
Oberman, 1996).

There is a large body of evidence that identifies design
principles for effective, high quality professional development.
Developing guidelines for the design, delivery, and evaluation of
outcomes is an important first step in the development of professional
learning cultures in schools. Examples of these guidelines can be
found in the Standards for Staff Development (NSDC, 1995; AFT,
1995; Darling-Hammond & McLaughlin, 1995; and Darling-
Hammond & Sykes, 1999). The National Partnership for Excellence
and Accountability in Teaching (NPEAT, 1998), for example,
identified eight design principles based on current research and best
practices in schools. The most effective professional development:

1. Focuses on analyses of student learning, especially the
examination of differences between actual student learning
outcomes and goals and standards for student learning

2. Involves teachers identifying their own needs and developing

learning experiences to meet those needs

Is school-based and embedded in teachers' daily work

Is organized around collaborative problem-solving

Is continuous and on-going with follow-up and support for

further learning

Incorporates evaluation of multiple sources of data detailing

student learning and teacher instructional practices

Provides opportunities for teacher to link the theory that

underlies knowledge and skills they are learning

8. Is connected to a comprehensive change process focused on
improved student learning. (NPEAT, 1998)

nbhw

N o

Developing lists of design principles is important, but
identifying them is generally much easier than implementing them
effectively. The hard work comes in putting the design principles into
practice with real people in the dynamic and complex environments of
schools. Teacher union contracts provide an important lens for
examining the organizational structures and dynamics of teacher
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professional development and work.
Defining the concept of professional development

The term professional development, ubiquitous in current
literature, is often used interchangeably with such terms as staff
development, in-service, skills training, and continuing education. I
believe there are meaningful distinctions among these terms as well as
conceptual limitations. To avoid confusion and to clarify the concept
of teacher professional development, I have developed a definition
grounded in research and current literature cited above. Professional
development refers to learning opportunities that engage teachers’
creative and reflective capacities to strengthen their practice. In this
conceptualization, my intention is to highlight three critical
dimensions of professional development. First, professional
development has to do with learning opportunities. These may be
formal or informal, individual or group, and be delivered in dozens of
different ways. The important dimension, often assumed but not
explicitly stated by many writers and practitioners, is that learning, not
the activity, is the focus of professional development experiences.
Thus, learning opportunities are not narrowly limited to discrete
activities, events, or days on the school calendar. Second, if learning
opportunities are designed to make a difference in the way(s) teachers
think about their work and practice what they know, the learning
opportunities must engage teachers' creative and reflective capacities.
By this I mean these learning opportunities tap into teachers' natural
inclination to reflect ciy, personalize, and transform new knowledge
and skills in ways that iit their personal style as well as the context of
their work. Osterman and Kottkamp (1993) describe the relationship
between reflection and professional development. “Reflective practice
is viewed as a means by which practitioners can develop a greater
level of self-awareness ebout the nature and impact of their
performance, an awareness that creates opportunities for professional
growth and development” (p. 19). The third component of this
definition is to strengthen teachers' practice. Billions of dollars are
spent each year on professional development in the United States
(NCTAF, 1996). This investment is made primarily because taxpayers,
policy makers, and practitioners believe learning opportunities that
engage teachers' creative and reflective capacities will deepen teachers'
understanding of their work and ultimately lead to improved teaching
practices that benefit children in schools.

Teacher Unicns and Professional Development

Teaching has become the most unionized occupation in the
United States, and local contracts now create a complex systems of
rules that regulate labor-management relations '(Sykes, 1999, p. 240).

The legacy of industrial unionism. As the size of schools and
school districts in the United States grew over the past century and
half, primarily as the result of massive consolidation of school
districts, it seemed only natural that the education sector would look to
othgr sectors, business and industry in particular, for organizational
r.odels and principles that could be used in managing increasingly
complex school systems. Based on principles of scientific
management, educational decision making became much more
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centralized with, “power and authority accrued to school district
headquarters (and, not incidentally, was lodged firmly in the hands of
administrators)” (Koppich and Kerchner, 1999, pp. 317-318). So it
was only natural that as teachers experienced and began to examine
their formal working relationships with local school districts, they too
looked to industrial examples for guidance. “Thus, both the AFT and
NEA modeled their operation on the unions that had served American
factory workers so well in the post-World War II period” (p. 317).
Early on in the developing relationship among teachers, school boards,
administrators the parties met and conferred on issues of interest to
teachers in what Kerchner and Mitchell (1988) characterized as first
generation unionism. From this first generation of unionism, we now
have 34 states with collective bargaining laws that govern the
relationship between teachers and their school districts. By the late
1950s the formal relationship between teachers and school districts
entered a second generation of unionism steeped in “good faith”
collective bargaining where wages, hours, and conditions of
employment became the focus of teachers' interests through the written
contract and management (e.g., school boards and administrators)
retained control of policy and operational decisions in education. “This
presumed bifurcation of union-management interests is reinforced by
the statutorily restricted scope of bargaining. State laws define those
issues about which union and management can bargaining and those
that are excluded from negotiations” (Koppich and Kerchner, p. 318).

Various change forces and challenges in education over the past
half century moved teachers and school districts from first generation
unionism to second generation unionism characterized by distributive
negotiations where, “Bargaining is about dividing up the spoils— -
money, rights, power—and carrying them away” (p. 319). Recently,
educational reform initiatives accompanied by increasing demands for
school district/teacher accountability for student learning outcomes
have moved teachers' unions and school districts to rethink the
traditional boundaries on their working relationships codified in
collective bargaining agreements. In addition there are a number of
exciting, substantive changes in teacher education and professional
development that challenge teacher unions, administrators, and local
school districts to rethink their relationship to professional
development (Kerchner et al., 1997).

Linda Darling-Hammond (1998) argues for research that more
closely examines connections between educational reform and teacher
professional development. “To build lasting support for change,
research about successful professional development initiatives needs to
be translated into policies that will penetrate widely and
comprehensively. These would include policies that influence school
finance, salaries and incentives, preparation, recruitment, and retention
of well- qualified teachers” (p. 13). Most likely, the translation of this
research will be formalized in policies and practices that are closest to
teachers and their work. These clearly include local collective
bargaining agreements between school boards and teachers unions as
well as a wide variety of side agreements, school/policy manuals, and
other written documents governing these relationships.

New Unionism. So what does this new unionism look like? To
begin, there is substantial evidence that teacher unions have long been
involved in socializing and supporting teachers in local school district.
“Teachers' organizations participate in teacher socialization through a

42
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variety of means. First, they help set many of the terms for teachers'
work and learning in the larger district through collective bargaining,
including the scope of legitimate teaching activities within and beyond
the school day, the nature of and expectations for leadership positions,
participation in decision-making, and opportunities for professional
development” (Bascia, 1999, p. 12). She makes the case that in school
systems where teachers do not receive sufficient support for their
teaching, teachers' organizations through a wide variety of supporting
activities and structures are, “increasingly are filling in the gaps
resulting from educational policies that assume unrealistically
simplistic, technical vies of teaching and policy implementation” (p.3).

More formally, there are at least three general strategies
teachers' unions and school districts have employed to move toward
more collaborative bargaining in which unions and management are
seeking common ground to deal with issues of mutual interest and
benefit. “The parties treat each other as professionals and consciously
consider the issues that are important to both and the trade-offs each
side can accept. It is this conception of negotiations that has given rise
to locally based union reforms” (Koppich and Kerchner, 1999, p. 319).
These include: 1) joint committees that, “expand the portfolio of the
negotiated agreement and move substantive discussions of education
policy and practice beyond the legally restricted scope of bargaining;”
2) trust agreements, “legally binding bilateral accords that sit outside
the collectively bargained contract;” and 3) waivers, specific
provisions or requests that allow school districts and teachers' unions
to request relief from specific provisions or parts of the existing
collective bargaining agreement (p. 320).

Despite the promise of these locally based efforts, Koppich and
Kerchner (1999) view these as mere tinkering at the margins of
traditional unionism that, “no matter how faithfully conducted and
thoughtfully executed, have failed to move unions and districts much
beyond the education reform starting gate” (p. 321). They argue that,
“Teacher unions have organized teachers' economic lives and brought
stability to working conditions. Now they have an opportunity to lead
the transformation of education by embracing a new set of first
principles of unionism: organizing around quality, organizing around
schools, and organizing a flexible teacher labor market” (p. 321).

Though there are a number of positive aspects of the new spirit
of unionism around issues of educational reform and teacher learning
and growth, there are critics especially when the results in public
policy tend to be limited to bilateral agreements between teacher
unions and school districts. For example, Cibulka (1999) points out
how conservative critics argue that teacher unions already have an
inordinate amount of influence in schools and that their highly vested
special interests may turn negotiated policies and agreements into
documents that, “run public schools for their own benefit and inculcate
their own values” (p. 173). Joseph Murphy (1999) describes the impact
of new unionism and compacts on consumers of public education.
“Public sector unions in particular are key instruments in the growth of
bureaus and concomitant subordination of consumer interests to the
objectives of the employees themselves. Ramsey (1987) concludes that
when the economic influence of unions is combined with political
muscle, public sector unions have considerable 'ability to tax the rest
of society'[p. 97]” (p. 411). Finally, Joel Spring (1993) advises caution
in the expansion of language in teacher union contracts to include such
non-economic policy matters as professional development. He argues
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that expanding union contract language into such areas as professional
development may have unintended negative consequences. For
example, union influence in noneconomic areas often reduces public
control, limits administrator influence (especially that of principals),
results in overly formal and complex governance and practices around
teacher development, and may negatively influence district and school
decisions about resource allocations and educational policy by
supporting the interests of teachers over those of students and the
community.

Methods

Data collection

To address the research questions, I collected and examined
three sources of data: 1) written collective bargaining agreements; 2)
interview data (n=21) from superintendents, principals, directors of
staff development, state teacher association administrators, and teacher
union presidents; and 3) focus group interview data.

Collective Bargaining Agreements. There are 427 local school
districts in the state, each with a negotiated master agreement between
the local school board and teachers' association. Teachers are
represented by local affiliates of the National Education Association or
the American Federation of Teachers. School districts ranged in size
from 101,000 students to fewer than 100. Given this range and because
I believed school district size may significantly influence the history,
content, and administration of contracts, I used a stratified random
sampling procedure consisting of four strata to select 100 school
districts. Because small town and rural school districts represent over
62% of all school districts in the state, I wanted to make sure that
adequate samples of suburban, small city, and urban districts' contracts
were represented in the study. Accordingly, I defined the four strata for
the selection of contracts based on total student enrollment for the
district. Group 1 (2501 - 101,000); Group 2 (1001-2500); Group 3
(501-1000) ; and Group 4 (500 or fewer students). Using a random
numbers table, 25 districts were selected from each of the four groups.
The equal “N” per strata does over represent surburban, small city, and
urban districts in this predominantly rural state. This sampling strategy
does introduce a possible source of bias. However, if anything, the
sampling strategy under estimates the generally traditional unionism in
the state and was viewed as an acceptable trade-off to assure adequate
samples of contracts in surburban, small city, and urban school
districts.

Next I collected copies of the latest negotiated contract for each
of the identified school districts. It is important to note that at the time
these contracts were collected and analyzed not all contracts had been
renegotiated. Because of state imposed revenue caps on local school
districts limiting salary and fringe benefit for teachers, a number of
local collective bargaining agreements had remained unsettled.
However, because the primary issue contributing to various impasses
between school boards and teacher unions was salary, provisions
related to teacher professional development generally were not
affected. Even though a number of districts were operating under
expired contracts, all contracts examined during this study were the
existing legal agreements that governed wages, hours, and conditions
employment for teachers.

44
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Structured Interviews. The second phase of data collection
consisted of 21 structured interviews with superintendents (n=5),
principals (n=5), teacher union representatives (n=4), directors of
instruction (n=5), and staff development specialists (n=2). First, I
identified criteria for the selection of informants. These included 1)
expertise and experience in teacher professional development; 2)
leadership position held in the organization; 3) employment in districts
representing diversity in size, student characteristics, and location
(rural, suburban, and urban); and 4) employees in districts with
exemplary professional development practices supported in contract
language. Key informants were identified using colleague nomination
and purposive sampling. Using names of individuals identified by
teacher union representatives, teachers, principals, and other
administrators, I used the four criteria to select the 21 respondents.

Based on initial analysis of written contracts, an interview
protocol was developed to gather more detailed information on the
influence of specific contract language and provisions teacher
professional development in local districts, to describe in detail issues
around contract implementation and professional development, and to
ask respondents to describe any changes they may have experienced in
teacher unionism and opportunities for professional growth and
learning in their schools/districts.

All interviews were taped and transcribed for analysis. To build
trustworthiness in the data, written transcripts were returned to
interviewees for review and editing if needed. Each respondent was
asked to review the transcripts and to make any changes that he/she
thought were necessary for purposes of clarity or intent. In general
their corrections were editorial in nature. Several respondents, upon
seeing their responses in writing, wrote back that they were somewhat
surprised, and in a few cases embarrassed, about the lack of clarity in
their interview responses. However, neither offered clarification in
their corrected transcripts.

To enhance credibility, after the first two phases of data
collection and initial analyses of written contracts and interview data, I
conducted a focus group interview with a second set of key informants
(n=5) that included an assistant superintendent of a large urban district,
an urban middle school principal, a director of research and
professional development for a state teachers' association, a special
education teacher, and a teacher/union representative. Using a
preliminary set of organizers from these data, the purpose of the group
interview process was to check initial categorizations of data against
the experiences and insights of practitioners, to gain a better
understanding of issues and their implications, and to identify any
areas not adequately addressed in the examination of union contracts
and teacher professional development.

Data Analysis

Data analysis consisted of two parallel activities. First, a content
analysis of 100 written collective bargaining agreements was
completed. The analysis focussed on an examination of such areas as
specific references to professional development, structures and
decision making governing teacher development and learning, types of
professional development activities legitimized in contracts, and
resources available to support professional development. For the

—
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purposes of this study, content analysis focussed exclusively on the
formal written contracts that governed teacher work and professional
development.

To begin the content analysis, I looked for any language
referring to teacher learning opportunities and professional
development. This included such terms as in service, staff
development, training, conferences, and study leaves. This initial
phase of analysis runs counter to my conceptual definition of
professional development detailed in the background section of this
paper. Having said that, this is my conceptualization of professional
development—not necessarily the one commonly used in schools and
enumerated in written contacts. Also, teachers, administrators, and
school boards members often use a variety of terms interchangeably
when they refer to the concepts of teacher learning and professional
development. For me, it was important to start with the language that
currently existed in written collective bargaining agreements and in
practitioners' ordinary professional discourse. For interview data I used
a constant comparative method (Strauss & Corbin, 1990) to code data
and identify themes. Individual and group interview data
complemented the document analysis by providing details and
examples of how various contract provisions affected the context of
teachers' daily work and their professional learning.

Limitations

Focusing on written collective bargaining agreements alone has
limitations. For example, there is more to negotiated agreements
between teachers and school boards than what is written explicitly in
contracts. Trust agreements, waivers, joint committee work, and
district and school policy manuals are examples of other written
documents that describe and affect these teacher union/school district
relationships. Collection and analysis of these documents were beyond
the scope of this investigation. To mitigate the negative aspects of this
limitation, I believe the collection of interview data was helpful. A
second limitation concerns the selection of interviewees. Though great
care was taken to define and select a substantively representative
sample of teachers, administrations, and union representatives, there is
always the possibility that the sample does not adequately represent all
parties to teacher/school district collective bargaining agreements.
Notably absent from the interview sample are school board members.
Though important to the negotiation of contracts, the study focussed
on existing written contracts and their administration which in most
school districts is left to teachers and administrators in schools.

Findings

I use four organizers to present detailed descriptions of the links
between and implications of union contract language and teacher
professional development. These are 1) contract language and points
of leverage; 2) the inclusion of professional development in written
contracts; 3) the governance of teacher professional development; and
4) changing the professional development paradigm: rethinking,
restructuring, and reculturing.

Contract Language and Points of Leverage
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Despite the rhetoric in educational reform reports that teacher
professional development is critical to school improvement and reform
efforts, explicit language on professional development is notably
absent in approximately three fourths of the contracts examined. Using
the widest possible net to capture any language and/or activities related
to teacher professional growth and development, only 28 of the 100
contracts examined contained any direct reference to teacher
professional development. Of these 28, only 3 linked professional
development to district goals and priorities. The finding that teacher
contracts are generally silent on professional development should not
be surprising since it is not a mandatory subject of collective
bargaining. Only recently have examples of localized reform efforts,
waivers and trust agreements, affecting the contractual relationship
between teachers and school districts emerged. Yet it is difficult to
imagine how language covering wages, hours, and conditions of
employment would be unrelated to teacher professional development.
In general, even teacher collective bargaining agreements with explicit
language governing teacher professional development tended to
remain narrative museums reflecting a legacy of conflict, mutual
mistrust, legalism, and top-down hierarchies of control over teachers
rather than expressions of a new unionism. The following are
examples of explicit contract provisions describing teacher
professional development primarily under the direct control of
administrators.

o The parties agree to establish an In-Service Educational Staff
Development Committee composed of a representative
appointed by the Association from each school and no more
than an equal number of representatives appointed by the
Superintendent of Schools. The Committee shall assume the
responsibility for the planning and conducting of the in- service
and staff development programs for the professional teaching
staff, subject to the direction and control of the Superintendent.

o Teachers must fulfill twenty-two and one-half (22 1/2) hours of
staff development each year. The District may direct up to seven
and one-half (7 1/2) hours of specific staff development for
designated teachers or groups of teachers.

e Asrequired by [... Law], there shall be a regular and continuing
in-service program which shall be formulated by a standing
committee composed of administration and faculty members.

In a few districts the teachers' union and school board have
negotiated language, in accords or waivers, that recognizes teachers'
responsibility and control over their own growth and development.

¢ The parties to this ACCORD recognize the importance of
individual growth and development of professional educators
and the growth and recognition of teaching as a profession.
Professional educators are responsible for continued
professional growth through participation in staff development
activities, formal academic study, and personal enrichment in
their teaching field and in education in general.

¢ Acknowledgment is made of the need for professional growth
and the consistent need for all teachers to continue their formal
studies and other related professional activities toward an
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improved and up-to-date quality instruction. It is also recognized
that professionalism is an individual decision for teachers and,
therefore, there is no credit requirement within in any specific
time period.

e Teachers are encouraged to continue their professional growth at
their discretion.

Collective bargaining for teachers has been a part of state
statutes since 1959. Reflecting what Kerchner described as second
generation unionism, the emphasis in the early days of teacher
collective bargaining centered on increasing salaries, broadening
benefits, and salary equity. With regard to salary equity, unions sought
to eliminate capricious, unilateral school board decisions around
teacher pay and benefits. What's clear in an examination of these
written contracts is the legacy of these early bargaining days when two
important principles around teacher compensation and career
advancement were established. The first was the establishment of a
legal process for negotiating teacher pay. The second was the
development of a salary schedule that recognized years of teaching
experience and advanced educational training as criteria for salary
increases. The latter is particularly important. Even during years when
increases in base salary were small, teachers could still increase their
salaries through professional training and the accumulation of credits
or the completion of an advanced degree. Thus, linking salary
increases to advanced training provided an extra incentive supporting
on-going professional development for teachers. This typifies the type
of win-win compromise often negotiated by two parties during
collective bargaining. Advanced training became the solution to satisfy
teachers' demand for higher salaries and school boards' desire to have
highly qualified and better trained teachers.

Leverage Points in Teacher Contracts.

Notwithstanding the silence surrounding teacher professional
development in most union contracts, there are a number of negotiated
provisions, leverage points, that directly affect teacher learning in the
work place. For example, extra contract days, designated in-service
days and times on school calendars, hiring new staff, the orientation of
probationary teachers, teacher evaluation procedures, credits for
recertification, and extended contracts are leverage points in contracts
that support teachers' professional development. Interview respondents
described how various provisions covering teachers' hours and work
days at times limited what principals and their professional staffs were
permitted to do contractually, especially as they worked to develop
standards-based school reform.

Many of these limitations must be viewed within the context of
broader political issues at the state level. In particular, the tension
described by interviewees most often reflected teachers' frustration
with currently state-imposed caps on teachers' salaries and fringe
benefits. To control costs in education, in 1994 the legislature
instituted a revenue cap of 3.8 % of the previous year's budget on all
local school districts. The only way a school district could exceed the
revenue cap was to go to a public referendum asking to exceed the cap.
In effect, teachers' salaries were severely limited.

Cost controls have also influenced teachers' preferences and
choices of professional development opportunities as well as its
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design, delivery and content. With severe limits on their salaries,
teachers tend to view advancement on the salary schedule through
rapid accumulation of graduate credits as one of the only ways to
increase their salaries significantly. Interestingly, this strategy by
teachers has implications for calculating the total cost of professional
development. When salary increases due to advanced training are
included as costs in annual professional development budgets, the
percentage of the total budget used to support on-going professional
learning increeses dramatically. Additionally, since the revenue caps
are on the total budget, savings in the budget must come from other
expenditures. Analyses of written contracts and interview data
indicated that the resources used to support professional development
activities typically fund a vast collection of fragmented, individualized
experiences with little evidence of a systemic focus on district or
building goals.

A second leverage point in contracts influencing teacher
professional development is in the area of teacher leaves. Besides sick
leaves and those leaves for emergencies, family and extenuating
circumstances, 72% of the contracts contained provisions for
professional leaves, study leaves (36%), and personal or sabbatical
leaves (52%). In most cases, these leaves were unpaid. Less than a
third of these contracts required teachers to return to the district after
the leave. Only 13 districts provided any financial support for
professional leaves. The following language illustrates clearly how this
provision in the contract supports teacher development.

Extended Leaves of Absence: Advanced Study

Purpose: The underlying philosophy of the leave is to
increase the quality of teaching and to gain enriching and
broadening experience by professional study and research
in areas that will promote the employee's teaching ability.
Major consideration must be given to the benefits which
will accrue to the pupils and to the community through the
individual teacher's personal growth.

In 77 contracts, extra days and extended contracts were another
important leverage point that supported teacher professional growth
and development. Administrators, school board members, and teachers
agree that school success and improvement require on-going training
and development opportunities for teachers. However, teachers' work
days provide little time for extensive training or for school
improvement work. Thus, extra paid days/hours and extended
contracts for summer work have become critical to meeting the
training needs of teachers and professional work beyond the
classroom. Aligning district curriculum to new, state- mandated
curriculum standards and tests, the introduction of new technologies,
sundry educational reform initiatives, and more diverse students
populations, to name a few areas, all require more teacher training.

Analysis of school calendars attached to these contracts provides
evidence that districts recognize the importance of time needed for
teacher professional development. This includes inservice days, early
release and late starts, and teacher convention days. Ostensibly these
times and days have been set aside for teacher inservice throughout the
year. Most districts have 1-2 days per year while a few have schedules
with weekly early release giving teachers 2 hours for joint work,
planning, and professional development. At first glance, the number of
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days and times suggest that districts through negotiations have taken
seriously the call to provide more time for teacher professional
development. However, on closer examination it appears that in many
districts the days set aside for teacher in-service and development
opportunities have been hijacked. For example, administrators often
convert these days, especially those scheduled the first day of the year,
into extended faculty meetings to cover district/school business. These
days are what Bredeson and Johansson (1999) refer to as “information
showers” where the focus is on the dissemination of information, not
teacher learning and growth. Similarly, teachers wanting and needing
more time pirate inservice days and times to work alone to set up their
rooms at the beginning of the school year, to complete grades at the
end of quarters and semesters, and to clean out their rooms for summer
breaks.

A fourth important leverage point in written contracts is in the
area of supervision and evaluation. In 21 contracts, teachers and school
boards had created alternatives to traditional classroom observations
and written evaluations of “stand-up” teaching performance. In these
districts, teachers who completed their probationary years, usually 1-3
years, could choose a self-designed professional improvement/growth
plan as an alternative to traditional evaluation. In cooperation with
principals and supervisors, teachers submitted professional growth
plans and goals that became the primary basis for their written
performance evaluation required by law once every three years.

The Inclusion of Professional Development in Contracts

Given the small number of contracts that contained explicit
language on teacher professional development (28%), it was important
to ask respondents their views on whether or not contracts should
contain such provisions. Twenty of the 21 interviewees and all of the
focus group interviewees (5) agreed that teacher professional
development should be part of union contracts. First, opportunities for
teacher learning in school and beyond are linked to wages, hours, and
conditions of employment, all mandatory subjects of collective
bargaining. To these respondents putting explicit language in contracts
about professional growth and development in contracts was needed to
send a powerful substantive and symbolic message to the whole school
community.

The general agreement among respondents that language on
professional development needed to be put in contracts was not seen as
a silver bullet to improve the design, delivery, and outcomes of teacher
professional development in schools. As one principal put it, “I mean
it's probably ok, what we have in here, but...umm.... [ think when you
can establish the right the culture in a given school and school district,
these things get taken care of ....ah.... far beyond the letter of what's in
the contract.” Another principal added, that the improvement in
learning opportunities for teachers in schools needs more than just a
line or two in the contract. Establishing strong norms and beliefs about
on-going professional learning in order to improve student learning
was not something, however, that could be easily specified in contract
language. “I think it [is a matter of being] pertinent to their [teachers']
reality.” “And I think how you just embed that in the everyday work,
just spills over so naturally, so that these don't even get looked at us
requirements.” The respondents agreed that teacher professional
development should be included in negotiated agreements. They also
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believed that the key to successful staff development for teachers was
instilling the belief that the time and effort put into the learning
activities would directly benefit their practice and improve student
learning. They believed putting language in contracts would help to
highlight the importance of teacher learning to school improvement
and student learning.

The consensus to include professional development in contracts
was not without some notes of caution. For example, some
respondents worried that teacher growth and development might fall
into grievance processes and thereby be rendered ineffective. Others
worried that by specifying professional development in the contract
some school boards and teachers' unions might bargain away what
should be a professional responsibility and attitude among teachers,
not forced compliance to the strict letter of the contract. One director
of instruction cautioned, “What you have to be careful of is not to use
that and end up reducing it [professional development] to, like the
lowest ..... lowest common denominator.” Another respondent echoed
the idea that if teacher professional growth and development described
in contracts became overly prescriptive, such as traditional district in-
service, there would be much less flexibility and fewer opportunities
for teacher learning in school and beyond the teaching day. In
assessing the benefits of putting explicit language on professional
development in contracts, these educators also acknowledged the
potential downside if contract language resulted in narrow,
prescriptive provisions. Such provisions would likely lead to
minimalism and mere compliance rather than fostering possibilities for
professional learning; this would be worse than what many
districts/schools already had.

Governance of teacher professional development

Analysis of the contracts and interview data revealed that
professional development for teachers continues to be top- down and
primarily controlled and driven by administrators. Only 3 of the 100
district contracts examined stipulated a full-time coordinator for
professional development. For mid-size and larger districts, staff
development fell under the general job duties of curriculum directors
and assistant superintendents. In smaller districts, the superintendent

- controlled the budget and was seen as the gatekeeper for professional
development. Regardless of district size, school principals were most
often viewed as the person primarily responsible for professional
development. Further examination of contracts indicated that only 17
districts had formalized in contract language district staff/professional
development committees composed of teachers and administrators.
Given the general absence of professional development language in
contracts this may not be surprising. Yet, even in contracts where extra
pay for extra duties was described, staff development committee work
or membership was not included.

In general, the lack of voice for teachers in decisions around
their professional growth and development has resulted in a type of
dependency. As a middle school principal opined, teachers continue to
think others, administrators in the district, will tell them what to do.
Thus, there is a fair amount of cynicism about the value of traditional
professional development in districts. One principal saw this type of
dependency as professionally debilitating because it has resulted in
some teachers not even being able to imagine what it might be like to
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be responsible for planning, implementing, and evaluating their own
professional growth. Principals believe they have primary
responsibility for teacher professional development, but in a
supportive role not a controlling or limiting one. Principals believed
they had the responsibility and ability to garner the resources, time,
money, space, expertise, and other resources to support what teachers
needed to enhance their learning and performance. Principals saw their
primary responsibility as helping teachers, individually and
collectively, keep their eyes on the big picture. The principal's role was
to help align individual and collective teacher needs and interests with
school priorities and goals.

Changing the professional development paradigm: Rethinking,
Restructuring, and Reculturing

When asked to think about changes they had experienced in the
past 10 years-in the area of teacher professional development, the
respondents' comments were a mix of optimism and disappointment.
Each respondent could point to specific examples of positive changes
in their schools and districts in the area of teacher learning and
professional growth on the job. However, most were also concerned
that traditional obstacles remained, many seemingly intractable. To
improve opportunities for teacher professional development, these
educators identified three broad areas of change that need to occur
concurrently. The first is rethinking the current professional
development paradigm. The second is restructuring the design,
delivery, content, context and expectations for outcomes of teachers'
professional development. The third is reculturing schools and
communities in ways that create and nurture opportunities for on-
going, job-embedded teacher growth and professional development.

Rethinking the professional development of teachers. Changing
the paradigm of teacher professional development requires
fundamental shifts in the ways teachers, administrators, and
community members think about its nature, purposes, and goals. To
begin, respondents agreed that professional development should not be
seen as an add-on to teachers' work but rather an essential part of what
teachers do as professionals. Because training and development are
essential to teachers' professional practice, the resources that support
them should not be easy targets for budgetary cuts during fiscally tight
times. The constellation of formal and informal opportunities for
teachers to learn and to improve their professional craft is crucial to
school improvement and student success. Thus, in-service, staff
development training, teacher networks, and collaborative inquiry are
not just about teachers, they are linked tightly to and aligned with
school goals and student learning.

The ways in which teachers and others talk about teacher
professional development also requires some re-thinking. When in-
service days or early releases are described as “time-off” or “wastes of
time” from teachers' real work, e.g., direct contact with children, such
expressions communicate the limitations and persistence of the
traditional professional development paradigm. Teacher professional
development is legitimate work even when it occurs during the school
day. Staff development is “time on” not “time off.”

Another change in thinking is conceptualizing on-going learning
and development as a professional responsibility. Continuous learning
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is an essential part of one's professional practice, not just a scheduled
event or an activity to simply attend and endure. The artificial
separation of teaching practice and teacher growth and development
has contributed to the latter. To improve what they do and how they do
it, reflective teachers rely on their daily teaching experiences to learn
more about their practice. Traditional school structures and cultures,
especially self-contained classrooms, have unfortunately tended to
reinforce teacher isolation and individualism so that the benefits of
reflective practices remain limited to a few individuals rather than
becoming part of organizational learning and improvement. In
addition, the objectification of professional development as something
“out there” has promoted a type of dependency in teachers often
leaving them voiceless in planning, implementing, resourcing, and
evaluating their own learning. “It's completely foreign to them
[teachers] because they've really had no opportunity to ever have any
input on anything.” So teachers wait to see, “What's the principal or
learning coordinator going to tell us to do? What is the district telling
us we have to do today?” (Middle school principal). Though teachers
clearly have preferences and know what would be most helpful to
them in the classroom, traditional designs and delivery of teacher
professional development in schools often reinforce a dependency
model in which teachers cede responsibility for their own growth and
development to others: most often superintendents, principals, and
staff development personnel.

Rethinking teacher professional development also means
reconsidering the “one size fits all” training and inservice activities
common in many school districts. In complex school systems there are
occasions for system-wide informational sessions and inservice
programs. The key issue is whether or not these types of activities
dominate staff development activities in schools. Because these
activities are easier to plan, more economical, and more easily
controllable, districts frequently default to “one size fits all” sessions.
Undifferentiated training sessions rarely provide learning opportunities
that engage individual teachers' creative and reflective capacities to
strengthen their practice.

Restructuring the professional development of teachers. “We
haven't admitted that we're going to have to blow the thing up in order
to get real fundamental professional development in the system.”
Either metaphorically or concretely, changes in thinking about teacher
professional development need to be accompanied by fundamental
changes in the structures that support it, including provisions in
contracts. For example, respondents described how schools and their
operations need to be reconfigured to permit more time within the
school day for teacher learning. As one respondent said, “A couple of
things are happening that I think damage our opportunities to really
change things in a significant way. One is the issue of the structure of
the school day, the school week, and the school year. There is no
collaborative time structure in our work. And, teachers are too isolated
in their work. That we have to really redesign the system in a way that
guarantees that the time is there for collaboration; and I don't think this
society is willing to pay for that, and that's been our big
problem” (Professional Association Representative). The issue of
restructuring time, with a focus on the use of time and its impact on
conditions of employment, has important implications for collective
bargaining and opportunities for teacher learning within contract days.
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Time was described by respondents as the most important structural
factor that needed to be addressed in order to change the current
professional development paradigm. In a few written contracts there
are appended waivers and side- agreement that supported changes in
the use and structure of time in the teacher's work day. The interview
data provided ample evidence that a number of schools and districts
were using collaborative informal agreements, between administrators
and teachers, to address teacher learning in newly configured time-
frames. This includes such practices as 1) providing teachers extended
contract days over the summer; 2) extra pay for committee work that is
beyond ordinary teacher work expectations; 3) hiring substitute
teachers, both permanent and temporary, so that teachers have time
during their the school day to meet and work together; 4) early releases
and late starts for students; 5) scheduled staff development days; 6)
creative use of class time through block and flexible scheduling; and
7) banking time, e.g. increasing class periods and school days several
minutes a day to bank time for future release times.

According to these educators, even when time is available there
may not be a place in the building for teachers to meet and work.
Outdated buildings, the proliferation of programs and specialities to
support students beyond the classroom, and overcrowded schools often
leave teachers in hallways or other cramped spaces, hardly optimal
conditions for professional learning. Clearly this is less of a problem
when students are released, but if professional development is to be
embedded in teacher work, creating learning spaces for teachers is an
important part of restructuring schools. Providing physical space for
teacher learning in schools also sends a powerful symbolic message
about the importance of continuous growth and development in
schools. Conferences rooms, office space, work rooms, labs, and basic
communication tools (computers, telephones, and fax machines) are
minimal requirements for any professional, yet these tools are scarce
in most schools. Additionally, the lack of these basic resources to
support teacher engagement, reflection, and growth reinforces norms
of privacy, isolation, and dependency that threaten the development of
an authentic professional learning community.

The reallocation of resources to support new conceptualizations
and practices in teacher professional development is also an important
element in restructuring. In some districts, teachers and administrators
have creatively knitted together a mix of local, state, federal, and
private monies to support professional development and school change
processes. In others, however, the patchwork of traditional
development programs and activities, and the budget lines to support
them, are not clearly aligned with district/school funding priorities.
Because of revenues caps in the state, most districts are actively
seeking external grants to support staff development for teachers. In
some districts, it is unimportant what the focus or goal of the funding
agency is. They become “Christmas tree districts” where teachers,
administrators, and school boards willingly subordinate local priorities
and goals for high profile programs that send extra dollars to support
teacher development and training opportunities. When the typical
three-year funding cycle ends, so does the initiative. The district then
reinvents itself in order to respond to new criteria described in another
request for proposal (RFP).

New state mandates, especially the newly adopted model
academic standards linked to legislated testing of all students, have
intensified change efforts and completely dominated staff development

httn://enaa.asu.edw/enaa/voOn26_html 5 4 10/29/01



EPAA Vol. 9 No. 26 Bredeson: Negotiated Learning. Page 18 of 26

and in-service training across the state. A union representative from
one suburban district noted, compliance with these state mandates,
especially activities focussed on curriculum alignment and organizing
for testing in four core areas, is robbing teachers and their schools and
districts of what little time, energy, and resources that had already
been set aside for professional development.

Selecting and hiring teachers with a professional orientation
toward their own growth and development was cited by principals and
superintendents as an important structural piece that supported teacher
professional development. The administrators believed one of their
primary responsibilities was to establish criteria and develop processes
that enabled their districts/schools to identify and hire candidates who
viewed continuous growth and development as an essential part of
their professional work and one for which teachers took responsibility.

Restructuring the delivery of teacher professional development
is also critical to changing the current paradigm. Long dominated by
workshops and fragmented in- service meetings, new forms of
professional development have emerged with “a much deeper and
more sophisticated focus on instruction.” The idea of “one size fits all”
is fading away. In districts with leading edge practices, teacher
professional development tends to be more localized, more centered on
individual teacher needs, carried out in interactive and participative
settings, and is on-going and long-range in focus as opposed to one-
shot presentations and events. Such practices are beginning to break
down teacher isolation and build learning communities among
professionals seeking to improve their practice, not simply acquiring a
few “nuggets of knowledge” for easy transfer to classroom teaching.
Teachers and principals are attempting to redesign the school “Culture,
climate...ah...the way we structure our interactions, so that it's
supporting people's learning everyday.”

Reculturing teacher professional development. “It's not in the
culture of our district to have the union talking about professional
growth and development. The way of talking about it is through
compensation” ( Elementary principal). Rethinking and restructuring
teacher professional development are part of the larger process of
reculturing schools and communities to support teacher learning. As
the preceding quote indicates, the values, beliefs, and practices that
define the current culture of teacher professional development may be
anything but professional. For example, teacher isolation, work days
with little or no time for professional development, administrator
dominated planning and decision making, and fragmented staff
development and training activities typify the current culture. “The
system needs to be redesigned for teachers to really become active
learners. Our structure does not facilitate that.” (Teacher union
representative). Typically, teacher work has been defined as standing
up in front of and working directly with children. Working directly
with children is difficult to argue against since teaching children is the
primary mission of schools. The reculturing efforts described by these
respondents are meant to enhance teachers' work with students by
recognizing and incorporating teacher professional development “ as
professional work” and “at work”. In recultured professional learning
communities, staff in-service and training days are not days off, they're
days on. The ways in which teachers and others talk about teacher staff
development are expressions of reculturing that communicate
important values, norms, and practices that characterize high quality,
professionally oriented schools focussed on student success.
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The ways in which school boards and teacher unions address
teacher professional development in collective bargaining also help to
define the culture. With nearly three-fourths of the contracts silent on
teacher professional development, developing new professional
learning cultures will not come easily. The baggage of traditional
unionism, collective bargaining experiences, and grievance arbitration
in schools has left both parties, teachers and school board, nervous
about asking the other to dance. As one union representative put it,
“Nobody knows how to behave.” Learning how to “behave” requires
trust between parties to negotiate agreements. In districts where new
professional development cultures have emerged, values, norms, and
practices are simply embedded, “In the everyday work, [and] just spills
over naturally, so that these don't even get looked at as requirements. I
think when you can establish the right culture in a given school and
school district, these things get taken care of..ah.. far beyond the letter
of what's in the contract” (Elementary Principal). Establishing norms
of trust requires time and experiences that build on joint commitment
and efforts among teachers, their unions, administrators, school board
members, and the community. To date, in only a small number of
districts have teachers and school boards redefined and renormed their
formal contractual relationship.

Conclusion

There are numerous challenges confronting stakeholders in
public education at the end of twentieth century. Among these is
whether teachers and local school boards will be collaborators or
combatants as they confront a seemingly endless array of problems.
Perhaps one way to build a bridge to “new unionism” and leave behind
the baggage of adversarial collective bargaining is through the
development of professional learning communities in schools.
Successfully negotiating the uncharted terrain of these learning
communities for students and teachers requires good will, trust, and
the commitment of teachers, administrators, and school boards to work
together.

Leadership is critically important to the direction and designs for
new unionism and the growth of professional learning communities in
schools. Though not exclusively, much of the move toward new
unionism will come through formal contract bargaining, as well as
policy initiatives, side agreements, and negotiation of daily work in
schools. The risks involved, the creativity required, and the mechanics
of living these newly forged relationships among school boards,
administrators, teachers, and the people they serve require leadership
at all levels—policy making, contract bargaining, administration, and
teaching and learning in classrooms. Issues surrounding teacher
professional development, the focus of this study, will be important
ones as teachers, school boards, and other key educational
stakeholders renegotiate formal and informal relationships in schools.

As the findings in this study indicate, shifts in thinking,
structures, and organizational cultures are the initial expressions of
new unionism and the development of teacher professional learning
communities. These data indicate that most school districts in this state
are still at the proverbial “starting gate” of new unionism. Local
experiments are beginning to emerge. However, the transformation to
what Koppich and Kerchner (1999) describe as new unionism centered
around such organizers as quality, localism, and flexibility in the
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teacher labor market remain distant. The movement toward a new
generation of unionism and professional relationships in schools,
though slow, continues to advance. The findings from this study on
union contracts and teacher professional development suggest a
number of areas in which teacher unions and school boards can initiate
this collaborative venture, though the legacy of second generation
unionism is deeply rooted in school districts across the state.

First, the language used to describe teachers' professional
development and their work is important. Based on the beliefs of
respondents in this study, highlighting the importance of professional
learning in negotiated agreements has both symbolic and substantive
power. However, contract provisions and explicit language are not
substitutes for actions and practices embedded in the daily work of
teachers, principals, and others that nurture and support authentic
professional learning communities. Second, the current professional
development paradigm is not anyone's the fault. It's the result of a
shared history. There are a few examples of joint committees, trust
agreements, and waivers, developing at what Koppich and Kerchner
(1999) call the margins of union transformation. However, I believe
these early experiences within schools and districts in the area of
teacher professional development provide opportunities for trust and
confidence to develop among educational stakeholders and parties to
collective bargaining agreements. It is on these experiences that
dramatic changes in unionism and teacher professional development in
schools will occur.

Creating professional learning communities that support and
encourage teacher professional growth and development over a career
will require fundamental shifts in the current paradigm of teacher
professional development. Concurrently three streams of change, that
resonate with the principles of the most effective professional
development practices need to be negotiated between teachers and
local school districts. First, changing the professional development
paradigm requires rethinking and revisioning the design, delivery,
content, and outcomes of teacher professional development.
Rethinking teacher professional development requires the
collaboration and voice of teachers, school board members,
administrators, and community members. Rethinking teacher
professional development and reframing it in teacher contracts is not
just an issue between teachers unions and school boards. It is a public
issue requiring the input and understanding of all educational
stakeholders. A second stream of change is restructuring teacher
professional development. This restructuring requires a new
architecture expressed in collaborative, negotiated agreements that
creatively reconfigure time, space, resources, and materials to provide
learning spaces for teachers in their work and beyond. Finally, a third
stream of change is reculturing schools and teacher professional
development. Reculturing begins with valuing teacher learning and
understanding its link to high quality schools and student achievement.
Teacher unions and school boards through their collaborative efforts,
not confrontational relations, can help students, parents, and other
community members understand the importance of teacher growth and
development and its link to school/district goals.
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The Establishment of Modern Universities in Korea
and Their Implications for Korean Education Policies

Jeong-Kyu Lee _
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Abstract

The purpose of this study is to examine the historical
factors which affected the rise of modern higher education
during the late Choson period (1880-1910), and to analyze
the implications of these historical factors on educational
policies in contemporary higher education in Korea. The
rise of modern higher education in Korea can be viewed
as occurring in three principal phases: Confucian Choson
Royal Government, Western Christian missionaries, and
patriotic nationalists. The author points out that the major
historical factors influencing the development of modern
higher education were Confucianism, Christianity, and
Korean nationalism. In particular, Confucianism and
Christianity have had substantial impacts on the planning
of educational policies in contemporary Korean higher
education; the former is viewed as an original source of
educational enthusiasm which has expanded Korean
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higher education, and the latter a matrix of modern
Korean higher education which has embodied educational
enthusiasm.

Introduction

The Korean people have long respected Confucian learning
(Note 1) and have attached great significance to education throughout
Korean history. This tradition began in the three early kingdoms
period (57 BC-AD 668) and continues to the present time. According
to one important historical record, Samguk-sagi (Historical Record of
the Three Kingdoms) (Kim, 1145), the intellectual activity during the
Three Kingdoms period was the learning of Chinese thought and
culture, which was much more highly developed than native Korean
thought and culture at that time. After that period, the succeeding of
the Unified Silla Kingdom (AD 668-935) and the Koryo Kingdom
(AD 918-1392) still maintained Confucian study as a major academic
field in spite of Buddhist monarchy. In the Choson period (1392-
1910), the rulers of the Choson Kingdom accepted Confucianism as
the source of basic principles for national politics, ethics, and
education for over 500 years.

From the Three Kingdoms period to the late Choson era, although
Korean elite or higher education (Note 2) had generally followed in
the steps of the Chinese educational system, it is clear that the
traditional or pre-modern higher education systems of Korea and
China were not identical. As the Samguk-sagi (Kim, 1145) points out,
Confucian studies and traditions from China were independently
integrated into Korean culture and society. However, these traditions
were modified during the late Choson period. In terms of the history of
Korean education, the late 19th century was a pivotal period whereby
the traditional educational system and Confucian elite institutes were
devalued by Japanese politicians and Western Christian missionaries.

In light of the periodic importance of Korean education, several
researchers have studied Korean education during the late Choson
Kingdom and the Imperial Japanese Administration periods. For
example, Horace H. Underwood (1926) in his book, Modern
Education in Korea partially discussed Korean higher education under
the late Choson Kingdom and Japanese colonial rule. James E. Fisher's
(1928) Ph.D. dissertation, “Democracy and Mission Education in
Korea,” explored missionary education in Korea under Japanese
colonial rule from the viewpoint of Christianity. Han-Young Rim
(1952) also researched the development of Korean higher education
under Japanese colonial rule in his unpublished Ed.D. dissertation,
“Development of Higher Education in Korea-during the Japanese
Occupation (1910- 1945).” Sung-hwa Lee (1958) briefly examined the
social and political factors affecting Korean education from 1885
through 1950, and In-soo Son (1985) analyzed Korean education from
1876 to 1910.

In this study, I will examine the historical factors affecting the
rise of modern higher education during the late Choson period (1880-
1910) and analyze the implications of historical factors on educational
policies in contemporary Korean higher education. Furthermore, this
study will provide both Eastern and Western educators with valuable
information about the development of modern Korean higher

-
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education from a perspective of educational policy. I will first briefly
illustrate the historical background of the study from the Three
Kingdoms period to the late Choson period. Second, I will examine the
circumstances of modern education during the late Choson Kingdom
(1880-1910), classified into three phases: royal government operated-
schools based on Confucianism, missionary schools on the basis of
Christianity, and native private schools on the grounds of nationalism,
and then review the historical factors affecting the development of
modern higher education in Korea. Finally, how the historic factors
impact educational policies in contemporary Korean higher education
will be analyzed.

Historical Background

It is generally taken for granted that the Korean people attach
great importance to education. This was true for many centuries and
continues to the present time. According to Samguk-sagi (Kim, 1145),
the first formal institution of elite or higher education was known as
Taehak (National Confucian Academy), built by the Kingdom of
Koguryo (Note 3) in AD 372. A similar institution for elite or higher
education named Kukhak (The National Academy) was established in
the Silla Kingdom (57 BC-AD 935). The Packche Kingdom (18 BC-
AD 660) also stressed elite or higher education and produced
numerous scholars in various academic disciplines, many of whom
made important contributions to the flourishing ancient Japanese
culture (Nihongi, Vol. I, Trans., Aston, 1896, pp. 262-63; Kojiki,
Trans., Chamberlain, 1973, p. 306). Elite or higher education in the
Three Kingdoms tended to focus on the study of the Chinese classics
of Confucian orientation in order to establish their aristocratic political
and social systems.

Like Taehak and Kukhak in the Three Kingdoms, Koryo (918-
1392) had educational institutions that educated the elite who led its
aristocratic society in order to maintain their hereditary political and
economic privileges. Koryo already had elite schools in the capital,
Kaeseong, and Pyoungyang in the first King Taejo's reign (918-943)
(B. Lee, 1986, p. 47; K. Lee, 1984, p. 119). In the 10th year of King
Seongjong (AD 992), Kukchagam (the National Academy or
University) was established in the capital. This institution included
three colleges: Kukchahak (Higher Chinese Classical College), Tachak
(High Chinese Classical College), and Samunhak (Four Portals
College). Subsequently, under the reign of King Injong (1122-1146),
three colleges were included: Yurhak (Law College), Seohak
(Calligraphy College), and Sanhak (Accounting College). The six
colleges all existed under the Kukchagam.

These colleges had different entrance qualifications, curricula,
and instructors. For instance, the Kukchahak admitted the sons and
grandsons of officials above the third rank. The Taehak was open to
the sons and grandsons of officials above the fifth rank and the great
grandsons of officials of the third rank. The Samunhak was devoted to
the sons of officials of the eighth and ninth, as well as the common
people, who were admitted to study at one of three special colleges:
Yurhak, Seohak, and Sanhak. The curricula of Kukchahak, Taehak,
and Samunhak mainly taught the Chinese classics. The other schools'
curricula dealt with technical subjects—for example, law, Chinese
calligraphy, or accounting. The instructors of the first three institutions
were “Paksa (Learned Doctors)” and “Chokyo (Assistant Doctors),”
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while the instructors of the latter three schools were “Paksa (Learned
Doctors).” Institutions of higher education were open to the offspring
of aristocratic families so that they might maintain their political,
economic, and social privileges. Particularly, the Chinese classics that
were based on Confucianism contributed much to Koryo society and
politics through education.

From the beginning of the Choson Kingdom, Confucianism was a
national religion. Choson rulers stressed Confucian education to train
the civilian bureaucrats to lead their people, and to enable the people
to follow Confucian ethics and values. Seongkyunkwan (Hall of
Harmony or the National Confucian Academy) was established in the
capital city during the reign of King Taejo (AD 1392-1398). The
Seongkyunkwan eventually succeeded all other organizations,
curricula, and functions of Kukchagam or Kukhak in the Koryo period.

The students of the Seongkyunkwan, who were the offspring of
the bureaucrats, consisted of two hundred seng-won (classical
licentiates) and chin-sa (literary licentiates). The curricula of the
institution included Ku-che (Nine Subjects), that is, Saseo (the Four
Confucian Books) and O-Kyung (the Five Chinese Classics). The
subjects were instructed by various teaching methods: reading,
composition, argument, persuasion, praising, and epigrammatic poetry
(Choo, 1961, p.36). Completing all course work, the yusaeng
(graduates) were permitted to take the Kwa-keo (the government
examinations), particularly Dae-kwa or Mun-kwa (Triennial Higher
Examinations or Erudite Examinations).

As mentioned above, in the early Choson Dynasty, elite education
was chiefly regarded as an institution for preparation of the future
civilian bureaucrats who then rose to political positions after passing
examinations (Kwa-keo). Accordingly, since the Seongkyunkwan, as
the highest educational institution, did not fulfill its function of
pursuing knowledge and truth, it was reduced to a tool for preparing
students for the national civilian examination systems. The
examinations based on the Chinese classics constituted core curricula,
and teaching methods were predominantly rote memorization and
writing. Furthermore, even provincial and private schools stressed the
preparation of the students from the lower civilian examinations or
advanced studies to take the higher civilian examinations. Choson
society was mainly directed by the Yangban (high level) class, who
monopolized politics and the economy of the country; education was
no exception. Therefore, education was regarded as the ultimate means
to maintain the Yangban's socio-political privilege, and the Yangban's
educational enthusiasm contributed much to the pursuit of the ruling
class's interest and power.

Indeed, the Choson rulers used the examination systems to
protect their own interests. Although the examinations were
supposedly open to the common people, they rarely passed the
examinations because the Confucian academies were strictly forbidden
to the commoners. In particular, women and Sangnom or Cheonmin
(the mean people) (Note 4) were excluded from the learning
opportunities in public institutions. Moreover, occupational or
technical education (Note 5) was ignored by the Yangban class.
Buddhism, Taoism, and the traditional folk beliefs were not discussed
in the Confucian institutions and in the Confucian bureaucratic society
of the Yangban.

Consequently, the Confucian educational system, which
depended on the Kwa-Keo as a backbone of the early Choson's
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education, was maintained until the late 19th century when the Choson
Dynasty opened its doors to coercive foreign power and received the
Western modern educational system. Under these powerful influences,
the Seongkyunkwan, as the highest educational institution, inevitably
terminated the Confucian educational tradition and, unfortunately, bid
farewell to the Choson's elite, particularly the Confucian literati.

Historical Factors Affecting the Advancement of Modern
Higher Education in Korea

A new movement which called Silhak (Practical Learning) for
modernization blossomed during the late 17th to the 18th century. A
group of Choson scholars sought to devise practical ways to use
academic knowledge to modernize the state. With the introduction of
Roman Catholicism and Western knowledge by the Ching Dynasty
(1644-1911/1912) of China, Choson scholars endeavored to create a
modernized country. Unfortunately, these pioneers never reached their
goal of reforming the Confucian Choson Kingdom politically,
economically, socially, or educationally because the highly centralized
bureaucratic politicians ignored the new religion and knowledge.
Owing to the failure of the Silhak movement, the Korean people lost
the chance to reform the old educational systems autonomously.
Therefore, the beginning modern education in Korea was delayed until
the late 19th century.

Confucian State Operated-Schools

In the late 19th century, the Confucian Choson Government
recognized the importance of Western knowledge and education
through external coercive power and an internal national awakening.
Accordingly, in 1883, the Choson Government established
Dongmunhak (The English Language Institute) as the first
governmental modern school in the capital. Three years later, the
government also set up Yukyoung-kongwon (The Royal English
School) to educate the sons of the aristocratic Yangbans in English and
other Western knowledge. Although both offered Western education to
train future interpreters or governmental officials, they strictly kept the
traditional Confucian educational systems and curricula. The two
schools were not actually the types of modern educational institution
needed to meet the demand for a new education at that time.

However, before the Confucian Choson Government could
reform traditional education by itself, political and social reform
(Kabo-Kyungjang) was carried out in 1894 as Japanese political forces
demanded reform of the political, economic, and social systems of the
Choson Kingdom. It is a widely held belief that the Japanese planned
the occupation of the Korean peninsula as an advanced base to invade
the Asian continent. Thus, the weak Choson Royal Government had to
carry out huge reform--political, economic, social, and educational--
under irresistible Japanese political pressure. The reforms in the social
and educational systems included the abolition of the social status
system, discontinuance of the Kwa-Keo (the government
examinations) system (Brown, 1919, p. 79), and the creation of new
educational systems from primary and secondary to vocational and
foreign language schools. In particular, the Royal Government
recognized the significance of teacher training as a means of
modernizing education on the foundation of primary education. In
1895, according to the Royal Prescript of Education, Hanseong
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Teacher's School was established in Hanseong (present-day Seoul). At
the same time, old educational institutes, except Seongkyunkwan (The
National Confucian Academy), were officially abolished.

On the other hand, although the occupational schools such as
medical, law, commercial, foreign language, and technical institutes,
were established, these schools were not highly regarded by the
Korean people, particularly the Yangban (the ruling class) who
despised occupational and technical skills. After the Kabo Reform
(1894 Reform), the Choson Government tried unsuccessfully to
change the old educational systems into modern Western types.
Despite such resistance, some Christian missionary schools and native
private schools were the seeds from which contemporary Korean
higher education grew.

During the late Choson period, the Royal Government did not
have sufficient finances to establish the highest educational institution
as a Western modern university, nor was it familiar with Western
higher educational systems (Bishop, 1897). Institutions which were
founded by the Choson Government were typically elementary and
secondary level schools. Therefore, there were no state operated
schools resembling the modern Western university during the late
Choson times.

Western Christian Missionary Schools

The second type of school founded by Western Christian
missionaries greatly contributed to the development of modern
education in Korea. In particular, the Catholic missionaries were
educational pioneers who taught the native letters, namely han-geul, to
the Korean women and men of humble birth for the understanding of
Christianity before the Protestant missionaries arrived in Korea in the
late 19th century. Along with the first Korea-U.S. Treaty on May 22,
1882 (Allen, 1908), a number of Christian missionaries of different
denominations, Protestantism in particular, arrived and started medical
as well as educational institutions as ways of carrying out their
missionary work (Underwood, 1926, p.13).

The first American Presbyterian mission was opened by Dr. and
Mrs. H. N. Allen who arrived in Seoul in September 1884 (Allen,
1908; Mckenzie, 1920). In the spring of the following year, the Rev.
Horace G. Underwood, who published the first Korean-English and
English-Korean dictionary, landed. The Rev. and Mrs. Henry G.
Appenzeller, as well as Dr. and Mrs. Scranton with Dr. Scranton's
mother, Mrs. Mary F. Scranton, of the Foreign Missionary Society of
the Methodist Episcopal Church also arrived (Gale, 1909, pp. 161-63;
Underwood, 1926, p. 9). Other American and Western missionaries,
including Australian, English, and Canadian, also arrived in Korea
before the end of the 19th century (Mckenzie, 1920, p.205).

In 1885, Dr. Allen established the first Western modern hospital
called Kwanghyewon (the National Hospital) as a Mecca of medical
education in Korea to provide education along with clinical practice.
The hospital was to become a cornerstone for the Severance Union
Medical College (the predecessor of the present Yonsei University
Medical College), which opened in 1903 (Underwood, 1926, p. 120).
(Note 6) In 1886, Mrs. M. F. Scranton opened the Methodist Girls'
School (Ehwa-hakdang) as the first girls' school in Korea, which
evolved into the present Ehwa Woman's University. (Note 7) Although
the school began with one student, it gradually began to play a
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significant role in emancipating Korean women from the rigidly male-
dominated Confucian Choson society, giving the females valuable
opportunities to learn through both traditional and modern education.
After Mrs. Scranton founded her school for girls, Rev. Appenzeller
established Bazjae-hakdang, the first missionary high common school
for boys in the country, on June 8, 1886 (Bishop, 1897. p. 388;
Underwood, 1926, p. 18).(Note 8) In 1897, Sungsil School was
founded by the U.S. Presbyterians (Northern) at Pyungyang; and
subsequently the school, called Sungsil Union Christian College (now
Sungsil University) in 1906, was first developed as an international
and union college in which the Northern Presbyterians, Northern
Methodists, and Australian Presbyterians cooperated (Underwood,
1926, p. 127).

After Sungsil Union Christian College had operated for several
years, many Christian missionary schools (Note 9) were established
under different denominations and missions. All Christian schools or
colleges stressed the evangelical ministry, although humanistic and
natural sciences were also taught. In the early stages, most students of
Protestant missionary schools came from the non-Yangban class,
including women and the lower classes. Nonetheless, there is no doubt
that these Christian missionaries sowed the seeds of Christianity and
democratic spirit to the Korean people through education. The
Christian missionary work in Korea had a great effect on the
development of Korean education, including higher education in the
following ways: awakening the national spirit, disseminating
Christianity, recognizing the importance of Western practical and
scientific knowledge, opening democratic education and education for
women, teaching Western institutional systems and curricula, and
instituting native language education.

Native Private Schools

The third type of institution was established so as to encourage
national spirit and to enhance national power by farsighted patriots
who intended to protect their country and people against foreign
imperialists. The founders recognized new ideas which would help
their nation to become modernized and stressed the role of education
in developing a powerful country, politically and economically.

The first modern private school called the Wonsan-Haksa
(Wonsan Academy) was established by the magistrate of Teogwon
county and local residents at Wonsan in 1883 to serve the growing
interest in education of the young (K. Lee, 1984, p.330). The school
partially taught the traditional Chinese classics at first and then
gradually included foreign language, law, geography, and international
law. Twelve years later in 1895, Younghwan Min opened Heunghwa
School, which primarily taught English, Japanese, and land surveying.
Between the 1890s and 1900s, the native private schools mushroomed
in the capital and provincial areas. However, the schools generally
belonged to the secondary school or primary college level. Thus, there
was no higher educational institution like a Western modern university
in operation. Indeed, among the above private schools, only Boseong
School, which was founded in 1905, became Boseong Junior College
(as a predecessor of the present Korea University) during the Japanese
colonial period.

In the late Choson period, although many patriotic leaders
promoted the establishment of higher educational institutes to reform

70

httn://enaa.asu.edu/enaa/vIn27.html 10/29/01



EPAA Vol. 9 No. 27 Lee: The Establishment of Modern Universities in Korea Page 8 of 15

their under-modernized country, they could not overcome Japanese
political power. Especially, after the 1905 Protectorate Treaty was
signed, the Choson Government practically lost its national right to
govern. During the “Protectorate” period (1905-1910), the Japanese
educational policy was chiefly the preparatory operation for
colonization through the promulgation and practice of various
educational ordinances and regulations. For instance, the Private
School Ordinance that was promulgated in 1908 was a means of
placing under Japanese control and suppression all those private
schools administered by Christian missionaries and patriotic Korean
leaders (Underwood, 1926).

Therefore, the native private institutes under the Japanese
“Protectorate” period lost opportunities to plant Western models which
were suited to Koreans' needs due to the Japanese imperialists'
educational policy to accomplish the annexation of Korea.
Furthermore, Japanese imperialists attempted to abolish the native
private schools as well as the Confucian institutes that had preserved
the Korean academic tradition. They regarded education as a tool of
assimilation to Japanese culture and of dampening of the Korean
national spirit.

In terms of the development of Korean higher education,
although the native private schools did not offer modern curricula and
organizational structures of higher educational institutions because of
Japanese political power, there is no doubt that the schools, as the
preliminary institutions of higher education, marked a clear turning
point in the history of modern Korean education and laid a cornerstone
for the native private institutes in Korean higher education and
encouraged the Korean national spirit.

In sum, the Choson Government recognized the significance of
Western practical and scientific knowledge to the creation of a
powerful country and carried out political, economic, social, and
educational reforms; but the Government did not achieve these as a
result of the prejudice of the conservative Confucian literati about
Christianity and Korean people's general ignorance of Western
knowledge. At that time, neither did most Korean people have an
interest in the governmental education, nor did they willingly follow
the governmental reforms controlled by the Japanese. Indeed, many
conservative Yangbans wanted to maintain the Confucian educational
tradition rather than to accept Western education instigated by the
Japanese. After 1900, many young Korean nationalists were interested
in the institutes founded by the national patriots, who had been active
in political and educational endeavors, while the Confucians kept their
conservative traditions. However, traditional Confucian schools
gradually decreased in number due to the increase of Christian
missionary schools and the native private schools.

The Implications of Historical Factors on Education
Policies in Contemporary Korean Higher Education

Historical factors such as Confucianism, Christianity, and
nationalism had a great influence on the development modern higher
education in Korea. In particular, religion has played a significant role
in the planning of the national education policy as well as in the
development of contemporary Korean higher education. With
Buddhism, Christianity has become one of the two representative
religions (Note 10) in contemporary Korean society and leads the
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private colleges and universities in current Korean higher education.
Confucianism did not contribute to establishment of Confucian
institutes in modern Korean higher education; but it maintains a
constructive relationship with Buddhism and Christianity. As
Confucianism and Buddhism coexisted in Korean society as primary
or secondary institutions until the late nineteenth century, so
Christianity has mainly followed Confucian socio-ethical ideologies as
a new adopted cultural mediator since the late nineteenth century. In
contemporary Korean higher education, Confucianism and Christianity
are two main historical factors dominating organizational culture as
well as educational administration. In addition, the two factors are the
main pillars of the planning of national education policies internally
and externally. Confucianism has contributed to the planning of
organizational structure and culture, whereas Christianity has
contributed to the planning of instructional curricula and
administrative systems.

In the history of Korean culture and education, Confucianism
was a primary or secondary key institution in formal Korean elite
education until the late nineteenth century. Christianity, on the other
hand, had a significant impact on the introduction of modern higher
education in Korea through harmonizing the religious and educational
traditions of Confucianism during the late Choson period. Christianity
still plays an important role in private postsecondary institutions.
Confucianism does not directly contribute to the development of
current Korean higher education, but Confucian socio-ethical
principles and values are the principal axes of organizational culture in
higher education administration.

In contemporary Korean society, the two ideologies—
Confucianism and Christianity—coexist under the aegis of
democratization and industrialization. With educational zeal based on
the adoration of Confucian learning, Christianity and Western ideas,
especially democratic and scientific approaches, brought about
significant economic and educational advances. However, despite this
positive side, a negative side also exists. In particular, mammonism
and egoistic individualism threaten traditional values and norms. With
the rapid expansion of Korean higher education, however, the
influence of valuable traditional thought has gradually diminished,
while individualism, materialism, utilitarianism, and scientism based
on Christianity and Western ideas have spread broadly through Korean
society.In addition, higher education is reduced to the level of being
simply a tool to accomplish the individual's socio-economic
aspirations while ignoring human ethics and morality. As a result of
these phenomena, the traditional humanitarian spirit based on
Confucianism is threatened by educational acculturation and pragmatic
scientism. In addition, the educational zeal that has been a significant
social factor or a driving force in the expansion of contemporary
Korean higher education has been reduced to a means for individual's
success. '

Throughout the history of Korea, educational enthusiasm
originated in traditional Confucian education. Of course, this
enthusiasm is also found in other East Asian countries which follow
the tradition of Confucianism. However, Korea's unique historical and
cultural background resulted in the Korean people's adherence to
Confucianism as the state religion for over 500 hundred years until the
early twentieth century.

Educational zeal in past eras was viewed as a desire to maintain
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the Yangbans' socio-political privileges. This educational enthusiasm
contributed to the pursuit of the Yangbans' socio-political interest and
power through Confucian elite education and the state examination
system, while maximizing the instrumental values of education. In the
later nineteenth century, however, Confucian elite education declined
in traditional functions and began to convert the Yangbans' monopoly
to the commoners' concerns.

During the Japanese colonial period (1910-1945), owing to the
Japanese colonial education policy of "Japanization," it was only
possible for Japanese and a small minority of Koreans to access higher
education. Most Koreans able to participate in higher education were
pro-Japanese Koreans or the former Yangbans. Although a few
common people could access higher education after to the abolition of
the strict social hierarchy, most Koreans did not readily abandon
traditional Confucian values and education. For this reason, it was still
difficult for the Korean populace to participate in higher education
during Japanese colonial times.

After liberation from Japanese rule in 1945, democratic education
initiated by the U.S. military government (1945-1948) eventually
afforded the populace an opportunity to access higher education. The
common people who were able to access elite or higher education not
only witnessed the granting of special socio-political rights to the
Yangbans, but also recognized the instrumental values of education
that endowed the upper class with socio-economic interests. Although
the commoners were rarely allowed access to higher education on
account of a rigid stratified social system, they desired to participate in
traditional elite education or colonial higher education. Under the
stratified social system, the ruling class, who were able to access
higher education, was separated from the subordinate class. In spite of
this divided system, the desire for education was different for the
different social classes. Moreover, the rapid change of politics,
economy, and society from the traditional bureaucratic Confucian
society to the modern industrial democratic society necessitated the
creation of human capital, thus promoting an academically oriented
society.

From the perspective of Korean cultural history, the
contemporary high level of interest in education among the Korean
people is the result of two significant factors: the opening up of higher
education to more than a privileged minority; and the potential of
education to confer upon its recipient both higher social status and
economic success. The Korean people's desire for more education was
a major factor in the expansion of the national higher education system
as well as the development of the national economy. (Note 11) In
particular, economic growth in the 1960s and 1970s was the result of
the expansion of higher education. On the other hand, this enthusiasm
for education has had a downside: excessive private education
expenditures, social disharmony between the rich and the poor,
promotion of an academic attainment-oriented society, and an
examination hell for college entrants. In spite of these social and
educational problems, the rapid growth of higher education leading to
rapid economic development has come to be regarded as a model for
the developed countries as well as developing countries. A
fundamental cause of this economic and educational success was
Koreans' desire for education rooted in a Confucian cultural, although
national economic development policy played an important role as
well.

Without a correct understanding of this national enthusiasm for
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education, it is meaningless to discuss the expansion of higher
education and rapid economic development in contemporary Korea.
Grasping the negative side of educational enthusiasm is no less
necessary than understanding its positive aspects.

Notes

I Confucianism is an ideal ethical-moral system based on the teaching
of Confucius, a Chinese philosopher in the sixth century BC.

2 In the traditional period, Korean higher education fostered the elite
who can lead the Korean people. Therefore, the words “higher
education” would have different connotations than the ancient Greek
or the medieval Western higher education.

3 The Three Kingdoms were Koguryo (37 BC-AD 668), in the north;
Packche (18 BC-AD 660), in the southwest; and Silla (57 BC-AD
935), in the southeast.

4 Choson society was classified into three classes: Yangban (the ruling
class), Pyungmin (the common people), and Sangnom or Cheonmin
(the lower people or the mean people). Generally, Chungin (the
professional group) belonged to the common people.

3> The Chou Dynasty of China divided social classes into four strata
according to occupations: scholar, farmer, manufacturer, and
merchant. Following these social strata, the Choson people respected
scholars but despised manufacturers and merchants. Accordingly, the
Yangbans and the Commoners ignored the two occupational groups.

¢ According to KNCU (1960), Severance Union Medical College was
established in 1905 (p.13). On the other hand, Son (1985) wrote 1904
(?) (p. 70).

7 Cf. Underwood (1926) wrote that Ehwa-hakdang opened in January,
1886. Son (1985) mentioned that the school began with one girl in
May, 1886. Yu (1992) noted that Ehwa-hakdang began with a
governmental official's concubine on May 31, 1886. Ehwa Woman's
[Women's] College opened with fifteen students in 1910 (Adams,
1965, p. 2; S. Lee, 1989, p. 89; Underwood, 1926, p. 113).

8 Cf. Yu (1992) wrote that H. G. Appenzeller began to teach English
for two students on August 3, 1885 (p.49).

? In-so0 Son (1985) describes chronologically the founding of
missionary schools between 1885-1909 (pp. 76-77). In May, 1910, the
entire number of authorized private schools in Korea was 2,250; and
796 schools among them were established by the Western missionaries
(S. Lee, 1989, p.90; Son, 1985, p.323).

10Tn 1999, Buddhists made up 45.7%, and Christians comprised
51.8% of the Korean believers. The number of believers was
22,597,824 (50.7 percent of Korean population) (Ministry of Culture
and Tourism, 1999). Although Confucians only account for 0.9
percent of Koreans, Confucianism remains a core culture in Korean
society.

I Between 1965 and 1996, the average annual growth rate of GNI
(gross national income) reached about 8 percent, and GNI per capita
increased from 105 to 11,380 US dollars (National Statistical Office:
Seoul, Korea, 1999). In addition, between 1945 and 1999, Korean
higher education increased from 19 schools, 1,490 teachers, and 7,819
students to 354 schools, 55,718 teachers, and 3,154,245 students
(Ministry of Education and Korean Educational Development
Institute: Seoul, Korea, 1999). The total student population of higher
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education expanded by 403 times.
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Abstract

This article reports the results of research into the career
motivation and satisfaction of a sample of over 3,000
teachers and school administrators in four countries:
Australia, New Zealand, England, and the USA. Using the
participants' own words, we explore the effects on
educators of recent international educational change,
understood here as a subcategory of more general social
trends. Bourdieu's concepts of the Right and Left Hands
of the state are used to interpret the experience of teaching
in a climate where, while more is expected and demanded
of schools, and schools and teachers are scrutinised as
never before, educational resources have become scarcer,
and the status and image of teaching as a profession has
declined.

Educational Change as Political Change: Consequences
for Teachers and Administrators

Belief that schools could and should address the challenges for
nation states of globalisation and other trends, real and imagined, have
become the motivation for radical changes to the management of
education. The school reform movement itself is part of a larger
political trend characterised by attempts to make nations, industries,
companies and even individuals more competitive. Strategies adopted
are well known but included various types of deregulation, and the
restructuring of industries, with down sizing, rationalisation and cost
cutting the order of the day. The social consequences of these changes
have been profound and have included increases in unemployment and
underemployment, combined with a switch to "flexible" modes of
employment, such as short-term contracts or casual work.

At the same time as these changes were being made, states
increasingly have withdrawn from a number of sectors in which they
traditionally had been involved and had supported, including public
housing, social security, and education. The result has been to leave
the newly under- or unemployed without a safety net and consequently
even more unsupported and vulnerable. Social security has been
replaced by widespread individual insecurity and an increase in social
disruption and distress, and individual suffering has been the result.

The Right and Left Hands of the State

Bourdieu (1998) has written on these large and significant
changes to the nature of the state. He refers to the institutions that have
largely shaped and driven the reforms, that is cabinets, finance
ministries and treasuries, and banks, as the Right Hand of the state.
Those concerned with the public interest and welfare such as
education, social services, public broadcasting, he calls the Left Hand.

The Left Hand, including “family counsellors, youth workers,
rank and file magistrates, and increasingly primary and secondary
school teachers “ (p.2), finds itself confronted with the human
consequences of economic restructuring. Members of the caring
professions increasingly experience themselves as “sent into the front
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line to perform so called social work to compensate for the
inadequacies of the market” (p. 3). Bourdieu contends that the Right
Hand does not know and does not want to know what the Left Hand is
doing, and certainly does not want to pay for its activities. Social
service agencies of all sorts are thus faced with the demand to do more
with less.

The antipathy of the Right Hand to the Left is also graphically
illustrated in the decline of the status of those professions that perform
the work of the Left. Included in this trend has been a decline in
relative salaries for the Left. Bourdieu argues that “the salary granted
is an unequivocal index of the value placed on the work and the
corresponding workers” (p. 3). This decline has been paralleled by an
increase in the prestige and remuneration awarded the Right Hand
professions, all those who work with money rather than people.

The Contradictions of High Modernity: Deregulation and
Low Trust

Another important aspect of economic and social restructuring
also had its impact on teaching and teachers, and indeed education
may be seen as the most extreme case of this trend, the trend to
employ an auditing model of "quality control.”

Popkewitz (2000) noted that educational reform, as with other
contemporary efforts at restructuring, is characterised by both
centralising and decentralising tendencies. Decentralising/deregulation
leads inevitably to potential loss of cetralised control and subsequent
anxiety about maintenance of authority relations andmaintenance of
quality. The phenomenon of the audit has emerged as one attempt to
deal with the contradictions and uncertainty unleashed by these recent
social and economic changes.

Power (1994) in his book on the audit explosion discusses the
expansion of this phenomenon. Originally a financial activity, auditing
now takes a somewhat different form as it pervades other fields such
as the environment, medical practice, and education. Paranthetically
one might add that in a climate where the bottom line is the ultimate
arbiter, the choice of a financial model of quality assurance is not
surprising.

According to Power, audits are designed to provide assurance
and the abatement of risk, along with transparency of action, quality,
value for money, best practice, and freedom from harm. He contends
that the “fad” for auditing arose out of the contradiction that “on the
one hand [there is] the need to extend a traditional hierarchical
command in order to maintain existing structures of authority; on the
other the need to cope with the failure of this style of control, as it
generates risks which are increasingly hard to specify and control”. (p.
6).

The currently favoured model of auditing, Style A — Power
maintains there are other available models — applies across disparate
arenas. Central features of the model include long distance control,
usually by external agencies, quantitative measures, low trust, and ex
post control. These important features are linked. For instance, the
involvement of outside bodies of experts in the oversight of activities
has facilitated a shift in trust from operatives, the performers of
activities, to auditors, those who police performance. Operatives are no
longer to be trusted to do their jobs correctly, efficiently, effectively,
and indeed ethically, but auditors are trusted to ensure that this all
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occurs.

The audit as it is currently conceived comes to shape the
activities it is meant merely to oversee. If, for instance, counting is in
favour, quantity over quality will prevail. If evidence of regulatory
activity is required, regulation will increase and with it the associated
paper work which is its evidence. Popkewitz (2000, p. 18) discussed
how auditing in education systems performs that shaping function: "In
this sense we can think of auditing as a way to 'reason' that has
practical consequences. It shapes the conduct of professionals and
organisations by asking that the standards of performance function as a
technology to evaluate individuals. This is evident in systems of
teacher education that focus on performance outcomes, as well as
certain ways of thinking about students' learning. Auditing, then, is a
knowledge that functions as an active intervention into organisational
life, reshaping activities according to the norms of a fundamentally
'opaque expertise." (Popkewitz, 2000, p. 18)

In the field of education, the audit is epitomised by the British
Office for Standards in Education (OFSTED) system of school
inspections, but each national or state educational system has its own
versions. One of OFSTED's main tasks has been to set up a system of
school inspections, which occur every four years. Results of OFSTED
inspections and national tests of student achievement are used to
construct schools “leagues tables”. These tables are published in the
“Interests” of keeping “consumers' informed”. They also form the
basis of decisions to intervene in schools or change their status,
including the most radical intervention—closing the school down.

Similarly, in the United States, the audit currently takes the form
of state-designed testing programs. Currently most states mandate tests
in some academic subjects and 21 states have plans to rate schools
based on results of these tests. In addition, several districts are looking
at the possibility of linking teachers' promotion and salaries to the
performance of their students on these tests. The National Reading
Panel authorized by the Reading Excellence Act of 1997, recently
issued its findings and has called for the adoption of one particular
approach to teaching beginning reading. (National Reading Panel
Report: http://www.nationalreadingpanel.org/Documents/default.htm)

Consequences for Teachers of Social and Political Change

The International Teacher 2000 Project was launched to
investigate the consequences for teachers and administrators of the
changes to education systems described above. Increasingly, it has
become obvious that the factors that influence teachers' occupational
satisfaction are no longer confined to the microcosm of the school
(Sergiovanni, 1967, following Herzberg, et. al., 1959). Instead the
“Third Domain” (Dinham and Scott, 2000) has a major influence in
determining how teachers feel about their work.

Whereas older models of occupational satisfaction posited two
spheres for discussing satisfaction and dissatisfaction, the actual work
of teaching and the conditions under which work must be performed,
the new theory proposes a three- factor model. The Third Domain,
encompasses factors at the system level, as well as wider social forces.
As Bourdieu would argue, these include the increase in social
disruption and suffering attendant upon economic rationalisation, and
the decrease in respect, recognition and reward given to professions
forming the Left Hand of the state (1998).
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The researchers of the Teacher 2000 team sought to cast their
net wider than an investigation of “teacher stress” and instead set out
to investigate what motivates teachers, and what satisfies and
dissatisfies them about their work. To date over, 3000 teachers in four
countries (Australia, England, New Zealand and the USA) have been
surveyed using parallel forms of a self-report instrument. Results have
been remarkably consistent and have been reported in detail elsewhere
(see Dinham and Scott, 1996; Scott, 1999; Harker et al., 1998, for
completed reports of national phases of the research).

Teachers in all four countries were found to be motivated by a
desire to work with and for people, and to “make a
difference” (Dinham and Scott, 2000) by assisting children and young
people to reach their potential, experience success, and grow into
responsible adults. Teachers everywhere found high satisfaction in this
aspect of their work. In all four countries satisfaction remained high on
a small focused set of “core business” aspects of teaching. This
satisfaction occurred at the personal levels of working directly with
children: experiencing success with pupils/students, working
cooperatively with other members of the education community, and
professional competence/development (Dinham and Scott, 1996;
Scott, 1999; Harker et al., 1998). However, they rated their overall
occupational satisfaction as low, and many find themselves more
dissatisfied later in their careers than when they began teaching.
Levels of dissatisfaction were not uniform across all aspects of the
work, however.

Aspects of teaching associated with school level factors—school
climate, leadership, resources, and reputation—were rated more
ambivalently. Considerable variation was based, not surprisingly, on
the school in which the individual teacher was currently employed.
Aspects of the work that caused teachers dissatisfaction were more
numerous and varied somewhat from country to country and according
to current local issues and problems. As an example, when the
Australian survey was in progress, a long- standing pay dispute, and
previous, unpopular changes to promotion procedures, conflict over
which was still occurring, led to considerable discontent and industrial
unrest, reflected in both the numeric ratings on relevant questionnaire
items and the comments made by teachers (Dinham and Scott, 1996).
For English teachers, the National Curriculum and OFSTED
inspections were major issues, again registered in responses to the
survey (Scott, 1999).

Despite national variations, there was also a core of Third
Domain issues that concerned all teachers regardless of residence.
They included decrease in status and recognition of the profession,
outside interference in and de- professionalisation of teaching, pace
and nature of educational change, and increase in workload. Mean
ratings on items concerned with these issues were universally low, and
observations about enforced change increased outside interference in
education, increased “non-core” workload, and low pay and status
formed the majority of comments on open—ended sections of the
questionnaire.

Previous publications have explored the quantitative measures
of discontent including the development of the scales used to assess
satisfaction and dissatisfaction with facets of teaching and its context
(Scott, Dinham and Brooks, 1999). This paper will focus on the
participants' own words used to describe their experience of teaching
in an era of profound and enforced social and educational change.
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In Teachers' Own Words

In this section we use the teachers' own words to illustrate and
support the points we have made, above. We have left the teachers'
choice of words and modes of expression in the forms we received
them.

The satisfactions of teaching

The main satisfiers of teaching are well known and have been
documented by many researchers. As we note above these are the
satisfaction of working with children and seeing them achieve,
working collaboratively with other members of the education
community, and achieving personal professional growth. Teachers in
this study have continued to confirm these areas as satisfiers.

Working with and assisting others. A major and universal
satisfier is the opportunity to work with children and with other
members of the educational community. Teachers from all countries
listed this aspect as a main source of satisfaction.

I enjoy children and being with children. I find being a
team member satisfying, working towards achieving goals
together. NZ classroom teacher, 53.

I enjoy working with children I enjoy helping people. I
enjoy working with Teachers College students. NZ
classroom teacher, 48.

Joy of seeing children progress. Relationships with
parents. Teamwork as a result of collaborative planning.
UK head teacher, 46.

Contact with children. UK, head of dept, 39.

Team work of the staff. Working with other head teachers.
UK, head teacher, 51.

I have a dynamic coordinator of special ed (my dept). A
lot of good things are being done for our department and
our spec. ed students. She is definitely a child advocate.
The morale is high and we feel like a family (we were
very close and communicated a lot) everyone knows what
is going on and issues that come up can be discussed
freely. USA, specialist teacher. 25.

Professional efficacy and making a difference. A supreme
satisfaction of teaching was the opportunity to “make a difference”,
contribute to a young person's development, and to see the results of
that contribution. This for many or most teachers IS teaching and the
externally imposed demands for assessment, record keeping, and
accountability are in comparison “nonsense”. They interfere with
teaching, or to quote an NZ teacher, change it to “being an accountant
and not an educator”.
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I enjoy making a difference to people's lives. UK, head
teacher, 46.

Teaching was a career path that I chose so that I would be
able to help people and hopefully enable them to achieve
the best that they can for themselves. Working in what is
considered a "disadvantaged" school, doesn't bother me at
all, in fact the challenge is more rewarding. Aust
classroom teacher, 22.

Evidence of learning and creativity. Pupils growing up
and turning out all right after all. UK, head of dept, 49.

Satisfaction comes...when you can sit down at a break and
say you've taught a lesson well (emphasis in original). NZ
classroom teacher, 37.

Knowing my class is happy to be at school. Giving a
boost of confidence or highlighting a child's achievement
who does not normally do well. NZ classroom teacher, 36.

I love to watch the growth in my students as they
experience success throughout their educational
endeavours. It pleases me to my very soul that [ am able
to help a child become an independent learner. It's like
being a parent a multitude of times each year . . .I love it!
USA classroom teacher.

I teach because I love to work with students and
experience the 'high' that comes from watching them
achieve success with my help. It is the one driving force
that keeps me in the profession. USA, classroom teacher,
43.

I love feeling I have really helped and inspired someone. I
enjoy planning my lessons and seeing kids succeed. USA,
classroom teacher. 53

Professional challenge and growth.Teachers from all countries
commented on aspects of teaching work that allowed for both the
utilisation of personal qualities such as flexibility, creativity and the
ability to respond well to challenge and the opportunity to continue to
grow and develop as an individual.

The scope for being creative, improvising and exploring
different ways to teach/meet students' needs. That every
day is different- bringing new surprises/challenges. The
classroom is a very vibrant place to be. NZ classroom
teacher, 30.

I like teaching because it allows me to continue to learn
and grow in many ways. USA classroom teacher, 58.

The adventure of learning—both pupils and teacher. UK,
specialist, 52.
85
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Creativity of producing teaching materials. UK, classroom
teacher, 29.

The joy of overcoming difficulties. UK classroom teacher,

I think to be a good and successful teacher you need to be
able to make your own decisions, devise your own
philosophy and keep yourself motivated and buoyant.
Aust classroom teacher, 50.

Dissatisfiers: Dealing with the social consequences of change

To those on the inside, the teachers and adminstrators
themselves, the pressures to which teaching has been subject as a
profession may feel unique. An exploration of the nature of current
social change, however, makes it clear that these demands are
manifestations of tendencies in the larger society. Teaching may thus
be seen as a case study of the effects of these tendencies on professions
of the Left Hand. The Teacher 2000 Project marks the first time the
pressures from the education system and societal levels have been
documented and fully recognized.

The effects of social disruption. As discussed above, Bourdieu
has noted that the many consequences of the international waves of
change and restructuring are frequently characterised by an increase in
unemployment, material inequality, and a variety of ills that flow from
them. Professionals who form the Left Hand of the state deal with the
consequences of these ills for individuals, families, and communities.
There are at least two major aspects of how this expansion of
responsibilities has negatively affected teachers' occupational
satisfaction:

1. Dealing with social disruption has widened the scope of
teachers' work to make teachers, in the words of one NZ
practitioner “counsellors, social workers, nurses”, and in an
Australian teacher's “bouncer, child counsellor, animal trainer,
army sergeant, school nurse, megaphone (not the operator the
actual machine)®. The increase in work has both an indirect -
“kids are so needy these days”, to use one US teacher's words-
and a direct cause as schools have become increasingly seen as
the appropriate agencies to deal with a large and proliferating
array of social problems.

2. Seeing the harm done to individuals is in itself an affront to
many members of a profession dedicated to nurturing
individuals and seeing them do well.

Teachers from all countries commented on both aspects, the
increase to their own responsibilities, and the pain and frustration of
seeing children's life chances compromised by social circumstances.

I am interested and always have been in teaching my
subjects, but I find it almost always a struggle battling
with students' lack of real interest and maturation as well
as general and severe behaviour problems associated with
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the above reasons or due to welfare problems. Teachers
cannot do all things: teach, counsel, and to perform
administrative duties (which are always on the increase)
and counselling or reprimanding. Severely influence
teacher satisfaction. Aust classroom teacher, 55.

Poor family backgrounds—Iack of experiences, language,
attendance at school, physical/emotional abuse, all factors
which severely affects children's progress. NZ, specialist
reading teachers, 41.

We are now expected to deal with barriers to learning by
contacting health and social services, getting more
involved in what goes on in the child's life outside school.
NZ classroom teacher, 30.

What the survey does not bring up is the type of students
we must face (unlike the classrooms of yesteryear). Terms
like BD, LD, ADD, ADHD, IEP, etc, make me feel I
deserve a psychologist's salary instead. USA classroom
teacher, 48.

Lack of sufficient number of counselors — kids are very
"needy"” today. Social workers are scarce in the city,
county and usually ineffective. USA classroom teacher,
55.

Teachers are always addressing student and parent
welfare. Very little is ever done for teacher welfare.
Teachers are holding society together but if in-servicing
money etc is not forthcoming for teacher welfare, there
will be a breakdown in the education system. Aust
classroom teacher, 30.

The tendency of the Right Hand of the state to cut back on
funding in areas of social need (while demanding more) has resulted in
growing teacher dissatisfaction due to the compromises it forces in
education, as well as the damage wrought elsewhere in society which
it expects schools and teachers to rectify.

Lack of funds to help all children. NZ classroom teacher,
44,

Lack of up-to-date resources, particularly for special
needs children. NZ, specialist, 44.

No money appears to be available for children who
desperately need help. UK classroom teacher, 42.

Student welfare is another big problem area. There is not
enough support for students with severe psychological and
behavioural difficulties. Before one can contemplate
special placement (as scarce as hens' eggs) the fellow
students and staff often are put under enormous stress.
Children should not have to put up with these students in
great need to the detriment of their health and education.
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Conversely we must provide for the students who are
reacting to other impossible home situations. Aust
classroom teacher, 49.

Erosion of professionalism. Erosion of professionalism also has
at least two aspects:

1. Lowering of the status of and respect for the profession,
symbolised for many teachers by the relatively low pay the work
is awarded.

2. Erosion of the scope for exercising professional judgement,
independence, and competence and of the time to do “real
teaching”.

The lack of trust in the professionalism of teachers and anxiety
about national educational standards have led to a policing mentality
among administrators, a tendency noted across many domains in the
widespread move towards the adopting of Style-A auditing. The
consequence has been an anxiousness to standardise and document all
aspects of the work, lest quality be compromised by leaving too much
to the judgement of practitioners. The introduction of many more
reporting and documenting requirements, as well as the standardisation
of many aspects of teaching, contributes both to the much noted
increase in overall work load and to the erosion of the sorts of
pleasures of the job described above, i.e., flexibility, challenge,
creativity, working with and for people. These two facets of the
erosion of professionalism, increased work and decreased respect,
were summed up by one NZ teacher as “constant demands and
negative comments”.

Status, criticism, recognition and salary.

Teachers need to be respected by other teachers, parents,
students and the whole wide world. Respect and money!
USA classroom teacher, 48

Teaching isn't like it used to be and the money isn't worth
the abuse we cop day in day out. Aust classroom teacher,
32.

The status of teachers must be raised in regard to their
place and respect in society. In order to effectively
educate and care for children we must be respected, have
status and held in HIGH esteem. Raise salaries —it's a
start. USA classroom teacher, 49.

Lack of recognition for experience and skills, constant
denigration of skilled staff. UK, classroom teacher, 40.

I also feel considerably underpaid. There are few perks to
the job, if any. When I compare myself and people in
industry I feel particularly cross, especially since I am
better qualified than many of them. I feel that unless
people are really committed then they should not enter the
teaching profession these days. UK classroom teacher, 39.

88 10/29/01
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The press always seems to be hammering teachers. UK
classroom teacher, 49.

Total lack of respect for teachers. NZ, classroom teacher,
52.

Lack of pay parity, poor salary. NZ, specialist, 44.

Issue of teacher status/parent—community relations and
media perceptions seem to me to be key inter-related
issues. Balance of good community relations seems to be
slipping away - schools subsequently have been under a
lot of parent criticism. Aust classroom teacher, 49.

Over the last 6 years I have become less satisfied with my
chosen career due to the ever-increasing workload, never
ending changes huge responsibilities, and constant media
bashing. I paid my way through 8 years of study, bought
many excellent resources, and have given up my health
and quality of life to receive very little recognition or
thanks. Aust classroom teacher, 28.

Erosion of professionalism/professional practice, increased
paperwork. The flip side of the erosion of professionalism for many or
most teachers is the increasing intrusion and interference by those
education administrators, politicians, the press, school governors who
know “naff all” about teaching, to quote an English head teacher.

Teachers gain little respect...I feel more like a slave than
an educator. Aust, classroom teacher, 27.

Erosion of professionalism—we are completely
emasculated by the national Curriculum/OFSTED/targets.
UK head of dept.

Schools become the "meat in the sandwich" during

elections. Politicians use Education as a political football. -
Those in power beat their chests about "reforms" they

have achieved and those wanting power assault us with

what they will do to make teachers work more efficiently

and produce improved student outcomes. To listen to their

drivel on the TV and radio an ordinary person would think

that teachers totally lack intelligence and the professional

will to direct their own activities towards improved

outcomes for the students. Aust, classroom teacher, 36.

Teachers feel disillusioned with teaching because the DSE
[Department of School Education, now the Department of
Education and Training] shows lack of leadership. They
are only interested in cost cutting measures. They bring in
changes without any consultation with the people that
matter - the teachers. They are out of touch with reality.
Aust classroom teacher, 42.

Rubrics must be made for every assignment, teacher
judgement not valid. [leaving teaching] I will really miss
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the children and TEACHING (which I believe I am not
being allowed to do with all this NONSENSE- "show a
rubric for everything you display" ... "show how this
lesson teaches a MAP skill" [state mandated test]. USA
classroom teacher, 50.

I found over the years the amount of preparation and
documentation and accountability and paper work has
increased until I find I must consciously say that is all I'm
going to do tonight/this weekend - as I must spend time
with my family and friends. Aust classroom teacher, 41.

Unrealistic expectations of top administration. Increased
load of meaningless paper work. I feel that education in
general and my district in particular is responsive to
"trends" in education. Whatever is the latest issue
becomes our focus. I feel that our top-level administrators
are very out of touch with what goes on in the classroom
on a daily basis. I don't think my principal or
superintendent could survive a week in my job. But they
are constantly pushing for what they perceive as
improvement, while only making my job harder.
Classroom teachers are bombarded with paper work. We
spend so much time on useless paperwork that planning,
evaluating, and teaching time are seriously impacted.
USA classroom teacher, 49.

Spending time on things that have no benefit to the
children I teach and are not important to me apart from
keeping my job. NZ classroom teacher, 27

Shocking admin work, copious assessment etc details. NZ
classroom teacher, 50.

Paperwork—the endless evaluation/appraisal that no one
else is interested in reading but which must be filed. NZ,
classroom teacher.

A parent of a child I taught 9 years ago has just told me
that her child has just been accepted for King's College,
Cambridge to study medicine, and thanked me for my
ability to develop and encourage his interest in science
and maths. This was just pre National Curriculum, and pre
all the 1001 "new" initiatives. A moral here, I think. I no
longer have the time to do the same. UK Dept Head, 50

I can't help but feeling as a person who is prepared to
give/care (and I generally think most teachers are like
this) that I am being “used" by the system employing me,
because each year I seem to be giving a little more (at the
expense of my family and personal hobbies, etc). Aust,
classroom teacher, 28.

I am convinced that the 60/70 hours per week required to
do "my job"- in the holidays too, has been a significant
factor in my illnesses. Over the last few years I have also
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suffered 2 serious episodes in which a key factor is the
overbearing and never easing demands of the Principal's
role. Aust principal, 54.

Quotes from UK teachers summed up well the ways that these
various pressures are eroding some of the core satisfiers of teaching
(viz,. facilitating student achievement, helping others, and one's
professional growth) with professional autonomy and judgement being
replaced by machine-like routines:

I am very concerned at the increased stress levels being
experienced by teachers. I joined this profession 24 years
ago and felt I contributed more to children's education
because I had time to relate to the children I taught. Now I
am under so much pressure to reach standards I have little
time to really talk to the pupils. I feel more like a machine
as the years go by with little time for reflection. UK
classroom teacher, 46.

Teachers feel like puppets; other people pull our strings.
There is little vision left in the teaching profession - it's
been weeded out over the last 10 years (and is still being
weeded out). UK classroom teacher.

In addition to the emphasis on external assessment and
standardised testing compromising the opportunity for professional
practice, teachers also feared that it would distort the entire
educational enterprise

I greatly fear that the net effect of this standards
movement is an increase in the gap between the learned
and unlearned, and the subsequent "lowering of the bar,"
which is the last thing we said we would ever consider,
and the first thing that my district thought about (but, did
NOT do), when they received back the latest round of
writing scores. USA classroom teacher,

There is too much teaching of programs rather than
teaching of children in our district. The goal of education
should not be to look good but to do whatever it takes to
reach all students. If we did that, looking good would take
care of itself. USA classroom teacher.

Erosion of Professional Relationships. Attempts to change the
way schools are managed has had unfortunate consequences for
collegial relations, and more so in those countries, notably Britain,
where these have been the most far-reaching. Emphasis on a more
managerial style for head teachers (principals) and the devolving to
them of more discretion—and responsibility—over matters such as
pay and promotion has frequently disrupted within-school relations.
The requirement that principals implement changes that neither they
nor their staff support has also had deleterious effects.

As a bit of idealistic "old timer" very disappointed in new
ethos of self-promotion, point-scoring, impressing others.
Not as much openness, collegiality, sharing as when I
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began. Some new principals seem to see themselves as
CEOs managers, etc. Replaced at higher levels of D.S.E.,
senior officers flit from position to position. Where is the
accumulated body of knowledge and experience?
Dissipated in manageralism?? Aust, classroom teacher,
49.

Heads of schools playing one staff member off against the
other. NZ classroom teacher, 39.

Today's schools allow more room for personality
clashes—you only get on by the word of others and not
your ability, or potential. NZ, classroom teacher, 41.

Head Teachers have no incentive to listen to staff. Greater
Head Teacher powers make it impossible for teaching
staff to have a professional voice. UK classroom teacher,
30.

The philosophy and practices of teaching have changed
markedly from being collegiate and cooperative to be
divisive and competitive. The principal has created a
culture of distrust and rivalry between teachers and
faculties. Many teachers are now perceiving undermining
of their colleagues, plagiarizing programs, stealing
resources as a means to get on with their careers. Aust
classroom teacher, 35.

Being required to implement changes in which I don't
believe with a staff who also disagree with them is not
motivating. Knowing that the doubts I and many of my
colleagues have will be dismissed as cynical, progressive
(which I am not) or a pathetic justification of failure,
undermines my professionalism and educational
experience. UK head teacher, 48.

Decision-making is limited to executive staff in the
school.

Opportunities are limited to executive staff. Aust
classroom teacher, 32.

Conclusions

A consideration of teaching and its discontents may be seen as a
case study of the effects of the current dominance of the Right Hand
on professions of the Left. That is, a study of teachers' views of their
occupation clearly shows the consequences for professions that deal
with persons and their welfare in a climate where the bottom line has
come to dictate the shape and nature of institutions and the relations of
individuals to these and to each other.

Teachers everywhere enter the profession to serve children.
While they are, in general, pleased with their choice of career as it
relates to working directly with children who are willing to participate
and learn, outside forces have intervened to prevent teachers from
performing their jobs as they perceive them. The result has been a
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major decline in professional satisfaction. The increasing economic
and social problems that teachers confront, combined with the efforts
to have educational systems provide solutions for those problems, has
led to an increase in the everyday work of teachers and its complexity.

Students who are extremely emotionally and socially needy and
who have serious self-discipline problems increase the pastoral
demands of teaching. In addition, the expansion of external assessment
requires the production of more written documents in greater detail,
causing the increase in paperwork of which teachers complain. As
Bourdieu predicts would be the case, teaching has also suffered a
decline in respect and status, combined with reduced salary and
resources available with which to do its work.

We would therefore contend that the profound dissatisfaction
expressed by teachers in all four countries is caused by the concurrent
juxtaposition of and antithetical nature of two major factors:

1. Motivation to enter teaching. Teachers are motivated by
altruism and activism in the sense of a desire to make a
difference by aiding individual children. Teaching is an activity
of the Left Hand, the welfare arm, of the state, and as such deals
with the consequences of social change/disruption wrought by
the Right Hand. It also attracts the antipathy of the Right Hand
as reflected in its decline in pay, status, and recognition.

2. The issue of control. Growing attempts to control the process of
teaching in order to control its output supposedly to benefit the
nation economically have increasingly taken the form of attacks
on teacher professionalism. This has led to a decline in the
opportunity to experience satisfaction with one's own
professional activity and ensuing erosion of overall satisfaction.

The melancholy conclusion to be drawn from this argument is
that teaching is not and cannot be quarantined from the social context
in which it is embedded. No amount of positive thinking or number of
ringing admonitions can alter the effects on the profession of the
general, profound decline in respect for and trust of those do people
work. Similarly, working smarter or any number of other fashionable
solutions cannot ameliorate the “intensification” (Hargreaves, 1994) of
the work of teaching attendant upon these changes. What is required is
a wider perspective on the nature and the enormity of the social
changes that manifest at the “chalk face” in the patterns of discontent
the voices of our participants reveal.

Note

The research reported here was supported by grants from UWS
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La formacion de posgrado en las ciencias sociales
argentinas: oportunidades y restricciones para la
innovacion

Ana M. Garcia de Fanelli
Centro de Estudios de Estado y Sociedad

Consejo Nacional de
Investigaciones Cientificas y Tecnolégicas

Buenos Aires, Argentina

Resumen

El articulo analiza las principales caracteristicas de los
programas de maestria en ciencias sociales en la
Argentina y evaltia en qué medida éstos se constituyen en
una estrategia innovadora frente a un entorno institucional
que opone fuertes restricciones al cambio. La
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investigacion se basa en un estudio de diecinueve casos de
maestrias de ciencias sociales en universidades publicas y
privadas, contando ademas con informacion cuantitativa
de aquellas que solicitaron acreditacion en la CONEAU
(Comision Nacional de Evaluacion y Acreditacion
Universitaria) en 1998. Los programas son analizados en
términos de sus objetivos, insumos, procesos y productos.
El trabajo concluye examinando las restricciones que
limitan un desarrollo adecuado de los posgrados
académicos y profesionales en el campo de la ciencias
sociales.

Abstract

The article describes the main features of Argentine Social
Science Masters programs and evaluates the extent to
which they are developing innovative strategies in the
present conservative institutional context. The research
was based on nineteen case studies of Masters in public
and private universities. Quantitative data were also
gathered from those Masters that were accredited by the
National Commission of Evaluation and Accreditation
(CONEAU). All these data are analyzed in terms of the
program's objectives, inputs, processing and output
indicators. The paper concludes with an analysis of the
restrictions that limit the suitable development of
academic and professional postgraduate courses in
Argentina.

1. Introduccion

En el contexto de la expansion de la matricula de los estudios de grado
y de crecimiento y diferenciacion institucional, los cursos de maestria
ingresaron a escena en la Argentina en los afios ochenta, irrumpiendo
en el molde tradicional europeo de licenciaturas de larga duracién y
doctorados escasamente estructurados y desarrollados, prosperando
con mayor rapidez y entusiasmo en las ciencias sociales. Teniendo por

referencia este proceso expansivo, se llevo a cabo en el CEDES! una
investigacion sobre las maestrias de ciencias sociales, teniendo como
fuentes la base de datos provista por la Comisién Nacional de
Evaluacién y Acreditacion (CONEAU), instancia que acredita
obligatoriamente al conjunto de los posgrados y la realizacion de

diecinueve estudios de caso en universidades publicas y privadas2

Ademas de caracterizar descriptivamente el universo bajo analisis, ha
sido el principal interés de esta investigacion evaluar en qué medida
estos nuevos programas de posgrado se constituyen en una estrategia
innovadora frente a un entorno institucional conservador, que opone
fuertes restricciones al cambio. Esta empresa innovadora estd, empero,
condicionada externa e internamente para alcanzar con éxito su
propdsito. En primer lugar, existen restricciones importantes en la
disponibilidad de recursos humanos (docentes con credenciales de
posgrado, grupos consolidados de investigacion, actividades de
tutoria), financieros (fondos institucionales para la actividad de
posgrado y para la realizacién de proyectos de investigacion, becas,
bibliotecas) y fisicos (disponibilidad de infraestructuras y equipos).
En segundo lugar, las condiciones internas a la institucion (las
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universidades) y a las unidades académicas (las facultades, los
departamentos) conforman un marco organizacional con escasa
capacidad de procesar sin conflictos cambios en la estructura de
funcionamiento y en la gestion. En general, las universidades
latinoamericanas tienen graves dificultades para encauzar las
demandas de innovacion que se generan en las bases disciplinarias.
Finalmente, el marco regulatorio generado por las politicas
gubernamentales no siempre produce las sefiales apropiadas para
acompafiar estos cambios innovadores, impidiendo la consolidacion de
nuevas practicas de ensefianza e investigacion.

Pensar en mecanismos innovadores en el nivel de posgrado supone
adentrarnos en distintos modelos posibles de producir conocimiento y
de capacitar a las futuras generaciones en esta actividad. La vision de
la ciencia tradicional y sus mecanismos de organizacion,
financiamiento y evaluacion es ya muy estrecha para abarcar la
complejidad de los programas y funciones que brinda la formacion
avanzada en la educacion superior. Desde esta perspectiva, hemos
delineado un marco analitico que nos permitiera reflexionar sobre la
diversidad hoy reinante y que guiara nuestra lectura de los casos y del
material recopilado. Es por ello que, previo al anélisis de la
informacién que surge de la investigacion, brindaremos una primera
reflexion tedrica sobre esta cuestion.

2. Condiciones ideales de funcionamiento de los posgrados
académicos y aplicados

Una tension claramente presente en los modelos de posgrado de la
Argentina, expresada tanto en los objetivos y organizacion de los
programas como en la evaluacion de la calidad de los mismos, es la
que se presenta entre el modelo de posgrado académico y el modelo
aplicado. Es claro que cada uno de estos modelos requiere de
condiciones externas e internas de funcionamiento para lograr el éxito
en la prosecucion de los objetivos de los programas y para encauzar
innovadoramente esta oferta. Un camino para analizar estas
condiciones es utilizando los esquemas conceptuales que se esbozan
en trabajos como los de Clark (1993 y 1995), Conrad et al. (1993) y
Gibbons (1998).

Tanto Clark como Conrad analizan los estudios de nivel de posgrado,
centrandose, el primero, en las condiciones externas € internas que
favorecen la integracion entre investigacion, docencia y aprendizaje.
En otras palabras, Clark sera quién asuma la defensa del modelo
académico o de la ciencia tradicional (también llamada modalidad 1
del conocimiento por Gibbons). Por su parte, Conrad, en respuesta a la
fuerza arrolladora de la demanda de las maestrias profesionales, ira
delineando ciertas condiciones innovadoras dentro de lo que
podriamos llamar el posgrado aplicado. La vision de Gibbons es a la
vez mas general e integradora de ambos enfoques. Si bien su
preocupacion no son los estudios de posgrado sino las nuevas
modalidades de produccion y distribucién del conocimiento asi como
los cambios organizacionales que las mismas demandan, arroja
también luz sobre el desarrollo futuro de los posgrados. En éstos, el
eje no sera la produccion y la formacion dentro del marco de las
disciplinas ni una visién estrecha de corte profesional, sino el contexto
de aplicacion o de resolucion de problemas (lo que Gibbons denomina
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"modalidad 2" de produccion de conocimiento). A partir de los
trabajos de Conrad y Gibbons es posible, entonces, delinear algunas
condiciones externas e internas al funcionamiento de los posgrados
aplicados que resultan diferentes a aquellas pensadas dentro del
enfoque de Clark para el modelo académico. Realizando un paralelo
con la idea de Clark del nexo investigacién-docencia-aprendizaje,
diremos que este nuevo modelo, esbozado implicitamente en el trabajo
de Conrad y mas abiertamente en el de Gibbons busca la integracion
entre la resolucion de problemas o aplicacion, la docencia y el
aprendizaje. Seguidamente brindaremos una sintesis de los principales
aportes de estos autores que seran de utilidad para el andlisis de
nuestro objeto de estudio.

2.1. Fuerzas de fragmentacion e integracion del nexo
investigacion-docencia-aprendizaje

En una de sus ultimas obras, Clark (1995) analiza las principales
experiencias internacionales de estudios de posgrado, para
desarrollar—a partir de dicho estudio—un conjunto de categorias
analiticas apropiadas para identificar y explicar la presencia de un
nexo “virtuoso” entre investigacion, enseflanza y aprendizaje. La
integracion de estos tres planos de acciones se alcanza gracias a ciertas
condiciones externas (en el plano de la organizacion de los sistemas de
educacion superior) e internas (en el nivel de la institucion
universitaria y sus unidades operativas, tales como los departamentos).
Sin embargo, si bien a los ojos de Clark este nexo “virtuoso” encuentra
su modelo ejemplar en las graduate schools de las universidades de
investigacion norteamericanas, en general el nexo es amenazado
permanentemente por fuerzas de fragmentacién. Las cuatro tendencias
que contribuyen a separar la actividad de investigacion y la educacion
universitaria en los niveles avanzados son: la masificacion de la
educacion superior, la creciente demanda de expertos profesionales
para el mercado de trabajo, la brecha entre el conocimiento de frontera
y el conocimiento codificado, pasible de ser ensefiado en la
universidad, y el aumento de la supervision y control de los gobiernos.
Estos factores promueven el corrimiento en algunos casos hacia la
investigacion (research drift) y en otros hacia la ensefianza (feaching
drift), aislando una de otra labor. Se da entonces el caso de
investigadores que se dedican exclusivamente a esta actividad en
laboratorios, centros de investigacion, instituciones del gobierno o de
la industria; docentes que enseflan sin incorporar los nuevos avances
que se logran en el campo de la investigacion y alumnos que se forman
sin contacto con la préctica cientifica.

El vertiginoso crecimiento de la matricula en el nivel superior ha
propiciado la expansion del sistema y con ella su diferenciacion
institucional, favoreciendo el surgimiento de instituciones de
educacion superior s6lo dedicadas a la ensefianza. El sistema se torna
entonces cada vez mas “postsecundario” y menos ‘“superior”. Esto no
sélo tiene lugar en el nivel del grado sino que se extiende a la
educacién més avanzada. En el nivel del posgrado esto se manifiesta
en el crecimiento de aquellos programas que tienen menor sustento en
la actividad de investigacion como es el caso de las maestrias. En
Estados Unidos se otorgaron en 1994 387 mil titulos de maestria, el 84
por ciento de los cuales correspondia a aquellas de corte profesional,
siendo las mas importantes las maestrias en negocios (MBA) y
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educacion (para los docentes), y 41 mil titulos de doctorado (LaPidus,
1997).

Por su parte, la cada vez mayor especializacion de los temas de
investigacion demanda una creciente concentracion de fondos, equipos
y personal especializado que es dificil de retener en los espacios
tradicionales de docencia y aprendizaje. En aquellos casos en que estas
unidades se ubican en las universidades, lo mas probable es que sus
integrantes estén exceptuados de realizar actividades docentes. En gran
parte de los paises analizados por Clark, la investigacion se ha
expandido por fuera de las universidades, en organismos publicos,
militares, industriales e instituciones sin fines de lucro.

Finalmente, la separacion del financiamiento de la ensefianza y de la
investigacion impulsada en los ultimos tiempos por los gobiernos es
un elemento adicional que propicia la separaciéon del nexo. Por un
lado, los gobiernos buscan disminuir el costo de los graduados
universitarios fomentando la expansion de instituciones volcadas mas
centralmente a la ensefianza que a la investigacion. Por el otro, los
fondos de investigacion se distribuyen segun mecanismos

3

competitivos reforzando el efecto Mateo: se les da mas a los mejores”.
Un ejemplo de ello es el caso del Reino Unido.

En sintesis, los sistemas nacionales de educacion superior, sujetos a
una fuerte demanda social y con recursos publicos que no crecen a la
par, invierten en instituciones dominadas por la ensefianza, en los
niveles iniciales mas masivos y en programas de posgrado no
orientados hacia la investigacion. La hipétesis de Clark es que estos
son procesos sin retorno. A pesar de ello, considera que es posible
constatar la presencia de condiciones que tiendan a contrarrestar estas
fuerzas disgregadoras del nexo investigacion-docencia-aprendizaje.
Las condiciones que propician, segun Clark, la integracion del nexo
son tanto externas como internas a las universidades. Distingue asi tres
niveles de condiciones propiciatorias: en el nivel del sistema nacional
de educacién superior, en la organizacién de la institucion universitaria
y en la unidad de ejecucion o unidad operativa (departamento).

En el plano externo, en primer lugar, la diferenciacion de instituciones
permite resguardar un espacio donde este nexo es posible. En palabras
de Clark:

Si un sistema moderno de educacién superior ha de dar
sustento y proteccion a la integracion de la investigacion
con la docencia y el aprendizaje, debera en el nivel macro
desarrollar una concentracion institucional del nexo. Si se
difunde entre todas las instituciones, el nexo se tornara
muy costoso, con fondos insuficientes en el nivel de las
unidades, y debilitado por la difusion. (Clark, 1995, pp.
214-215, nuestra traduccion)

Una segunda condicion que favorece en el plano de las condiciones
externas el fortalecimiento del nexo es la presencia de competencia
entre instituciones y programas. La administracion descentralizada del
financiamiento lleva a la competencia entre programas e instituciones
por lograr obtener fondos para su unidad. A diferencia de la
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competencia en el plano empresarial donde el objetivo es maximizar la
ganancia, en el ambito de la educacion superior la competencia se da
en el plano de la reputacion. Esta descansa a su vez en disponer de
investigadores de alto nivel académico. La posibilidad de atraer dicho
personal depende de poder mantener condiciones de trabajo adecuadas
para éste. Estas condiciones y un personal de alto nivel conducen a un
aumento de la productividad en la investigacidn, lo cual resulta en que
la institucion sea un iman para la investigacion y la capacitacion de los
estudiantes mas talentosos. Una vez que la reputacion se ha
establecido, ésta es el principal activo del que dispone la institucion
universitaria.

La tercera condicion en el plano del sistema es la presencia de una
ideologia de la unidad del nexo. Esta creencia descansa en el ideal
humboltiano de “educacion a través de la ciencia” donde en ambitos
institucionales tales como el laboratorio o el seminario de
investigacion, docentes y alumnos entran en una relacion intima de
mentor y aprendiz, instancia en la cual no sélo se transmite
conocimiento tangible sino también tacito sobre la practica de
investigacion.

La ultima condicion integrativa es el mecanismo de financiamiento.
La separacion del financiamiento de la ensefianza y la investigacion
conduce, en ultima instancia, al corrimiento hacia la ensefianza o
hacia la investigacion. Por tanto, lo mejor es que las universidades
perciban el aporte publico a través de un subsidio global, siendo la
propia institucion la que redistribuye los fondos entre ensefianza e
investigacion.

En el plano de la universidad, tres elementos ayudan a la integracion
del nexo: 1) la diferenciacion de la ensefianza de grado de la ensefianza
de posgrado a través de una estructura organizacional particular: la
escuela de posgrado; 2) la autonomia en la actividad de investigacion,
gracias a la diversificacion de las fuentes de financiamiento y la
presencia de subsidios cruzados entre el grado y el posgrado y 3) la
competitividad alcanzada por la ocupacion de nichos, por la escala y el
alcance de los estudios de posgrado.

El ultimo componente esencial para que el nexo entre investigacion-
docencia-aprendizaje sea viable es la presencia de ciertas condiciones
en la unidad operativa o ejecutiva. Nuevamente el modelo
norteamericano de la organizacion departamental resulta el &mbito mas
propicio, segiin Clark, para que un grupo de docentes - investigadores
transmita no sélo conocimiento tangible a sus alumnos sino también el
conocimiento tacito necesario para embarcarlos en la actividad de
investigacion. El departamento académico deviene el ambito adecuado
para fusionar el grupo de ensefianza y el grupo de investigacion. A lo
largo de un periodo de cuatro afios (si llevan adelante estudios de
doctorado) los estudiantes estan expuestos a este conocimiento tacito
asi como también a informacidén y técnicas transmitidas por los
docentes. Mientras que la organizacién departamental hace posible la
transmision del conocimiento tangible, el grupo de investigacién es el
principal vehiculo para la socializacion del conocimiento tacito.

La fuerza del modelo de la escuela de posgrado norteamericana para
garantizar la presencia de este nexo ha llevado a su difusion en el
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plano internacional. A principios de los afios noventa se comenzaron a
crear escuelas de posgrado en el Reino Unido, Holanda, Alemania
(Burgess, 1997) y son el modelo implicito de muchos posgrados
latinoamericanos.

Como es posible apreciar, en las mismas fuerzas fragmentadoras se
hallan implicitamente los caminos para alcanzar la integracidon.

2.2. Hacia un modelo alternativo de produccion del conocimiento:
el nexo entre resolucion de problemas —docencia - aprendizaje

Si bien el esquema conceptual que elabora Clark es un buen punto de
partida para evaluar las condiciones que hacen posible la tan deseada
integracion entre la investigacion, la docencia y el aprendizaje, es
limitado si se busca también examinar los requisitos para que la
abundante oferta hoy existente, orientada hacia la capacitacion y
formacion aplicada para el sector publico y el privado sea de calidad,
eficiente y pertinente. Tal como lo destacan Conrad et al (1993), el
“silencioso éxito” del posgrado norteamericano se expresa en una
proliferacion de programas, alumnos y graduados en estas
orientaciones profesionales. Por el contrario, las maestrias vinculadas
mas intimamente con la investigacion son consideradas o bien s6lo un
estadio previo hacia el doctorado o, en el peor de los casos, un premio
consuelo para aquellos que no han logrado completar con éxito el mas
alto nivel.

Si tenemos en cuenta que la mayor parte de los graduados en el nivel
del posgrado no se van a desempeiiar en tareas de docencia e
investigacion dentro del sistema de educacidn superior sino que lo
haran en otras instituciones del sector publico y privado, seria
esperable que las condiciones propiciatorias de un nexo virtuoso entre
el saber aplicado, la docencia y el aprendizaje fueran diferentes de
aquellas que son exitosas para el posgrado académico tradicional. El
conocimiento tangible y tacito transmitido a través de los posgrados
deberia responder a esta situacion. Esta es una realidad incluso para
algunos graduados del nivel de doctorado.

El modelo tradicional anglosajon de master vinculado conel Ph.D.y,
por tanto, con la investigacién, se contrapone también con el nuevo
modelo—mas profesional y aplicado—en el perfil de sus estudiantes.
Cada vez mas los estudiantes de posgrado son adultos con edades
superiores a los 30 afios y con dedicacion parcial al estudio. En estos
programas, se enfatiza la practica mas que la teoria, la adquisicién de
destrezas, mas que la investigacion, y el entrenamiento mas que el
trabajo académico (Conrad et al, 1993).

Este modelo de maestria fue acompafiado por el uso de nuevas
tecnologias de ensefianza y por formatos no tradicionales en la
organizacion de los cursos. En 1987 en los Estados Unidos, por
ejemplo, cerca del 70 por ciento de los titulos de maestria otorgados no
requirieron la realizacion de tesis (Conrad et al, 1993). Del trabajo de
campo realizado por el estudio de Conrad et alsurge también como
relevante la presencia de un cuerpo de profesores donde se incluyen
profesionales con experiencia especialmente en el mercado de trabajo,
actividades de ensefianza-aprendizaje participativas y con practicas en
los ambitos laborales donde se desempeiiaran los graduados (practicas
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en laboratorios, trabajos de campo, pasantias en organismos del sector
publico y privado, etc.), adecuados sistemas de recompensas para los
docentes, orientados a premiar la actividad desarrollada en estos
posgrados y mecanismos de asistencia econdmica a los estudiantes de
tiempo parcial. Estas condiciones se alejan en parte de los atributos de
calidad que suelen acompaiiar al modelo tradicional de posgrado de

investigacién4.

El modelo de posgrado que describe la investigacion de Conrad se
acerca al paradigma de Gibbons (1998) sobre las nuevas tendencias en
la educacién superior. La tesis principal de Gibbons es que las
universidades estin organizadas segun las estructuras de las disciplinas
cientificas (lo que Gibbons denomina modalidad 1) y que estas
estructuras se estan modificando en direccién a lo que pasa a llamar
modalidad 2. En el espacio de las universidades, esta modalidad 2
supone que la produccion y divulgacidn de conocimiento—la
investigacion y la ensefianza—ya no son actividades autdnomas, que
se llevan a cabo en instituciones aisladas, sino que implican una
interaccion con otros diversos productores de conocimiento. El punto
de partida de su marco analitico es que las consecuencias de la
masificacion de la educacion superior y las presiones internas de la
competencia han contribuido a modificar la base sobre la que se realiza
la investigacién y la produccién de conocimiento en general. A partir
de esta afirmacion marca las diferencias entre la modalidad tradicional
de produccion de conocimiento, la cientifica o modalidad 1, y la nueva
o modalidad 2. A cada una de estas modalidades le corresponderan
ideas, métodos, valores y normas diferentes, asi como estructuras
organizacionales, financieras y de control de calidad también diversas.

Dentro de la modalidad 1, las practicas de investigacion y ensefianza
se organizan segun la estructura de las disciplinas y bajo el supuesto de
que la especializacion es una forma segura de hacer avanzar el
conocimiento. La estructura de las disciplinas da la pauta a los
investigadores sobre cudles son los problemas importantes, como se
los debe abordar, quién ha de hacerlo y qué se considera una
contribucion a esta esfera. En los aspectos sociales también prescribe
las reglas para acreditar a los nuevos investigadores, los
procedimientos para seleccionar a los docentes y los criterios para su
avance en la vida académica. La investigacion que cumple con las
normas estipuladas por las estructuras disciplinarias es considerada
“ciencia” y a sus hacedores “cientificos”. Para buscar entonces otra
denominacion que identifique la actividad y a sus hacedores en la
modalidad 2 Gibbons propone “conocimiento o investigacion” y
“ejecutantes o investigadores”. No se sugiere, empero, que los
ejecutantes de la modalidad 2 no se comporten de acuerdo a las
normas del método cientifico.

En contraste con la modalidad 1, la modalidad 2 se organiza en
funcidn de una aplicacién o problema particular. Con este propdsito,
un equipo de investigadores desarrolla un consenso teérico—que
trasciende el marco disciplinario—para resolverlo. Para ello crean
estructuras tedricas, modelos, métodos de investigacidon y formas de
practicas propios. El esfuerzo que realizan es acumulativo pero su
contribucién no es necesariamente a una disciplina especial. La
modalidad 2 tiene la caracteristica de la multidisciplinariedad. Esta
caracteristica se asocia con el desplazamiento de los intereses de los

i N
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cientificos desde la ciencia unificada hacia el estudio de las
propiedades de los sistemas complejos. La aplicacion de la modalidad
2 en los planes de estudio exige pasar de un aprendizaje basado en las
disciplinas a otro basado en los problemas. En particular, los
estudiantes de posgrado deben poder trabajar creativamente en equipos
integrados por personas con muy distintos antecedentes cientificos y
deben saber cdmo manejar mas de un marco intelectual y cdmo
relacionarlo al problema de investigacion en manos. Considera central
las asociaciones con otras instituciones y ve con buenos ojos los
nuevos arreglos o convenios que se alcanzan en el plano de la
educacidn transnacional. El aprendizaje basado en los problemas debe
incluir también capacitacion en elaboracion de modelos y simulacién
por computadora.

La comunicacion de los resultados en la modalidad 2 no se limita a las
publicaciones en revistas especializadas sino que se emplean multitud
de formas electrénicas, organizacionales, informales, redes de
comunicacion, etc.

Al estar centrada en la resolucién de problemas, aumenta el nimero de
lugares donde puede crearse este conocimiento. Las universidades son
entonces s6lo uno de estos lugares posibles. Participaran también de
esta actividad, institutos de educacién superior no universitarios,
centros de investigacion, organismos publicos, laboratorios
industriales, consultoras, etc. Para poder llevar adelante con éxito la
modalidad 2, las universidades deberan convertirse en instituciones
porosas, mas abiertas y dinamicas en la busqueda de alianzas y
asociaciones de lo que son actualmente.

En el plano de la estructura organizacional interna, pone en duda a la
institucidn universitaria y al departamento como el eje integrador.
Debido a la especializacion y a la fragmentacion que han acompaiiado
a la division y subdivisién del conocimiento, las facultades se han
convertido en categorias de organizacién méas que en categorias
intelectuales. Incluso los departamentos son simples unidades
administrativas y no tanto centros intelectuales. El curso y el equipo de
investigacién han devenido en la verdadera unidad académica. Los
pequefios equipos universitarios de investigacion son, por su parte,
vulnerables a la gran movilidad de los jovenes investigadores, atraidos
por nuevas ofertas externas al ambito académico, pero su fuerza
radica en las redes de conocimiento a las que tienen acceso a fuerza de
la competencia y la flexibilidad con que pueden abordar nuevos

problemas 3,

La investigacion en la modalidad 2 requiere nuevas formas de
financiamiento. No depende tanto de los fondos del gobierno o de las
fundaciones sin fines de lucro, sino de las empresas, los organismos
publicos y los grupos de presion afectados directamente por los
problemas a analizar. En tal sentido, un porcentaje creciente de las
investigaciones se realizan en programas especificos financiados por
organismos externos con finalidades definidas.

El control de calidad es también diferente. En la modalidad 1, la

calidad se determina esencialmente por la evaluacion colegiada de las
contribuciones que efectian los individuos. El control se mantiene
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mediante una seleccion cuidadosa de las personas que se consideran
competentes para actuar como pares, lo que a su vez se determina por
las contribuciones que hayan efectuado a su disciplina en el pasado. En
la modalidad 2 se agregan criterios adicionales dados porque el
contexto de aplicacion ahora incorpora una gama diversa de intereses
intelectuales asi como otros de indole social o politica. Surgen
entonces preguntas del tipo: la solucién a la que se arriba tras la
investigacion, ;sera competitiva en el mercado?, ;jsera eficaz en
funcidén de sus costos?, ;sera aceptable socialmente? En otras palabras,
en la modalidad 2, la evaluacidn se centra en la eficacia, eficiencia y
pertinencia de los productos logrados.

Del analisis emprendido por los estudios de Conrad et al y de la
prospectiva que elabora Gibbons sobre los caminos futuros de la
produccidn de conocimiento, surgen una serie de condiciones externas
e internas que contribuyen a integrar el nexo aplicacion-docencia-
aprendizaje.

Desde el punto de vista externo, a la diferenciacion de instituciones
dentro de la educacidn superior sefialada por Clark, se le agrega la
multiplicacion de &mbitos institucionales dentro y fuera del sistema de
educacidn superior donde se produce conocimiento y la constitucion
de alianzas estratégicas entre ellos. En tal sentido, la competencia no
se remite sélo a la reputacién adquirida por los recursos humanos
(docentes y alumnos) disponibles en la institucion, sino que se amplia
para abarcar la capacidad de resolucion de problemas por parte de
estos centros de investigacion dentro y fuera de las universidades. El
conocimiento tangible y, en particular, el conocimiento tacito no se
transmite s6lo en el grupo de investigacion sino que se obtiene
también a través de practicas en los lugares de trabajo y a través de
pasantias. El financiamiento va dirigido especialmente a la formacion
de analistas o reconfiguradores del conocimiento y a investigaciones \
destinadas a resolver problemas. En tal sentido, en la delimitacion del
problema y en los resultados, participan las multiples instancias
interesadas. Como vemos, Gibbons trata aqui de acentuar las nuevas
tendencias de vinculacion de la investigacion con la industria.

En términos de las condiciones internas, de acuerdo al paradigma que
perfila Gibbons, no seria suficiente separar la formacién de grado de la
de posgrado, reservando para esta ultima la funcién de produccion de
nuevo conocimiento, sino que el grado también tendria que ir
transformandose, rompiendo los moldes disciplinarios. Este punto no
queda muy claro en su trabajo. Desde nuestra perspectiva, todo parece
indicar que la multidisciplinariedad se alcanza mejor en el posgrado
que en el grado.

La reforma en el nivel de los estudios de grado y de posgrado que
propone Gibbons radica en otorgarle a los programas y a los titulos
mayor flexibilidad, a la par que se imparten nuevos valores que
establecen las pases de la aceptacion del cambio permanente y de la
necesidad de un aprendizaje de por vida.

Finalmente, frente a la importancia que Clark le otorga al
departamento y al grupo de investigacion como unidades bésicas de
ejecucion, tanto Conrad como Gibbons hacen hincapi€ en la relevancia
del trabajo grupal para la resolucién de problemas en un ambito
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multidisciplinario. De acuerdo a Gibbons, el departamento es s6lo un
ambito administrativo, ya no mas intelectual. Los distintos grupos que
vienen trabajando alrededor de un problema, traspasan los limites
estrechos de su disciplina en pos de comprender los sistemas
complejos que enfrentan.

El marco analitico desarrollado hasta aqui nos permitira a continuacién
organizar el estudio de las condiciones internas y externas del
funcionamiento de las maestrias en ciencias sociales de la Argentina.
Para ello, comenzaremos describiendo sintéticamente sus rasgos
principales para abordar luego un examen mas detallado de las mismas
aplicando el concepto de funcidn de produccion.

3. Estructura y funcionamiento de las maestrias de
ciencias sociales

En las tltimas décadas, a las ciencias sociales les corresponde la
mayor expansion del sistema, tanto en numeros de programas como en
matricula. En el nivel de posgrado, 32 por ciento de los titulos
ofrecidos por las universidades estatales y privadas corresponde a esta
area de estudio, con un claro predominio de los programas de maestria
(Trombetta, 1999). En particular, las ciencias econémicas
(administracién y economia) son las que mayor presencia tienen
dentro de este tipo de programas, siguiéndole en importancia la
sociologia y las ciencias politicas (ver Cuadro N° 1).

Cuadro N° 1
Titulos de Maestria por disciplina en las Ciencias Sociales.
Rep. Argentina, 1997 (en porcentajes)
Fuente: Trombetta (1999)

Disciplina Porcentaje
Administracion y Economia | 53.8%
Sociologia 15.4
Ciencia Politica 13.6
Derecho 7.7
Comunicacion 53
Demografia 24
Relaciones Publicas 1.2
Otras 0.6
Total 100
Numero de titulos 169
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En cuanto a la matricula, el 43 por ciento de los 31 mil alumnos del
nivel de posgrado cursa programas de maestrias, el 70 por ciento de
ellos en universidades estatales (ME, 1999 b).

Con el fin de profundizar en el conocimiento del funcionamiento de
estos programas, se decidié emprender una serie de estudios de caso y

examinar los datos disponibles en la CONEAU al respecto6. El
conjunto de la informacién producida y recopilada por este medio fue
entonces analiza dentro del marco analitico antes desarrollado,
ordenando las condiciones externas e internas de funcionamiento a
partir de aplicar el concepto de funcién de produccion a este campo de
estudio particular. Més alla de las limitaciones de este concepto para
explicar los complejos procesos sociales, politicos y econdmicos que
tienen lugar en el ambito educativo, consideramos que es de utilidad
para organizar la informacién que surge precisamente de los
indicadores empleados desde un plano de andlisis estrictamente
organizacional. Comenzamos asi por examinar los objetivos de los
programas, para despu€s adentrarnos en el estudio de sus insumos,
procesos y productos educativos.

3.1. Objetivos

Un punto de partida para analizar la coherencia interna de estos
programas de posgrado es examinar cuales son sus objetivos. Segun
surge de la lectura de los folletos de las maestrias de ciencias sociales
y de las entrevistas a los directores de los programas, podriamos
distinguir dos conjuntos de tipos de objetivos: académicos y

aplicados. Dentro de estos ultimos distinguimos entre aquellos
orientados a la obtencidn de una credencial profesional y aquellos
orientados a la resolucion de problemas. En la mayor parte de los
casos estas orientaciones ng se presentan nunca en forma pura, pues en
todos esté presente la formacién profesional, especialmente por las
deficiencias, en cantidad y calidad, de puestos en el mercado de trabajo

académico’. Pero también en todos encontramos cierta orientacién
hacia lo académico, pues existe una real necesidad de formar docentes
de posgrado en las ciencias sociales. Es probable que el origen de este
aumento de la demanda de credenciales académicas haya sido el
resultado de sefiales emitidas por la politica publica al requerir titulos
del mas alto nivel para la actividad de docencia universitaria. Las
chances de que el posgrado sea finalmente acreditado por la CONEAU
o que reciba fondos competitivos de programas como el FOMEC

(Fondo para el Mejoramiento de la Calidad Universitaria)8 aumentan
en la medida en que el plantel de docentes tiene mayor nivel de
formacion académica.

A pesar de que la mayoria de las maestrias de ciencias sociales
presenta multiples objetivos, es posible distinguir un predominio mas
claro de lo profesional- credencialistico en las de administracion de
empresas; de lo académico, en las de economia, sociologia y ciencias
politicas y una orientacion hacia la resolucion de problemas en las de
corte multidisciplinario. En estas ultimas, los planes de estudio estan
orientados hacia la produccion de conocimiento sobre las propiedades
de sistemas complejos, como el estado y las politicas publicas, y no
exclusivamente a una disciplina en particular y estan, en el sentido de
Gibbons (1998), guiadas por un contexto de aplicacion y con una
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finalidad pragmatica.
3.2. Insumos

Con relacion a los alumnos de las maestrias de ciencias sociales, los
datos existentes permiten inferir que se trata mayoritariamente de
adultos, con edades que promedian los 34 afios y que trabajan (Garcia
de Fanelli, 2000).

Para caracterizar al cuerpo docente de las maestrias en ciencias
sociales utilizamos dos indicadores construidos en base a la
informacién provista por la CONEAU. Los mismos son el grado
académico maximo y la productividad en término de publicaciones.

Con relacion al titulo méaximo alcanzado por los docentes, debemos
tener presente que, segun lo determina la Ley de Educacion Superior
sancionada en 1995 (Ley N° 24.521, articulo 36), los docentes
universitarios de todas las categorias deben poseer titulo universitario
de igual o superior nivel a aquel en el cual ejercen la docencia.
Tratandose entonces de programas de maestria, los docentes deberian
tener titulo de magister o doctor.

Siguiendo este criterio, en la columna 3 del Cuadro N° 2 se puede
apreciar la proporcion de la planta docente que, en cada tipo de
posgrado y sector, no cumple con esta normativa. En promedio, esta
proporcion asciende al 37 por ciento, con escasas diferencias entre el
sector de universidades publicas y privadas. Dado el reciente
desarrollo del nivel de posgrado y, en particular, del nivel de
doctorado en ciencias sociales en la Argentina, esta proporcion no es
sorprendente De todos modos, la situacion difiere particularmente
segun disciplinas. Dentro de las maestrias en economia, la proporcion
de docentes que, como maximo sé6lo detenta el titulo de grado es casi
inexistente. Son, por otro lado, las que cuentan con una mayor
presencia de docentes con doctorado. En el extremo opuesto ubicamos
a los docentes de las maestrias de administracion, un tercio de los
cuales posee como titulo maximo el de grado .

Cuadro N° 2
Republica Argentina. Distribucion porcentual de los
docentes
de las maestrias de ciencias sociales segin grado

académico maximo en 1998
(Fuente: CONEAU, 1999)

Programa 1 .Titulo | 2. 3= [Magister | Doctor
de Especialista | 142
Grado
TOTAL 20.0 17.3 37.3(125.9 36.7
Sector Estatal 17.1 21.1 38.2(124.0 37.9
Sector Privado 26.0 9.9 35.9(29.5 34.5
ADMINISTRACION (| 28.2 12.8 41.0(29.2 29.9
Sector Estatal 249 16.1 41.0(25.4 33.7
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|Sector Privado 30.8 |10.1 40.9132.3 |26.8
ECONOMIA 1.8 13.3 15.1122.6 62.4
Sector Estatal 2.8 16.2 19.0]126.8 54.3
Sector Privado 0.0 8.3 8.3(115.5 76.2
Ciencias 11.5 26.3 37.8(122.8 39.6
POLITICAS

Sector Estatal 11.4 28.6 40.0/22.8 37.3
Sector Privado 12.3 12.3 24.6(122.8 52.7
OTRAS 17.0 21.6 38.6(122.9 38.4
Ciencias .Sociales

Sector Estatal 16.9 22.3 39.2(122.9 37.9
Sector Privado 18.2 4.5 22.7)22.7 54.5

En nuestros estudios de casos se observa ademds que una alta
proporcion del cuerpo docente de las maestrias de economia tiene
formacion de posgrado en el exterior, principalmente en universidades
norteamericanas. Aunque en menor proporcion, este patron también es
comun entre los profesores de ciencias politicas.

Con relacion a la productividad de los docentes medida en términos de
la cantidad de publicaciones, se puede apreciar que, en promedio, cada
docente ha publicado cuatro articulos en revistas internacionales y
nacionales con referato, dos libros y tres capitulos de libros. La
productividad promedio de cada docente es en total de 29 trabajos
escritos, entre las distintas posibilidades (ver Cuadro N° 3).

Cuadro N° 3.
Republica Argentina. Promedio de publicaciones por docentes,
sectores y disciplinas en los programas de maestria

en ciencias sociales en 1998
(Fuente: CONEAU, 1999)

Disciplinas || Revistas || Revistas [| Revistas || Revistas || Libros || Capitulos [ Anales de || Arts . de | Total
sin con sin con de Libros [[ Congresos || divulgaci6n
referato || referato |[referato |[referato
argent. |largent. [ extranj. | extranj.

1 4.2 1.0 24 1.4 14 |[1.3 1.9 93 23.0
2 34 1.4 6.9 53 1.6 (2.6 3.4 3.9 28.4
3 6.3 24 7.2 5.1 40 (6.4 6.6 11.7 50.0
4 4.1 1.7 3.7 3.5 25 |43 2.9 5.6 28.4
Total 4.5 1.4 3.9 2.9 2.1 (3.0 3.1 8.2 29.0

1: Administracién; 2: Economia; 3: Ciencias Politicas y Relaciones Internacionales y 4:
Otras Ciencias Sociales.
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De estos datos es posible también inferir que cada comunidad
disciplinaria tiene canales privilegiados para transmitir los nuevos
conocimientos. Asi, los docentes de administracion y los de ciencias
politicas producen un mayor nimero de articulos de divulgacion que el
resto. La produccion de libros es por su parte mas importante en las
ciencias politicas y en la sociologia que en economia o en
administracion .

Sin duda un elemento clave que explica la cantidad y calidad de los
recursos disponibles es la disponibilidad de fondos. En tal sentido se
observa que la principal fuente de fondos de las maestrias es lo

recaudado en concepto de aranceles a los estudiantes’. El monto
promedio pagado en tal sentido es de seis mil dolares, siendo mucho
mas elevado en el sector privado que en el publico y en las ciencias
econdmicas que en las otras ciencias sociales (Garcia de Fanelli,
2000).

En consecuencia, casi todo el financiamiento del costo de los estudios
de posgrado recae sobre los estudiantes y sus familias. La institucién
universitaria piblica (via subsidio del gobierno federal) financia
centralmente la infraestructura basica y pone a disposicién del
programa la biblioteca de la facultad o del departamento donde se
asienta formalmente la carrera.

Otra limitacion en la disponibilidad de recursos es la falta de un
programa amplio de becas o créditos educativos. Si bien tres de cada
cuatro maestrias en ciencias sociales que se presentaron a la CONEAU
afirman disponer de becas para sus estudiantes, en los estudios de
casos se observa que las mismas son sumamente escasas y que, a lo
sumo, cubren parcialmente el total del arancel (Garcia de Fanelli,
2000). Ello es una de las razones que explican que la mayoria de los
estudiantes sean de dedicacidn parcial.

También son escasos los recursos financieros disponibles internamente
para la investigacion, tanto aquellos provenientes del sector publico

como del sector empresariow. Esta es una restriccion importante para
que se desarrollen y consoliden grupos de investigacién, ambitos
privilegiados para transmitir el conocimiento tacito de esta actividad.
Actualmente los alumnos tienen su primer contacto con la tarea de
investigacion al momento de realizar la tesis. Ante el temor que la
misma despierta, postergan indefinidamente su presentacion, aun
cuando hayan concluido de cursar y aprobar todas las materias y
afrontado los altos costos de este proceso de aprendizaje.

Finalmente, el financiamiento del posgrado—sobre la base casi
exclusiva de los aranceles que abonan los estudiantes—si bien brinda
recursos suficientes como para remunerar a los profesores, limita el
poder de decisién de sus autoridades y lo torna altamente vulnerable
frente al ciclo econémico. Como el posgrado es sostenible
financieramente siempre y cuando se logre mantener una masa critica
de alumnos, ello impide el desarrollo de planes de estudios flexibles,
que contemplen materias optativas, y la planificacion de actividades
de mediano plazo, pues se carecen de bases firmes para llevarlas
adelante.

112
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3.3. Procesos de enseiianza -aprendizaje- investigacion y gestion

El analisis de los planes de estudio y las entrevistas realizadas revelan
una gran ausencia: espacios donde los alumnos participen activamente,
junto a los docentes, en actividades de investigacion. Esto es
importante especialmente en los posgrados académicos, con miras a
articularse con futuros estudios doctorales, aunque no deja de serlo
también en aquellos orientados hacia la resolucion de problemas. En
este ultimo caso, la actividad podria estar orientada al disefio de
modelos que faciliten una mejor comprension de las propiedades de
los sistemas complejos que abordan. En particular, los estudiantes de
posgrado deberian poder trabajar en equipos integrados por
profesionales con diversos antecedentes cientificos y profesionales y
aprender cdmo manejar mas de un marco intelectual para relacionarlo
con el problema de investigacion

En el caso de los posgrados profesionales y los orientados a la
resolucion de problemas en campos disciplinarios, faltan también
espacios de capacitacion en los lugares de trabajo, tales como
realizacion de pasantias. Existen, por supuesto, algunos casos que han
avanzado significativamente en esta direccion, incorporando practicas
novedosas tales como trabajos de campo realizados en estrecho
contacto con el sector productivo, tesis definidas en funcién de
problemas planteados por sectores publicos y organismos no
gubernamentales, pasantias en distintas areas del sector publico, etc.
También estos programas han tratado de firmar convenios con
universidades extranjeras y locales a fin de establecer alianzas
provechosas para los alumnos de la maestria, gracias al intercambio de
docentes, alumnos y el otorgamiento conjunto de titulos (Garcia de
Fanelli, 2000).

En cuanto a la duracion de las maestrias, en promedio demandan dos
afios para el cursado de las materias, lo cual esta dentro de estandares
internacionales. En los paises industrializados existen también ofertas
de un afio de duracidn, pero exigen al alumno una dedicacién de
tiempo completo. En las maestrias argentinas, empero, parece
excesivamente extenso el plazo que se otorga para la realizacion de la
tesis. Mas de la mitad de los programas fijan un plazo superior a los
dos afios. Como minimo, por tanto, una maestria puede llegar a
demandar cuatro afios, lo cual puede ser excesivo si se piensa que lo
deseable es que aquellos que se orienten por el mercado académico
realicen también estudios doctorales. Probablemente lo extenso de este
plazo se explique, en primer lugar, porque no existen becas que
permitan que los alumnos se dediquen exclusivamente a esta actividad,
con el agravante de que, tras finalizar el cursado de las materias,
pierden contacto con sus docentes y solo estan inmersos en su
actividad laboral cotidiana. En segundo lugar, como es la primera vez
que los alumnos entran en contacto con la actividad de investigacion,
requieren de un periodo de aprendizaje antes de saber claramente
cOmo orientarse en esta practica. En tercer lugar, puede ocurrir que las
autoridades de las maestrias fijen exigencias superiores a las normales
para una tesis de este tipo, confundiendo la tesis de maestria con una
de doctorado. Finalmente, falta un sistema estructurado de supervision
que logre encauzar mas prontamente la realizacion de las tesis.
Reconociendo este problema, algunos planes de estudio contemplan la
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realizacion de talleres donde se discuten los proyectos de tesis al poco
tiempo de iniciarse la cursada.

Respecto de la gestion, uno de los aspectos mas innovadores y
relevantes es su manejo altamente descentralizado y el papel del
mercado en la coordinacién de las politicas. Las autoridades del
posgrado son las que en definitiva toman las decisiones cruciales sobre
el plan de estudio, la admisién de los estudiantes, la selecciéon y
remuneracion de sus docentes. Este es un aspecto importante pues les
otorga maés flexibilidad y plasticidad para el cambio y la
experimentacion de nuevas practicas organizacionales y pedagogicas.
Las particularidades deeste nivel se explica por el cédigo genético
impreso en el momento de su gestacion. Fruto de la masificacion de la
ensefianza del grado, necesidades de mayor capacitacion y procesos de
aculturacion (importacion del modelo anglosajon de “masters ‘dentro
de una estructura de carreras de grado que responde al modelo de
Europa continental), los posgrados experimentaron un crecimiento
explosivo desde mediados de los ochenta. Como surgieron en un
entorno caracterizado por la restriccion de recursos financieros, se
debieron autofinanciar a través del cobro de aranceles a los
estudiantes. Esta necesidad de autofinanciacion y su escasa
importancia dentro de la arena de la politica universitaria, a la par que
limita su desempefio, los torna mas libres y auténomos frente a la
inercia burocratica de la institucion. La inclusion de los posgrados dio
lugar asi a un cambio profundo en el plano organizacional, sin
todavia lograr su articulacion adecuada con el nivel de grado.
Funcionan con una légica totalmente diferente a la de éste: los estudios
de posgrado son arancelados, los docentes son incorporados a través
de procesos de seleccidn que suele quedar a discrecidn de los
directores de los programas, el nivel de las remuneraciones se fija en
forma descentralizada—no sélo dentro de cada facultad, sino en cada
programa—y se implementan procedimientos de seleccion de los
alumnos mucho més selectivos que en el grado.

La fuerte diferenciacién que media entre el grado y posgrado en su
aspecto organizacional podria constituir una condicién propicia para
crear un ambito institucional donde sea posible resguardar el nexo
entre investigacion- enseflanza —aprendizaje . En los hechos, este nexo
es practicamente inexistente en el nivel de grado y s6lo se concentra en
unos pocos campos disciplinarios como las ciencias basicas, algunas
carreras de humanidades y las ciencias agrarias

Por otra parte, a diferencia del grado, en los estudios de posgrado
existe competencia por captar alumnos, docentes y por la reputacion.
Tal como funcionan actualmente, en los posgrados de ciencias sociales
prima una logica de coordinacion de mercado. Existe un mercado
donde se compra y vende servicios educativos, particularmente porque
su financiamiento principal descansa en el cobro de aranceles a los
estudiantes. La intervencion del estado, subsidiando a los alumnos a
través de becas, es, como ya sefialamos, escasa. En este contexto, los
posgrados compiten por captar alumnos y, en algunos casos, esta
competencia entre programas de un mismo nicho de mercado da por
resultado que no se logre reunir una masa critica de alumnos como
para poder autofinanciar el programa. En algunas maestrias del sector
privado, por ejemplo, para solucionar este problema se implementa
una politica de subsidios cruzados.
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La coordinacion casi exclusiva del mercado en términos del
financiamiento impone, empero, serias restricciones a la expansion de
estos posgrados, especialmente en lo que respecta a la actividad de
mvestlgacmn que los mismos pueden llevar adelante. En el caso de la
investigacion basica, por ser esta un bien publico, es 16gico que exista
una subinversion si su financiamiento descansa exclusivamente en el
mercado. La expansion de la investigacidn aplicada requiere a su vez
del financiamiento de organismos publicos y privados interesados en
los resultados de la misma.

En su faz positiva, esta misma logica de mercado torna a las
autoridades mas preocupadas por la satisfaccion de los estudiantes.
Asi, es una practica hoy ampliamente difundida en el posgrado, no asi
en el grado, que los alumnos evalten a sus profesores.

3.4. Productos de los programas

Una aproximacion, todavia muy imperfecta, a la medicién de la
eficiencia de los estudios de posgrado en la Argentina permite arribar a
la conclusion de que el nivel de rendimiento de las maestrias de
ciencias sociales es muy bajo, dado el reducido nimero de alumnos
que presentan sus tesis de maestria. Sobre la base de la informacién de
aquellas maestrias en ciencias sociales cuyos datos sobre este punto
eran confiables, hemos construido un indicador de desempefio,
calculando el total de tesis presentadas hasta el momento de la
acreditacidn (correspondiente a fines de 1998) por cada 100
ingresantes, contabilizando como tales sélo a aquellos que ingresaron
con anterioridad a 1994 o 1993, si la maestria tenia una duracion de 36
meses. Sobre 24 casos, un tercio de los programas tenia menos de 9
egresados por cada 100 ingresantes y mas de la mitad, menos de 30
egresados por cada 100 ingresantes (Garcia de Fanelli, 2000).

En términos de la calidad de las maestrias, se observa que las ciencias

sociales alcanzan niveles de acreditacion y de categorizacién”
inferiores al promedio de las ciencias basicas. Por su parte, dentro de
las ciencias sociales, las maestrias en economia presentan mejores
estandares de calidad que las otras disciplinas de este campo de
estudio (ver Cuadro N°4).

Cuadro N° 4. Republica Argentina. Recomendaciones de los comités
de pares de la CONEAU sobre los posgrados en ciencias sociales,

humanas, econémicas, basicas y aplicadas en 1999. (En porcentaje)
( Fuente: CONEAU, 1999)

Acreditados
Areas de Sin No Acreditados || Categoria || Categoria || Categoria || No Proyect
Estudio acreditar || evaluables* “A” “B” “c” solicité [ nuevos

categoria

Ciencias 7% 0% 93% 38% 40% 21% 0% 1%
Basicas y
Aplicadas
Ciencias 34% 1% 65% 8% 35% 39% 6% 12%
Sociales y
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Humanas | |

Ciencias 44% 3% 53% 3% 27% 33% 34% 3%
Economicas

Por no estar la informacién completa
Frente a estos resultados, caben al menos dos hipdtesis. En primer lugar, es posible que los

En segundo lugar, es factible que mas alla de los problemas del instrumento de evaluacion,
4. Reflexiones finales: Oportunidades y limitaciones en el desarrollo de los
La escasez de recursos y la ausencia de una clara orientacion en los planes de estudio, a lo
Frente a un mercado de trabajo académico estrecho en cantidad y calidad de los puestos di
Esta tensién entre lo académico y lo profesional se expresa en programas de estudio que ni

Qpue hmpblema para llevar adelante un programa académico avanzado en el nivel de la mae
tienen los docentes en el nivel internacional favorecen un intercambio mas dindmico y flui

En el plano de la formacion académica en ciencias sociales, pareceria entonces importante
Asi como parece necesaria una mejor articulacion entre las maestrias académicas con el do
Si bien la consolidacion de posgrados de corte académico es necesaria para mejorar la cali
Esta modalidad de producir conocimiento se comienza a vislumbrar en algunos de las mae
También las maestrias profesionales e interdisciplinarias han logrado cierto grado de “poro
Al igual que en el caso de los programas de corte académico, una de las principales defici
A diferencia de los posgrados de corte académico, los posgrados orientados a resolver pro
Finalmente, en la consolidacién de estos programas es crucial que los controles de calidad
La alta descentralizacién que prevalece en la gestion de estos programas de posgrado y su

Notas

' El CEDES es una asociacién civil sin fines de lucro de caracter independiente, fundada e
2 Esta investigacion forma parte de un proyecto comparativo mas amplio realizado entre el
3 Sobre la base de la frase del Evangelio segiin San Mateo que dice: “Pues al que tenga se

4 Ellos son, en primer lugar, una planta docente compuesta por profesores con alta experie

3 La actual tendencia al aumento de una administracién institucional mucho mas fuerte y a
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6 Siendo que en los posgrados de ciencias sociales, el nuimero de alumnos del sector privad
7 En las universidades publicas argentinas, s6lo el 13 por ciento de sus docentes tienen ded
8 Fue un programa (en vigencia entre 1995 y el 2000) que asignaba fondos competitivos p
? Mientras que los estudios de grado en las universidades publicas son gratuitos, los estudi
10 gasto en I&D en relacion al PBI en la Argentina era de 0,38 por ciento en 1997, frent

T1a CONEAU acredita a todas las maestrias existentes y las categoriza como A (excelent
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Abstract

This article discusses how a medium-sized school district
in Wisconsin was able to reallocate resources to reduce
class sizes in grades K-5 without spending more money or
increasing its tax rate. Previous research on resource
reallocation found that the bulk of reallocated resources
were those supporting categorical program services. This
district was able to use a different strategy. As a growing
district, its marginal costs of adding an extra class of
students were much less than its average expenditures per
pupil, which were reimbursed by the state school finance
formula. As the district grew, therefore, it acquired excess

http://epaa.asu.edu/epaa/vOn30.html 101 10/29/01



EPAA Vol. 9 No. 30 Odden and Archibald: Finding Resources for Class-size Reduction =~ Page 2 of 15

revenues. Also, by implementing full-day kindergarten,
the district acquired more excess revenues because this
added (0.5 pupil) X (Number of kindergartners) to its
current enrollment, and the cost of educating these
students was less than the amount they received from the
state funding formula. It then used these revenues to
reduce class sizes to between 15 and 20 in all
Kindergarten through grade 3 classrooms and to between
15 and 22 for grades 4-5.

Introduction

Like most districts, the Kenosha Public School District in
Southeastern Wisconsin faced a number of different educational and
fiscal challenges as the new millennium approached. A medium-sized
urban district in the Midwest, Kenosha served a population of
approximately 20,000 students in the 2000-01 school year.
Demographically, its student population was 77 percent white with 11
percent Hispanic, 9 percent African American, and 2 percent other.
Hispanics represented the largest and fastest growing minority group.
About 30 percent of Kenosha's students lived in families with incomes
below the poverty level, as indicated by eligibility for the federal free
and reduced-price lunch program. Over the past decade, the percentage
of students from low-income backgrounds continued to grow.

But, rather than being evenly distributed across all schools,
many of the district's low-income, minority and limited-English-
speaking students were concentrated in a small number of its schools.
Several years ago, it became obvious that the growing concentration of
educational challenges that usually accompany these demographic
characteristics was making it more difficult for students in these
schools to achieve the high standards set for them by the state and the
district. Although a growing student population, combined with a
generous state education aid program, helped ensure budget stability,
the district nevertheless struggled more and more to find the fiscal
resources required to deploy programs successful in boosting the
performance of its students, particularly its low income and minority
students.

In an effort to meet the achievement goals for all students over
the 1990s, the district implemented a number of education reform
initiatives. A new out-of-state superintendent who arrived in 1996
stimulated these reforms, plus, as will be shown, a number of related
management and fiscal changes. At the district level, the school
system shifted from a junior high to a middle school approach to ease
the transition into high school; opened three new charter schools to
help foster innovation and new educational approaches; and most
recently, implemented a full-day kindergarten program, in part to help
low-income children learn to read in the early elementary grades. At
the site level, many schools began to adopt new, structured literacy
programs as well as comprehensive school reform designs, such as
Direct Instruction, Success For All, the Literacy Collaborative, Marva
Collins and Accelerated Schools.

Although these reforms helped the district and its schools make
progress toward their student achievement goals, teachers as well as
district and school leaders wanted to see even greater progress. One
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additional reform that teachers and administrators alike believed would
provide a greater boost in student achievement was class-size
reduction.

Indeed, class size reduction, particularly in the early grades, was
an education reform sweeping the country during this time. Odden and
Picus (2000) found that 19 states and scores of districts enacted
various versions of this education policy in the 1990s, believing that
despite the high cost, it was a policy that research showed could
dramatically raise student performance (Grissmer, 1999).

Further, Wisconsin had adopted a targeted class size reduction
program in 1995 as part of a statewide approach to improve student
performance, particularly the performance of its low-income and
minority students. Called the Student Achievement Guarantee in
Education or SAGE program, it was initially limited to schools that
had 50 percent or more of its students eligible for free and reduced
price lunch, i.e., from a family with a poverty level income. In the
1996-97 school year, this included 30 elementary schools in 21
districts, including one school in Kenosha. For the 2000-01 school
year, the program expanded its eligibility and had a dramatic increase
in funding; in 2001, it helped hundreds of schools afford smaller
classes around Wisconsin.

Although there was strong support for a district-wide class-size-
reduction program, there was still the issue of how to finance it. The
expansion of the SAGE program provided one source. But two
additional factors helped the district frame a strategy for how they
could come up with the money to fund such a high-cost education
reform. First, a 1994 legislative change in the federal Title I program
allowed schools with at least 50 percent of its students in poverty to
use their Title I funds for school-wide programs, rather than programs
targeted to just its low-income students. The school-wide programs
selected had to be research-based, and class-size reduction was a
strategy that qualified. Second, prior to the opening of the 1998-99
school year, district administrators heard a presentation on resource
reallocation in education; one of the major ideas discussed was school
use of Title I funds for schoolwide programs, including both class-size
reduction and comprehensive school design models (see, for example,
Odden & Archibald, 2000).

The notion of resource reallocation for “whole school reform”
triggered thoughts about additional programmatic and fiscal changes
among many district and school leaders. The general notion was that
the district could redesign schools from “the ground up” and use all of
a site's resources to finance a new, research- based educational
strategy, which could include small classes in at least Kindergarten
through grade three. Further, a few elementary schools had access to
other funds that could help reduce class sizes. In addition to Title I and
the possibility of SAGE money, some elementary schools qualified for
a small state program, called PS5, that provided extra resources to
schools with high poverty concentrations (schools could either receive
P5 or SAGE money, but not both). In addition, the district knew that at
the federal level, Title VI of the reauthorized Elementary and
Secondary Education Act (ESEA) would provide an additional pot of
money to help fund class-size reduction.

A combination of the above ideas convinced the school board in
July 1998 that it could begin immediately to reduce class size in a
selected number of its high-poverty elementary schools just by
reallocating Title I (mainly to school-wide programs) and P-5, and
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using SAGE and Title VI funds where possible. They did so, and in
the first year they saw a positive impact on student academic
performance as measured by state and district tests.

In light of the positive results at these elementary schools,
as well as even firmer belief in research supporting smaller classes
(Finn & Achilles, 1999; Molnar, Smith, Zahorik, Palmer, Halbach &
Ehrle, 1999, see also http://www.uwm.eduw/Dept/CERALI), the district
decided to find the money to reduce class sizes for Kindergarten
through grade three in all elementary schools the following school
year. Whether this was the reform that would best help all students is
beyond the scope of this study. Instead, this case study tells the story
of how the district was able to fund this ambitious class-size reduction
initiative.

Finding the Money

Previous research on resource reallocation (Achilles, 1999;
Odden & Archibald, 2000) showed that categorical program dollars—
Title I, special education, programs for limited- English proficient
students, etc.—comprised the bulk of funds that were reallocated,
whether the goal was class- size reduction or implementing a specific
whole school design, such as Roots and Wings/Success for All.
Kenosha initially used this strategy as well, as it was primarily federal
Title I, Title VI, and state SAGE and P5 money that allowed the
highest poverty schools to begin to reduce class sizes. Studies have
shown that reduced class sizes are especially beneficial for low-income
and minority students (Finn and Achilles, 1999).

Believing these benefits would extend to all students, the district
decided to reduce class sizes in all elementary schools, including those
that were not eligible for categorical program funds, but to do so it
needed a new, larger source of funding. This challenge sent the district
back to analyze the workings of its overall budget as well as the state
of Wisconsin's school finance equalization formula. These analyses
also prompted the district to consider implementing a full-day
kindergarten program. Although they had been considering this step
for a long time, this decision, combined with the reality of rising
student enrollments, helped the district generate the resources that
would enable it to fund a larger class-size reduction strategy.

Funding for the larger class-size reduction initiative came from
two sources: rising enrollment and the implementation of full-day
kindergarten. In the next few paragraphs, these funding sources will be
addressed in turn. First, Kenosha was able to generate resources from
rising enrollments in the following way: In Wisconsin, districts receive
aid on the basis of a three tiered, guaranteed tax base, school finance
formula. The state aid formula functions so that in any one year, for
each additional student Kenosha gains (or loses), the district receives
(or loses) approximately $7000. Since the district has experienced
rising enrollments in the past few years, its budget has constantly
grown. And because each new student costs less than $7000 to
educate, the marginal cost of educating each new student is less than
the average per pupil expenditure of the district. To illustrate this
point, assume the district enrolls 25 new students. The district's budget
would rise by $175,000 (25 x $7000). But the district would have to
hire only one additional teacher for a new class of 25 kids. This would
require one teacher at an average cost of $50,000, plus the cost of 20
percent of another teacher for the first teacher's planning and
preparation time, and some additional costs for materials, supplies and
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operations and maintenance. Assume these costs totaled $75,000. That
would leave the district with excess revenues of $100,000, which
would be sufficient for the district to hire close to two additional
teachers, at an average cost of $50,000 each. The marginal costs for
the additional 25 students were only $3000 per student ($75,000
divided by 25 students), while the average additional dollars were
$7000 a child, for a possible difference between average and marginal
costs of about $4000 a child.

To be sure, the above is a simplified analysis. For the numbers
to work exactly, all students would need to be in the same grade level
and in the same school. But since the district enrollment grew by
approximately 500 students between 1999-2000 and 2000-01, a rise of
25 per grade was possible, though maybe not in each school. For these
reasons, it may be true that the difference between average and
marginal costs for each additional student is not precisely $4000. Even
s0, because of the high level of the school finance equalization formula
and the phenomenon of rising enrollments, the district was in the
enviable position of generating substantial excess revenues for each
new student in the district. This situation was further strengthened by
the fact that the district had some excess classroom space, so it did not
need to build new classrooms because of enrollment growth or because
of class size reductions. How the district found the space for the extra
classes will be discussed later in this case study.

Another complication for the above example is that Wisconsin's
education aid formula does not use the current student count in
determining each district's aid, but uses the average of the number of
students from the past three years. Initially, this was implemented to
limit state aid losses for declining enrollment districts, but for growing
enrollment districts it limits the increase in revenues as well. Thus, for
Kenosha to enjoy the full measure of the excess of average over
marginal cost increases, it needed a full three years. If this were the
only source of new funding, the district would have had to phase in its
class size reduction strategy over several years.

However, as previously mentioned, the district found another
way to raise revenue for the small class-size policy that further aided
all its students, but particularly its students from low-income
backgrounds, which was the implementation of full-day kindergarten.
In the mid-1990s, the district provided only a half-day kindergarten
program. But it knew that full day kindergarten was desired by many
families and also was a research-based strategy to help students from
low-income backgrounds learn reading and writing in the first three
years of elementary school (Slavin and Madden, 1996). Therefore, the
district decided to change from a half-day to a full-day kindergarten
program. This move generated more funds for class-size reduction for
the same reason identified with new enrollments: having
kindergartners for an extra half day gave the district additional
revenues because of excess average over marginal costs. Because the
state allowed the district to count the child as a 1.0 student for a full-
day program as compared to 0.5 for a half-day program, the shift to a
full day program essentially allowed the district to “increase”
enrollments on its own. For every two students who shifted from a
half- to a full-day kindergarten program, the district was able to add
1.0 (2 x 0.5) students to its pupil count. It received the full $7000 for
this “extra” student, but again its marginal costs were much lower than
this $7000 figure.

Another example helps illustrate this point. When a school has
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20 students for morning kindergarten and 20 students for afternoon
kindergarten, the school receives 40 x 0.5 x $7000, or $140,000.
Assuming that the same teacher is working in the morning and the
afternoon, the school will spend approximately $50,000 of that amount
on the teacher's salary and benefits, plus planning and preparation
time, materials, etc. which might total $65,000 - 70,000, leaving an
upper-bound estimate of $70,000 ($140,000 - 70,000) in excess
revenues.

When those 40 students change to spending a full day at school,
the school receives $7000 for each student, or a total of $280,000. The
school will now need to hire two teachers, who will each have a class
of 20 students, which will cost about $140,000 ($100,000 for salary
and benefits plus additional money for planning time and materials).
This leaves $140,000 ($280,000-140,000) for other purposes,
compared to the $70,000 that was left when the 40 students only
attended for half a day. Because Kenosha had most of the necessary
classroom space, the district primarily needed only to build in the cost
of operating those rooms all day to cover the expenses of essentially
doubling the number of kindergarten classes by moving to full-day
kindergarten. As is true with the growing number of students enrolled,
the marginal cost of educating kindergartners for a full day was less
than the average amount that they received via the state equalization
program, resulting in a net fiscal gain for the district. Again, because
of the three-year average pupil count, these excess revenue numbers
took three years to be fully realized.

So the district was able to take advantage of two rising
enrollment phenomena to produce the revenues to help fund a district-
wide class-size reduction program—first, excess revenues from
naturally occurring enrollment increases, and second, excess revenues
from shifting from a half-day to a full-day kindergarten program.
When combined with the initial categorical dollars that were used to
reduce class sizes first in the highest poverty-concentration schools,
Kenosha was able to fund dramatic class size reductions without
increasing taxes, eliminating other programs, or increasing its average
expenditure per pupil.

Implementing the Class Size Reduction Policy

The two “new” revenue sources discussed in the previous
section made it possible for the district to help fund reduced class sizes
at all of its elementary schools, but implementing this initiative was
complicated. First, because the excess revenues from shifting to a full-
day kindergarten program would be phased-in over a three-year
period, the superintendent initially advised the district to slowly
implement the class-size reduction policy, making sure that the
resources were there before putting the plan into action. However, the
board voted to move ahead immediately because it felt that when their
strategy for finding the money to do so became public information,
there could be many other claims for its use—including other
programs as well as teacher salary increases. Although class-size
reduction was very popular with teachers, the policy would be to
reduce class size for just kindergarten through grade 5, so teachers of
other grades could very well have had different ideas about how to
spend those dollars. Though the superintendent initially was skeptical
about moving so fast, he eventually came around because he saw the
wisdom of quickly implementing a popular policy—class size
reduction—and avoiding a lengthy debate over alternative uses of the
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“found” dollars.

In order to avoid the potential delay, district and board leaders
acted quickly. In July of 1999, the Kenosha school board accepted the
district proposal to fund 22 new teaching positions to reduce class
sizes for the following school year. This meant that the district had just
over a month to hire all of these teachers plus the normal new hires for
the year. It managed to accomplish this task, hiring 37 new teachers
(22 for class-size reduction) in the one month before school began in
September. This was one of the difficulties with trying to implement
this initiative so quickly.

The 22 new teachers were awarded centrally—schools had to
request these extra teachers from the office of the superintendent and
explain how they would be used to reduce class sizes and what space
they would use. Because the district had staffed each elementary
school on a 24 students to 1 teacher basis, each school was required to
use the new teachers for class sizes below that level. Some schools had
the extra space, especially the high-poverty elementary schools that
had declining enrollment. Other schools had to give up their art,
music, or multipurpose rooms, which some schools were reluctant to
do. Some sacrifices had to be made to implement this policy, but the
district had made the decision to reduce class size, and to do so they
needed classroom space. These initial new teacher positions helped
bring down class sizes somewhat, but district leaders had begun to
make long-term plans for formally reducing class sizes even further, to
specific target levels.

Over the course of the 1999-2000 school year, district leaders
had more time to plan the further reduction of elementary class sizes in
the Kenosha School District. This time, they decided to reduce the
staffing ratios for grades K-5 rather than centrally award “extra”
teachers to the sites, which had produced a variety of different but
lower class sizes. This district-wide policy change made the class-size
reduction policy explicit for all elementary schools.

As previously mentioned, the ratio that had been in place was
one teacher for every 24 students in grades K-5. In the 2000-2001
school year, with the new class-size reduction policy in place, the
ratios became 20 to 1 for K-3 and 23 to 1 for grades 4-5. These ratios
were set in part according to how many extra classrooms were
available at the schools; although district leaders would have liked to
have even lower class sizes, this was the level at which they felt
schools had the appropriate extra space to accommodate the additional
classrooms. The class size maximums also changed. Previously, the
maximums were 27 for kindergarten through grade 3, and 29 for
grades 4-6; under the new allocation formula, maximums were set at
22 for kindergarten through grade 3, and 25 for grades 4-5.

Further, in the past, when a class exceeded its maximum, an
instructional aide was placed in the classroom to provide assistance.
More specifically, if the class size was above 26 but not above 30, a
half-time instructional aide was provided; a full-time aide was
provided if the actual class size was over 30. But under the new, 2000-
2001 class-size- reduction policy and class-size maximums, most of
the resources for instructional aides were reallocated for the additional
classroom teachers that were necessary to keep class sizes lower. The
Assistant Superintendent of Instruction stressed that the district had
adopted an overall value that, whenever possible, resources would be
used to employ fully trained and licensed teachers rather than
instructional aides. This decision was bolstered by the fact that the
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same research that documented the effectiveness of small classes also
showed that adding an instructional aide to a larger class provided no
effect on student performance (Achilles, 1999). Indeed, many of the
elementary schools that received Title I funds eliminated instructional
aides and used their Title I funds to hire teachers instead. In Kenosha,
it takes the resources for about two full-time aides for a school to hire
a licensed teacher.

For the low-performing schools in Kenosha, class size targets
were set even lower than at the other elementary schools. Kenosha
defined low-performing by student performance on the Wisconsin
Knowledge and Concepts Examination, a statewide testing system
using the Terra Nova commercial test. All schools with an average
WSAS score below the state average were categorized as “low-
performing.” Even before the district changed its staffing allocation
formula, these schools, because they had the highest poverty
concentrations, had access to all of the previously mentioned
categorical program dollars that could be used to help fund class-size
reduction: Title I, Title VI, P-5 and SAGE.

The district class-size goal for low-performing, high- poverty
schools was set at 15, with a maximum of 18. This maximum was set
because schools receiving Title VI funds, the federal class-size
reduction program, had to reduce class sizes to 18 or lower. Thus, the
district class-size goal for the low performing schools is lower than the
federal requirement. The extra funding from SAGE, Title I, Title VI
and P-5 that these schools received was used to enable the district to
reduce class sizes to 15 in many of its low-performing schools.
However, because there are more low-performing elementary schools
in the Kenosha School District than resources to reduce class sizes to
those target levels, the district focused on reducing class size to these
low levels at the lowest performing schools first.

As of late 2000, the district had made significant progress in
reaching its lower class size goals. Of the 24 elementary schools in the
district, one had class sizes of 15 or lower, eight more had class sizes
of 18 or lower, 11 had class sizes of 20 or lower, and four had class
sizes of 22 or lower. Thus, all elementary school class sizes were
below the maximum of 22 for grades K-3, and well below the
maximum of 25 for grades 4-5. Further, while only one high- poverty
school had an average class size of 15 or lower, all elementary schools
at which the majority of students are low-income had class sizes of 20
or lower.

For many elementary schools, the combination of the new,
lower staffing ratio and the reallocation of categorical funds has meant
a dramatic reduction in class size and a feeling of optimism about the
subsequent effect on student achievement. For example, at Wilson
Elementary School, where 86 percent of the students qualify for free or
reduced-price lunch, class sizes have been reduced from an average of
21.9 in 1998-99 to an average of 16.4 in 2000-01. In order to reduce
class sizes that far, the school needed a total of nine more classroom
teachers in 2000-01 than it had in 1998-99. The reduction in class size
was possible because of the change in the staffing formula and the
allocation of categorical funds for class-size reduction. Enrollment
growth does not explain any of the new teachers for 2000-2001;
Wilson had only 10 more students in that year than in 1998-99. The
school received three additional teachers for 2000-01 because of the
new staffing allocation formula. The other six teachers were paid for
with categorical funds: one with other district funds for class- size
reduction, two with federal Title VI funds, 2.5 with SAGE funds, and
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0.5 from Title I. The district funds for class-size reduction were the
result of a board decision that 30 new teachers would be hired for the
2000-2001 school year; Wilson got one of those teachers. It is also
interesting to note that this had formerly been a P-5 school, but they
traded in that status in order to qualify for SAGE since they were able
to hire more teachers with those funds.

By concentrating many of its resources on class-size reduction,
Wilson was able to lower class sizes to an average of 16 students. This
is noteworthy because it is within the range of 13-17 identified by the
Tennessee STAR study as being especially effective at raising student
achievement levels and producing other favorable outcomes (Finn &
Achilles, 1999; Grissmer, 1999).

Class sizes have also been significantly reduced at Vernon
Elementary School, where 36 percent of students qualify for the free
and reduced-price lunch program. Although this is a significantly
lower percentage than at Wilson, Vernon still receives substantial
categorical funding. As was true at Wilson, it is this funding in
combination with the district's lower staffing allocation formula that
has allowed Vernon to reduce class sizes from an average of 27 in
1998-99 to an average of 18 in 2000-01. Enrollment has stayed
virtually the same over this time period; 468 students attended Vernon
in 2000-01 as compared to 472 in 1998-99. Therefore, none of the 10
additional teachers on staff at Vernon in 2000-01 can be explained by
enrollment growth. Instead, four of the teachers were a result of the
change in the staffing ratio from 24 to 1 to 20 to 1; one was paid for
using the additional district funds for class- size reduction; one was
paid for with federal Title VI funds; three were paid for with Title [;
and one with P-5 funds. By concentrating its funding sources on class-
size reduction, Vernon was able to reduce class sizes by a remarkable
nine students per classroom.

Initiatives Supporting Class Size Reduction

In addition to getting class sizes down to desired levels, part of
the implementation process is to provide teachers with professional
development that will help them teach their small classes more
effectively. Leaders in Kenosha knew that research has shown that
teachers can help produce additional achievement gains when
professional development in small-class instruction is provided
(McRobbie, Finn & Harman, 1998; Bearl, 1998; U.S. Department of
Education, 1998). The Assistant Superintendent of Instruction stressed
the importance of this aspect of implementation, and has continued to
seek School Board support for substantial investments in professional
development in order to help realize the potential of better instruction
in the smaller classes. Title VI, the federal funding source for class-
size reduction, allowed districts to use 15 percent of its funding for
professional development in 1999-2000; although district
administrators thought this would be a good idea, the board voted to
use all the funds to pay for teachers in the first year. However, for the
2000-2001 school year, districts were allowed to use up to 25 percent
of their Title VI funds for professional development, and this time the
board agreed, in part because the funding had increased and they were
able to hire almost as many teachers and have money leftover for
professional development. The district was able to allocate $137,000,
or approximately 25 percent of the federal money they receive for
comprehensive school reform, toward professional development
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programs designed to improve instructional practices in small
classrooms. This money made it possible for 700 of the district's 1600
teachers to participate in such professional development activities as
Everyday Mathematics training.

Further, the district has continued to encourage all schools to
adopt some type of “whole school” educational strategy to accompany
both the above professional development and small class sizes. For
example, for the 2000-2001 school year, the district provided
$299,000 in grants to schools without P5 or Title I funds to help them
afford various school reforms, including comprehensive school reform
models. This district's commitment to raising student achievement
scores is apparent through the creative use of all of their funds to make
changes that they believe will boost student achievement.

Monitoring Results

Although the superintendent and other district leaders have
made class-size reduction a priority in Kenosha elementary schools,
they recognize that it is just one reform to be used in conjunction with
other reforms for a common purpose: to boost student achievement.
For that reason, student achievement scores are carefully measured and
reported in order to track the success of these reforms. In 2000-01,
students at Kenosha elementary schools took the Iowa Test of Basic
Skills (ITBS) in grades 2, 3, and 5; the Wisconsin 3rd grade reading
test, and the Wisconsin Knowledge and Concepts Examination
(WKCE) in 4th grade. The district placed the most emphasis on the
3rd grade reading test and WKCE. Each school had benchmarks that
they were working toward, which were set in terms of the percent of
students at proficiency level and the percent advanced. Awards were
given to schools that increased these percentages by five percent
annually.

Student achievement growth has been substantial at many
Kenosha Elementary schools, including Wilson, one of the schools
used as an example in the last section. In addition to reduced class
sizes, Wilson has used the principles of the Marva Collins school
design for the past few years, and has more recently adopted Direct
Instruction for reading, and Core Knowledge as a curriculum guide. In
the 1997-98 school year, only 17 percent of Wilson students were
considered proficient on the third grade reading test. In 1999-2000, 51
percent were at or above proficiency—a dramatic improvement of 34
percentage points.

Columbus Elementary School, a school with 58 percent of
students who qualified for free or reduced-price lunch in 2000-01, has
also made great strides. Funded by their categorical dollars, Columbus
has had reduced class sizes for three years. The school chose class-size
reduction rather than a comprehensive school reform model, and is
now listed in the high achievement category for the WKCE in Math.
The state average score for percent proficient in math is 52, and 68
percent of Columbus students scored at or above proficiency (Barth,
Haycock, Jackson, Mora, Ruiz, Robinson, & Wilkins, 1999). This is
the best indication so far that the policy to reduce class sizes in
Kenosha will boost student achievement in all schools, as it has at
Columbus Elementary. In addition to Columbus and Wilson, student
achievement has risen at many other Kenosha schools, in part due to
initiatives like class-size reduction and comprehensive school reform
models.
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Conclusion

Leaders in the Kenosha School District in Wisconsin managed
to significantly reduce class size in the majority of their elementary
schools—by creative resource reallocation and deployment of all the
revenues made possible by student demographic characteristics and the
state's school finance system. In the 2000-01 school year, more than
one-third of Kenosha's elementary schools had class sizes of 18 or
lower, and all 24 schools had class sizes at or below 22. Although
individual schools in this district had begun to reduce class size
school-by-school by reallocating Title I and P-5 funds and using Title
VI and SAGE, the district-wide change to a lower elementary school
staffing allocation formula made sure that class sizes were reduced at
every elementary school, and to lower levels than the schools could
have afforded with just categorical dollar reallocation.

The major revenue source for this expensive policy was excess
revenues derived from the combination of growing enrollment and the
shift from a half-day to a full-day kindergarten. For every new student,
the marginal cost of educating that student was approximately $3000
but the district received an extra $7000 via the state school finance
formula, or an excess of average over marginal costs of $4000 per
child. The total combined district enrollment growth from these two
phenomena—natural growth and kindergarten expansion—was about
500 students a year. This produced excess revenues of nearly
$2,000,000 (500 students times $4000/student), which was sufficient
to hire 40 additional teachers at an individual cost of $50,000 in salary
and benefits. This quite ingenious way to fund smaller class sizes,
combined with additional dollars from selected categorical
programs—federal Title I and Title VI, and state SAGE and P5—
allowed for even lower classes in the highest poverty, lowest
performing schools, reaching the level of 18 or lower in nine of the
district's 24 elementary schools. District leaders hope that the positive
results from Columbus Elementary School, which has had lower class
sizes in place for three years, will be replicated in elementary schools
district-wide.

This case shows how important it is for district leaders who
want to make changes using reallocated dollars to have full knowledge
of the district budget and how that budget is derived. In Kenosha,
district leaders decided to reallocate categorical dollars to class-size
reduction, but they needed an additional source of funding to reduce
class sizes to target levels. They were able to find that additional
funding source because they understood the principle that “new”
students, whether from natural enrollment growth or the shift from
half-day to full-day kindergarten, could produce “new” dollars because
of the excess of average over marginal costs. These changes enabled
the district to provide full-day kindergarten and reduce class sizes in
all elementary schools, initiatives that research shows are particularly
powerful in helping students from low-income backgrounds learn to
read and do mathematics in the early elementary grades (McRobbie,
Finn, & Harman, 1998; Slavin and Madden, 1996; Slavin, Karweit and
Madden, 1989).

Note

This article was prepared for the Consortium for Policy Research in
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Introduction
In the debate over implementing “choice and free-market” mechanisms to correct the deficiencies of pu
In some countries, and in spite of Adam Smith’s recommendations the once quixotic aspiration that ev
The coexistence of public and private schools as compatible providers of education, each targeting a di
By conducting an exploratory qualitative study of public and private high schools, this project aimed at
The empirical data are drawn from three schools and, consequently, can not provide broad-based concl
In the attempt to map and locate the changes happening simultaneously at the local and global level usi
I. The “Private School Advantage”
The notion that the provision of educational services should be regulated by the market or in a competi
Perhaps no other work has contributed more to that debate in the USA and abroad than Politics, Marke
Chub and Moe’s proposed solution is to incorporate market-like incentives and discipline in education
The central argument ... is that the success of any human organization depends on the unificatio
The assumption is that a quasi-market will wisely solve contemporary educational problems since pare
There are, however, numerous objections to the implementation of market-like proposals and to increas
The emphasis on equality means that the focus in education is on the bottom of the performance
The pro-market choice model advanced by Chubb, Moe, Coleman and others relies heavily on what Jo

Better performances on standardized tests;

Higher graduation rates;

More rigorous academic environments;

Safer schools;

More opportunities for their parents to participate;

More access to morally uplifting surroundings (very often in association with religious based tea
More access to highly motivated teachers and administrators (motivation based on efficient and 1

The works of Chub and Moe, Viteritti and others indicate that in general, there is a strong widely held
Because private schools can select (and are selected by) their students, analysts have not been abl

Rothstein, Carnoy and Benveniste also noted that solving the debate about the reasons for the supposed
My reading of the theory and empirics of literatures concerning educational production functions

Privatization, market-like options, choice programs, and vouchers are at the forefront of the education
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Without doubt, these actions ,which tend to the partial or total marketization of the educational sector ¢

These reform proposals are made not only by the staff of think tanks, the media, and government offici

It is at this crossroads of global neo-liberal reform proposals, generalized beliefs about the distinct perc

II. Argentina’s Search for “Modernity”

Argentina is a country of 35 million people, and it has one of the lowest population growth rates (1.6%
The old optimistic picture was eroded by a profound stagnation in production that led to a steep

Unfortunately, Schvartzer is not alone in his description of the country’s political, social and economic
social discussion.

After World War II, as in most countries in Latin America, Argentina’s society debated and in many ca
(1) social modernization (economic growth with the incorporation into the world market, urbaniz
Not surprisingly, during the second half of the 20th century, the prevailing models of development and
In Latin America, the modernization approach required the identification of sectors or areas which wer
First, the State itself has to become modern and encourage appropriate civic behaviors through rational
Between the 1930s and 1960s, the Argentinean State played an important role in such a selective proce
Nevertheless, this modernization model did not last long in Latin America and its weaknesses became
The financial crisis of the 1980s, the lack of social and political effectiveness of many of the dictatorial
During the 1980s, the region witnessed a cycle of inflation, hyperinflation, and recession of a severity
Doubtless, the early 1980s were crucial in Argentina. The financial crisis, the Malvinas (Falklands) Wa
Nevertheless, this model of stabilization and adjustment which emerged after the so- called “Washingt
By the end of the 1990s, the policies of economic and financial stabilization and adjustment had also in
During President Carlos Menem’s governments (1989-1999), Argentina experienced an accelerated pr
Most of those changes were justified as the only possible solution to the economic problems of the cou
In addition to these economic measures, it should be noted again that the problem of achieving the “rig
The macro-economic indicators have changed and according to external observers they have improved
Important transformations existed not only in the economy but also in the education sector. The “new

II1. Notes on Data Collection
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The data for this research were gathered during two three-month periods and through school observatio
The selection of these three schools was based on geographical proximity and similarities in student po
It should be noted that—even though this limits even more the results of this research—none of the tw
In addition to the activities carried out within the secondary schools, the researcher interviewed the dir
IV. In Search of Educational Modernity
An anecdote illustrates some of the pivotal points in which the search for “educational modernity” was
May 1993: visit to the ministry of education for interviews. I have to wait for the “customary” 30
Despite the content of this measure, the initial reaction of this researcher was: “This is a change f
These notes contain some of the tensions developed in the process of searching for a new model of edu
The first such initiative occurred in 1992 when the federal government developed a process of decentra
At first glance, through this transference the federal government, would transfer power by not controlli
[H]as retained responsibility for four major areas: set of common contents, evaluation of outcom
There is a general consensus among researchers that the decentralization process initiated in 1992 paral
It is relevant to quote Hanson’s account of how the decentralization process took place: “The transfer o
The second initiative was the sanction of the Federal Law of Education, the major legal education refor
The structure of the academic system: Previously, elementary school was mandatory for 7 years and
The curricular standards: The Law establishes the criteria for the development of the minimum requi

Teachers’ Professional Development: A national network of teacher professional development activit

Development and implementation of a national system of assessment: The national ministry of edu
The economic-financial rationale and pro-private overtones of both laws were widely recognized in the

First of all, it is possible to say that the private education sector has benefited from the implemen
While debate of the law was taking place, the government was firmly committed to the implementation
In all of these quality evaluations (Mendoza, SINEC National, and other smaller evaluations), the resul

More importantly, as the data in Table 1, 2 and 3 illustrate (especially given the objectives of this resea
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Source: Llach, J. J., Montoya S., and Roldan, F. Educacia Para Todos, Cérdoba, IREAL, 1999.

Source: Argentina Ministerio de Cultura y Educacion (1998)

Source: Argentina Ministerio de Cultura y Educacion (1998)
The initial outcry about the results was followed by a great media battle over whom to blame. Teacher

In Argentina, the participation of the private sector in secondary education is quite important and enroll
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Source: Argentina Ministerio de Cultura y Educacion (1998)
Since 1970, enrollment in private secondary schools has stagnated, yet the number of schools has incre
The Principals
The interviews with the principals of the three schools revealed two main trends. The first trend refers t
The first trend requires some background information. What distinguishes the case of private schools i
Principal Public School PS: It is scandalous that the government spends money in (name of priva
For both principals in the private schools, (thereafter Mountain-view and Lake-view) the public subsidi
Private School Mountain- View principal: The subsidies are important, without them we cannot
During the period 1995-1998 the school of principal of Mountain-view saw a small decrease in the nu
Question: In your opinion, is the private sector trying to reach other social sectors, the lower mid
Private Schools Consultant: I do not see any interest in reaching the lower middle class, at least i
This consultant reflection pointed out to the sad reality of the absolute imperfection of Argentina’s edu
In light of the opinion of the private schools’ consultant it is not surprising, then that the principal of M
In the case of the principal of Lake-View school the subsidy was also seen as needed but with the addit
Private School Lake-View principal: I would love to get ride of the subsidies, but we can’t. No s
Question: What would be the advantage of not receiving subsidies?
Lake-View principal: Some schools are trying that. The first advantage is that there is no more re
Despite the difference of opinion about the role of the state subsidies, the principals of the three school
Mountain-View principal: You know, in the private schools it is easier to find room for innovati
When the first part of the fieldwork for this study was undertaken, the debate about education (or the cr

Question: How do you evaluate the performance of private schools in general given the results of
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Mountain-View principal: The important thing here is to recognize that our school is doing the w

Question: How do you explain that on average the scores of students in private schools and publi

Mountain-View principal: Well the problem is the test and its evaluators. The tests were prepare
Similarly, the principal of the public secondary school expressed discomfort when asked about the nati

Question: What do you think about the quality of education evaluations?

Public School principal: I don’t like the use of these tests; it is all political...we need to ask why
As these testimonies indicate, the principals in the private and public schools shared concerns about the
The idea that private schools have more flexibility than public schools o change or adapt the academic
The three principals were very concerned with security and discipline as a way of improving the condit
It is very likely that the concern with discipline expressed by the principals was a response to a few vio
The Teachers
The interviews with teachers confirmed the trend about the “private school advantage” but also reveale
Teresa P., a female teacher, has been teaching history in private and public schools for more than five y

Question: Where do you feel better? At the public or at the private school?

Teresa P.: Nowhere; I have the same problems, the place doesn’t matter, the same low salaries, t

Question: Can you think about any difference?

Teresa P.: In the bathroom [laughing] and that is serious! I mean the lack of investment that you
The testimony of Teresa P. exemplified a common pattern expressed by several teachers during the cou
A possible explanation of the “society first” trend can be found in the severity of the country’s financia

There is a national trend of a prolonged decline in the real salaries of teachers from the mid-1970
In the late 1990s, teachers were earning a third less than an average worker in the formal economic syst
Teachers were blamed for declines in student achievement and lack of consideration about students’ w
It is in this context that the relationships between teachers and parents and teachers with administrators
Returning to the central focus of this research, the comparison of the perceptions between secondary pu

Carlos P. (Lake-View): I started my career full of energy! I felt that teaching was my mission, m

Question: Anything else?
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Carlos P.: Oh yeah! But it is not what you are thinking about! At Lake-View you have someone
Question: What do you mean?
Carlos P.: Students, not all of them, but some, sometimes mistake the fact that they are paying fo
Question: Do you consider that as a challenge or that this kind of pressure makes you change yo
T.2PrII: Oh no! At the public school you have something similar, teenagers are always challengi
This teacher’s testimony captures several key questions for this research. Is it possible to frame public
Finally, in the interviews with teachers it is difficult to asses any significant difference in terms of priv
Autonomy is an issue that does not clearly distinguish public from private education. The freedo
The Students
The findings from focus groups and interviews with students from public and private schools revealed
As in the case of the principals, a similar strong belief was reported about the private school advantage
Sudent.1-Lake-View: my parents are always reminding me how much my school costs, and I tell
A male student in his last year of secondary public school reflected about his experience in the followi
Student.2-Public School: If you look around this school, you will see how depressing it is to be h
When questioned about possible differences between students in private and public schools Student.2 i
Student.2-Public School: If I have to judge from my friends that go to the private school, I think
The comments of Student.2 are illustrative of a strong tendency among the students. They do not know
The testimonies of Student] and Student2 are clear examples of the disappointment with schooling, wh
Student.3-Public School: I support teachers demands for better salaries, no doubt that the govern
Question: Do you think that your teachers are going to participate in the protests?

Student.3-Public School: My teachers? No, ... most of them are scared and old- fashioned. They

The notion that teaching is a noble profession—but somehow the real teachers working at real schools
Student.4-Lake-View: No, teachers here are teachers.
Question: What do you mean by “teachers are teachers™?
Student.4-Lake-View: ... They don’t want to risk anything, they do everything the principal tells

Student.4-Lake-View: Yes, she is totally right, there are days we spend as much time sleeping in
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The previous testimonies are consistent in showing dissatisfaction with schooling and authorities in ge
Student.5-Public School: It couldn’t be different, we share the same teachers!
Sudent.6-Mountain-View: Yeah! Mr. Pepe teaches the same nonsense here [private school] and t
Student.5-Public School: Besides, you know, we are experts!

Question: What do you mean?
Student.5-Public School: You know, cheating is very common; I think that when we finish scho

To sum up this section, students from public and private schools consistently supported the notion of th

V. Conclusions
This research was conducted to assess the extent of curricular and management changes in two private
It is important to restate that this study did not intend to provide generalizable conclusions valid for all
After reviewing all the evidence gathered, the presumed capability of private schools in absorbing incr
Besides supporting the “private school advantage” notion, both teachers and students in these three sch
Contrary to what the “free-market” literature predicts, in the case of these three secondary schools in B
The findings of this study are also consistent with the results of Glass’s (1997) study about public and
[T]he social, cultural, and economic backgrounds of the parents and the community in which the
The three schools studied in Buenos Aires operated in a context in which their pedagogical and admini
The importance and influence of the current debate in Great Britain and the USA about markets and ch
In the current globalized capitalism, the pressures to transform the models of modernization, the role of
Under these disciplinary constraints the contemporary Latin American state can be best characterized a
Financial institutions such as the World Bank and the International Monetary Fund respond to the polic
Established Western societies are no longer optimistic that the Welfare State can effectively assis
As the current North American debate over vouchers and choice initiatives shows, the pro- market initi
At this point, with the available evidence from this small research in Argentina, and the international e
When the available information is assembled in the U.S. and abroad, the evidence suggests that
The findings of this research support Carnoy’s remarks. It appears evident, then, that in the case of Arg

I would, however, recommend that further studies about this topic follow Adam Przeworsky cautions r

httn://epaa.asu.edu/enaa/v9n31.html 1 4 4 10/29/01



EPAA Vol. 9 ...: Consumers, Citizens, and Secondary Education in Argentina (1985-1999 Page 10 of 14

This is a threefold question: (1) What are the economic costs of such transformation? (2) Under what p
We have no theory of structural transformation, and the empirical evidence is scanty. Market ori
I would like to conclude that today, nine years after Pzreworsky’s contention, the empirical evidence is
Notes
1. The notion of the so-called “Lost Decade” is very problematic and misleading. In Argentina, dur
2. The continuous demands by several national human rights groups as well as the investigations of

3. Cheating in secondary schools appears to be very extensive. For some of my respondents (teache
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Abstract

In this article we discuss the effects of one urban school
district's efforts to increase the autonomy and
accountability of schools and teams of teachers through a
standards-based reform known as team- based schooling.
Team-based schooling is designed to devolve decision-
making authority down to the school level by increasing
teachers' autonomy to make decisions. Increased

150 10/29/01

httn://enaa aan edn/enaa/vIn3? html



EPAA Vol. 9 ...: Autonomy and Accountability in the Context of Standards-Based Reform Page 2 of 23

accountability is enacted in the form of a state-level
standards-based initiative. Based on our evaluation over a
two-year period involving extensive fieldwork and
quantitative analysis, we describe the ways that teachers,
teams and school administrators responded to the
implementation of team-based schooling. What are the
effects of increasing school-level autonomy and
accountability in the context of standards- based reform?
Our analysis highlights several issues: the "lived reality"
of teaming as it interacts with the existing culture within
schools, the ways that teachers respond to the pressures
created by increased internal and external accountability,
and the effects of resource constraints on the effectiveness
of implementation. We conclude by using our findings to
consider more broadly the trade-off between increased
autonomy and accountability on which standards-based
reforms like team-based schooling are based.

1. Introduction

The standards movement was one of the key reform strategies
developed in the 1990's as states and districts sought ways to raise
student achievement. The essential elements of reforms in this
paradigm are threefold. First, a set of clearly defined student
performance goals for schools to strive towards (usually content
standards). Second, an accountability system comprising a set of
incentives for schools or districts to achieve the standards and
accompanying penalties for failing to move towards them (rewards
and sanctions). And third, greater autonomy for districts and schools
make decistons that will enable them to improve instruction and
achieve the standards (Fuhrman, 1999; CPRE, 1996; Fuhrman &
O'Day, 1996).

While earlier reforms were characterized by either a "top-
down" (i.e. mandates) or "bottom-up" (i.e. local control) approach,
standards-based reform combines both approaches to enable states and
districts to define the focus and expectations for educational outcomes
and to hold educators accountable for meeting these aims (Fullan,
1994). At the same time, policy makers recognise that instructional
improvement needs to be motivated and developed at the school and
classroom level and they are developing ways to give schools and
teachers increased autonomy to make decisions that affect student
learning.

In this article we ask the question: What are the effects of
increasing school-level autonomy and accountability in the context of
standards- based reform? We investigate this question by exploring the
experience of the school district of Cincinnati, Ohio's efforts to expand
the autonomy of schools and teachers and construct a framework of
accountability within the context of a broader standards- based reform
initiative. The district's efforts to increase autonomy at the school and
classroom-levels is focused around a reform called team-based
schooling in which teachers are organized into teams of three to five
teachers whe take responsibility for a group of students over multiple
years. The expectation is that teachers know best how to serve the
needs of their students and should therefore be given greater flexibility
and authority to make decisions that affect their students' learning.
Teaming is part of a broader standards-based reform movement in the
district featuring an explicit set of achievement targets for schools and
rewards and sanctions tied to a school's success or failure in achieving
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their goals. In this article we describe some of the consequences, both
intended and unintended, which arise as the theory of increased
authority and accountability plays out in the classrooms of Cincinnati's
public schools.

In section II, we set the context for our analysis by briefly
describing the track record of site-based management in general and
team-based schooling in particular. In section III we describe the
design of Students First, the Cincinnati Public Schools' ambitious
standards-based reform initiative designed to increase local autonomy
within a framework of accountability. In section IV we analyze the
consequences, both intended and unintended, of increasing local
autonomy. Section V explores the effects of expanded accountability,
both internal and external. We conclude by summarizing the findings
of our research and discussing the implications in relation to the trade-
off between increased accountability and increased autonomy on
which standards-based reforms like teaming are based.

Method

The source of the data for this article come from an evaluation
of team-based schooling in Cincinnati, Ohio being conducted for the
Cincinnati Public Schools by the Consortium for Policy Research in
Education (CPRE) at the University of Pennsylvania. Since 1997,
CPRE has been documenting the evolution and effects of team-based
schooling in Cincinnati. This article draws primarily from the first two
years of our evaluation and is based on five data sources. First, the
CPRE research team conducted extensive fieldwork in the district.
During the first year of the evaluation we visited all of the eight team-
based schools and interviewed administrators, members of the
Instructional Leadership Team, and the full membership of a sample of
16 teams. In 1998-99, the second year of teaming, the research team
spent four to five days in each of the 20 team-based schools and
interviewed the full membership of a sample of 41 teams.

The second data source for this article is the survey we
conducted each year with all faculty in both team-based and non-team-
based schools. The response rate varied from 81 to 87 percent each
year respectively out of a total of approximately 2,500 faculty. Survey
results enabled us to compare team-based with non-team-based
schools and has allowed us to examine the longitudinal effects of
teaming.

Third, we conducted interviews with the leaders of the
Cincinnati education community including leaders of the Cincinnati
Public Schools (CPS), the Cincinnati Federation of Teachers, CPS
school board, and the Mayerson Academy which is the key provider of
professional development to support the implementation of team-based
schooling. Interviews focused on leader's perceptions of what team-
based schooling would accomplish, the factors that influenced its
implementation and impact, and the progress of the reform.

The fourth data source was student achievement, attendance, and
discipline information provided by the district's Office of Research.
Data were analyzed using hierarchical linear modeling (HLM) to
examine the relationship between teaming and student achievement at
the school and team level. Finally, we observed Interschool Council
Meetings, attended team-based schooling workshops run by the
Mayerson Academy and related initiatives produced by the district and
union.
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Our purpose is not to report in detail the findings of CPRE's
three year evaluation of the team-based schooling initiative in
Cincinnati. Those interested in further details can read the evaluation
reports (Supovitz & Watson, 2000; Supovitz & Watson, 1999;
Supovitz, 1998). Rather, r we focus here on the implications of the
Cincinnati experience with respect to the trade-offs and tensions
inherent in expanding autonomy in a tighter accountability framework
within the context of standards-based reform.

II. The Trend Toward School-Based Management

Many districts have attempted to increase local autonomy based
on the theory that school personnel are most intimately knowledgeable
about the best way to educate their students. Mohrman and Wohlstetter
(1994) described various types of devolved management structures
that have been adopted in the past under the general rubric of school-
based management (SBM). SBM requires new forms of governance
and management structures within districts and schools, structures that
are designed to change the decision-making processes and relations of
power. This reform movement operates under the belief in the
ineffectiveness of locating power at the top of a school system, where
it is furthest from school faculty who are closest to, and therefore most
able to influence students. SBM is intended to create structures that
support site-based decision-making so that school-based
administrators and teachers have greater control over the decisions that
affect student learning. SBM is not a new idea, having been
implemented in various guises throughout the 1980s and 1990s
(Weiss, 1992). But what is different in this latest incarnation is the
melding of local autonomy with a system of accountability (Fullan,
1994).

Newmann and Wehlage (1995), in.a large study of 1,500
schools, noted that successful schools tended to create a professional
community with shared purpose and high levels of collaboration. They
noted that successful schools required the authority to act, and had
high levels of autonomy over curriculum, school policies, hiring, and,
in some cases, their budget as well. Surrounding this cocoon of
autonomy, they also cited the importance of external support in the
form of high standards for student learning.

Chub and Moe (1990) argue that private school teachers
experience higher levels of autonomy than their public school peers
and that this is a key reason why private schools are able to more
successfully promote student achievement. In a comparative study of
teachers and principals in both private and public schools that set out
to test Chubb and Moe's thesis, Glass (1997) found that both
participants said they experienced high levels of autonomy. However,
they also found that teachers in private and public schools were also
subject to a number of factors that mitigated and shaped their
autonomy in important ways. Thus, the autonomy experienced by
teachers was more complex than typically assumed and "challenges
the myth that teachers and principals in private schools enjoy
autonomy and freedom from democratic bureaucracy that their public
school counterparts do not" (p.1).

Other studies also question whether SBM actually increases
school and teacher autonomy. Hannaway (1993) presents a critique of
the existing assumptions on which decentralization is based,
assumptions that are derived from private sector modes of production.
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Hannaway argues that decentralization is based on the assumption that
teachers' work is traditionally subject to a high level of control and that
the limited autonomy of teachers serves to limit their ability to
instigate the kinds of change and innovation necessary to promote
student achievement. Decentralization and (so-called) greater teacher
autonomy aims to give teachers greater control over how they teach. In
contrast, Hannaway concludes that, "teachers in successful
decentralized districts work under conditions where organizational
controls over their behaviour are in fact high relative to what we would
expect in traditionally organized schools. Indeed, the discretion of
school-level actors in many decentralized systems may be far more
restricted than the discretion of school-level actors in traditionally
organized systems" (1993, p. 139). In other words, she contends that
decentralization decreases the amount of autonomy that teachers have
to decide what and how to teach and that this occurs through the
increased surveillance of their work at two levels: by their peers and
by the district through tighter accountability measures. Merely
providing increased opportunities for interaction between teacher
professionals will not necessarily result in productive work and
change.

The literature that examines the development and
implementation of various forms of SBM also points out that the key
aim of such designs should be to improve the quality of teaching and
learning within schools. In other words, for SBM to be successful, it
must not be merely a structural reform, but one that results in
instructional change at the classroom level. Darling-Hammond (1996)
described in some detail four New York schools that have successfully
introduced decentralized, site-based management reforms as a means
of creating more consensual decision-making and greater autonomy
for schools and teachers with the purpose of approaching teaching and
learning in distinctive ways. The success of these schools, argues
Darling-Hammond, is that the primary focus of their changes is to
create the opportunities for improved teaching and learning.

Team-Based Schooling

One of the particular school-based management strategies that
have been developed in an attempt to provide an instructional focus is
the use of teacher teams. Teacher teams are designed to enable
teachers to have greater involvement in the management and
governance of their school and are also intended to facilitate
instructional change and innovation as teachers work more closely
together to learn from each other. Educators have been experimenting
with the "bold new venture" of team teaching since the 1960"s
(Thomas, 1992; Beggs, 1964), but with little success (Thomas, 1992).
The early failures of teaming were attributed to a lack of
organizational support, planning time, and role conflict (Hargreaves,
1980; Cohen, 1976).

The last decade has seen a resurgence of interest in teaming
largely as a result of the apparent success of production teams in
private enterprise and the attempts by some administrators to apply
teaming to schools (Mohrman & Wohlstetter, 1994). Darling-
Hammond (1994) gives an account of a number of schools who have
used teaming successfully in order to create more consensual decision-
making and greater autonomy for schools and teachers. More
importantly, however, they have used teaming to enable more inter-
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disciplinary learning for students and to also promote teacher learning
which is essential for instructional change.

Friedman (1997) offers a detailed account of one teacher team
that developed an innovative vocational design within an urban high
school. Friedman argues that teaming requires changes to traditional
teaching roles and school structures and that these changes are more
complex than those typically envisioned by the proponents of teaming.
The success of teaming therefore appears to depend on it not being
merely an organizational or structural reform, but one that promotes
and supports changes in how teachers teach. Friedman's research alerts
us to the need to consider not only the assumptions and intent behind
team-based schooling initiatives, but also the existing structures and
cultures of schooling that they are enacted upon. Teachers are not
passive recipients of reform, but they actively negotiate and mediate
policy in a range of ways. It is not so much that policy is enforced
from above, but rather that teachers enact policy in a range of ways
that result in unintended and intended consequences. As Friedman
observed:

... few advocates have inquired seriously into the team
concept and exactly how it fits with school practice. This
lack of conceptualization is particularly serious in light of
the failure of the initial team-teaching movement of the
1960s, which has been attributed to a lack of fit between
the team concept and the role of the teacher, the
organizational structure, and the cultural norms of
contemporary schooling (1997, p. 335).

This report enables us to undertake the kind of enquiry that Friedman
argues is necessary if we are to further our understanding of the effects
of the implementation of team-based schooling. If teaming is to be
effective, it must result in instructional innovation and improvement.
For this to occur, such a reform needs to attend to the relations of
power that operate within schools.

ITI. Autonomy and Accountability in The Cincinnati
Public Schools

Cincinnati, Ohio is an urban school district with about 50,000
students in 79 schools. About two-thirds of the students in the district,
of which 70 percent are African-American and 28 percent are White,
are on lunch assistance. Cincinnati is the forty fifth largest city in the
United States. In the 1996-97 school year the Cincinnati Public
Schools (CPS) adopted an ambitious and broad-based reform plan
called Students First. The stated goals of Students First were for all
students to meet or exceed high academic standards, to have safe and
orderly school learning environments, and to satisfy the needs of their
"customers" - students, parents, and taxpayers. As a central part of its
strategic plan, the CPS designed a form of school organization known
as team-based schooling. In essence, the idea behind team-based
schooling is that higher student achievement will result from
decentralizing decision-making about instruction and resource
authority to teams of academic teachers. The teams are to focus on the
district's academic and behavioural standards, to collaborate amongst
themselves as well as with parents and community members, and to be

held collectively accountable for their students' achievement over time.
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As stated in the district's strategic plan, the organization's reform goal
was to become a, "high quality education system that is decentralized
and held accountable for results."

The "heart of the system" according to the former .
superintendent, is team-based schooling. Team-based schooling is
written into the contract between the CPS and the Cincinnati
Federation of Teachers, ratified in March 1997. The contact sets out
the requirements for the composition and function of teams, as
summarized below:

e Teams will be comprised of 3-5 core subject academic teachers
who will stay with a group of students for at least two years. The
teams will be organized by the gateway grades K-3, 4-6, 7-8 and
9-10.

e Teams will develop a curriculum and instructional methods and
materials consistent with a school's program focus. They will
also decide how to schedule and group their students.

o Teams will take responsibility for all students they serve and
will work to ensure that they meet the district and school
learning objectives.

e Teams will control funding for instructional supplies, materials,
and personnel.

o Teams will stay together for several years in order to ensure
maximum benefits from collaboration and longer term relations
with students.

e Team-based schools will be governed by Instructional
Leadership Teams (ILT), comprised of team leaders, the
principal, two parents, and two non-teaching school staff. The
ILT will attend to academic decisions and control most non-
personnel budget areas.

The district planned to "roll out" the team-based school concept
across the district, beginning with the eight schools that were selected
from a pool of those that applied in 1997-98. Twelve additional
schools became team-based in the second year (1998-99), and twenty
schools in the third year (1999-2000). At the time of writing, in the
third year of the reform, the implementation has proceeded as planned
and approximately half of the district's schools are team-based.

It must also be noted that teaming is not a new phenomena in the
Cincinnati Public Schools. Our 1999 teacher survey data show that in
Cincinnati 79 percent of elementary teachers, 73 percent of middle
school teachers, and 45 percent of high school teachers who were not
in formal team-based schools reported that they informally teamed
with at least one other teacher. What is different is that team-based
schooling creates a formal structure in schools that explicitly vests
power in teams of teachers to make instructional decisions for
students.

At the same time, the state and district had accountability
systems in place that ranked the performance of schools and attached
consequences to their performance. In Ohio, districts are rated
annually on a set of 27 indicators, of which 25 are student achievement
tests as well as student attendance and graduation rates. Based upon
these ratings, districts are put into four categories: effective,
continuous improvement, academic watch, and academic emergency.
These categories are highly correlated with the socio- economic status
of districts. Districts in academic emergency have five years to move
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out of the category or are threatened with state takeover. CPS is in the
academic emergency category, but despite one of the highest levels of
poverty of any district in the state, it is not the lowest performing
district.

The district's accountability system is called the School
Accountability Plan. In it, targets are set for each school in six areas,
which are very similar to the state indicator areas. Unlike the state
system, targets differ by school, which are set based upon the results of
the previous year. Targets are set so that if all schools meet their
targets, than the district will meet its target. Based on their
performance, schools are rated as either a school incentive award
winner, an achieving school, an improving school, a school in
intervention, or a school under redesign. Redesigned schools can, and
have been, reconstituted. Principals' pay raises depend partially on the
performance of their school.

The theory of how teaming works

In interviews conducted in the fall and early winter of 1997 with
14 leaders of the Cincinnati education community, the leaders
described how they expected teaming to work. The district leaders
emphasized improving student achievement and the quality of the
educational experience as the overall expectation of team-based
schooling. Leaders hypothesized that team-based schooling would
impact the district in a variety of ways. The influences that were
mentioned can be loosely organized around four inter-related themes:
decentralized control, more focused curriculum and instruction, a more
student-focused school culture, and increased accountability.

District leaders described how they expected teaming to shift
decision-making about curriculum and instruction from the district to
schools to teams of teachers, giving school staff a greater role in
critical decision-making about their work and greater control of their
budgets. They saw this devolution of authority driving related changes
in the central office while giving schools greater autonomy from the
central office.

Many leaders therefore stressed that team-based schooling
would increase teachers' focus on curricular and instructional issues.
They felt that attention to the curriculum standards would increase,
improving curricular planning and alignment. They expected that
teachers would make more fine-grained decisions about grouping of
students, resulting in more individualized instruction. They also
expected that looping (teachers staying with the same group of
students over multiple years) would push teachers to expand their
curriculum knowledge. In these ways decentralization, along with
increased accountability, would lead schools and teams to allocate
their resources more productively.

Leaders also envisioned a series of influences that can loosely be
called a more student-focused school culture. Under this element of
their vision, a series of new relationships and norms would develop in
team-based schools. Teachers would get to know students better,
would analyze student achievement data and would be better informed
as they designed instruction to more effectively meet students' needs.
One leader stressed that the teams would form communities, providing
a greater reflection of the democracy we live within.

The local leaders also felt that team-based schooling would
increase the accountability of teachers. They described how the new
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teams would give teachers a greater sense of students'
accomplishments and encourage them to take more responsibility for
the progress and success of individual students. Since each of the
teams would be responsible for preparing students for one of the
gateway grades at which promotion benchmarks must be met, all
teachers would share the responsibility that had previously rested more
heavily on those teachers assigned to the gateway grades. Further, it
was envisioned that a culture of competition would emerge in the
effective team-based schools, propelling teachers to higher quality
instructional levels. Teaming therefore has the potential to meet the
demands of increased autonomy and accountability at the school level
through decentralization, rather than through increased centralization
as has been a feature of earlier reforms.

Reforms are seldom implemented in isolation and other
initiatives and events often have unintended effects. The
implementation of team-based schooling in Cincinnati was no
exception. Three events occurred in Cincinnati which both directly
altered the implementation of Students First, and more subtly
influenced the environment within which the reform was unfolding.
First, one of the major architects of Students First, J. Michael Brandt,
retired as Superintendent after the first year of team-based schooling
and was replaced by Dr. Steven Adamowski, although the Board
restated its commitment to Students First. Second, the district
experienced severe budget cuts and schools were forced to reduce staff
and resources. Third, in the 1999-2000 school year, the district and
union went through a prolonged contract renegotiation. Additionally,
during the time of the initiative, the district announced major
organizational changes, including a reorganization to K-8 schools, a
plan to shift to open enrollment for high schools, the adoption of a new
facilities plan which targeted which targeted some schools for eventual
closure, the expansion of charter schools. This confluence of events
and developments generated considerable anxiety and undermined
morale among teachers. The overall climate of rapid change and
uncertainty disturbed some teachers' confidence in the stability of their
teams and in the future of the team-based reform.

IV. Expanding the autonomy of teachers in schools

As we have discussed, the team-based schooling reform
envisages that schools, teams and individual teachers will have greater
control over how they teach while also being held increasingly
accountable for the achievement of their students. This notion of
increased autonomy raises a series of important issues that concern the
definition and limits of autonomy and the authority that resides at
different levels within schools - including teachers, team leaders, and
the principal. These issues also played out between schools and the
district. That is, the increased autonomy of teaming created a whole
new set of relationships within schools that implicitly modified the
existing traditional hierarchy.

The traditional hierarchy of schools has a principal (and vice-
principal in larger schools) sitting on top of a traditionally flat
organizational structure. Schools often have a large number of
committees to make instructional decisions, but formal authority is
vested in the principal. Team-based schooling changed the
arrangement such that teams of teachers are formally made responsible
for instructional decisions about their students. Teams are led by team
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leaders while the school is led by the Instructional Leadership Team
(ILT), comprised of team leaders and led by the principal. The ILT is
officially responsible for making school-wide instructionally related
decisions. This new, more multi-faceted organizational structure
created uncertainty as the members sought to clarify the extent and
limits of their autonomy and authority. In the course of our fieldwork
these concerns were at the forefront for school faculty as they
struggled to implement team-based schooling. In this next section, we
explore in some detail the issues around autonomy and authority that
arose in schools as their faculty implemented the reform.

The role of the team leader

The key purpose of teams is to establish a structure that provides
teachers with increased opportunities to work together to improve
instruction. The collective bargaining agreement between the teacher
union and the district states that each team shall have a paid team
leader and describes the procedures for their selection. However, there
is little specification about the team leader's role or the authority they
have to make decisions that affect the members of their team. In some
teams, members naturally deferred to their team leader to organize the
time and resources of the group while in others this process was
collaborative. There were a small number of teams in which the team
leader's efforts to exercise authority created friction amongst the team
members.

In our interviews with a sample of members of 41 teams in the
second year of teaming (1998-99), a number of team members and
leaders discussed the problems caused by the unclear responsibilities
of team leaders. For example, in a team in a K-8 school, some team
members did not accept the team leader's authority, especially the
teachers who knew they would not be returning to the school the
following year. Two of the four teachers had requested and received a
transfer to another school and a third did not have his contract
renewed. As a result, the team leader said the team was dysfunctional.
"The only part where there is really teaming academically is with [the
special education teacher]. We share responsibility for his
developmentally handicapped kids and my grade 7 to 8 kids. That
works great, but it isn't any different from what I was doing before
teaming."”

In another elementary school, there was a serious conflict
between the team leader and one of the team members. The team
leader said the conflict was caused by a personality issue, but the
teacher said it was due to their different teaching styles. The teacher
did not want to follow the team leader's advice on instruction and she
said, "The team leader always wants things her way." The team leader
commented, "Lots of teachers have different visions but teams need to
have a united vision. We don't talk about a philosophy or teaching
styles as a team." These examples raise important questions about
team leaders' capacity and authority to propel their teams to higher
functioning levels.

This lack of definition of the team leader's authority was of
concern because in some cases it prevented teams from engaging in
instructional change, a central aim of team-based schooling. An
elementary school team leader described how the team members found
it hard to share student work samples and resisted doing this even
though they agreed, in theory, that it was an important practice. One
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team leader had asked to observe another teacher's class, but it did not

happen. "I could have insisted on certain things, like sharing examples
of students' work, but I don't see that as my role. I don't feel I have the

right to challenge teachers about their practice. My role is to set a tone,
an expectation of being professional."

Thus, in theory, while the teams were given autonomy to make
decisions about instruction, in practice, the decision-making process
required someone with institutional authority to facilitate the process.
This lack of definition of autonomy and authority was also evident
within the Instructional Leadership Teams (ILT).

The role of the ILT and the principal

The role of the ILT in each team-based school is to develop,
review and evaluate the instructional program and to monitor and
improve school operations and procedures that impact on instruction.
The ILT is also to develop and monitor the school budget and to
oversee the formation of teams and can decide on the process by which
it makes decisions, for example by vote or consensus, and faculty will
also be required to approve the ILT recommendations by majority
vote. The ILT therefore, as its nomenclature implies, is to provide a
forum for decisions to be made about instruction and those decisions
are then to be disseminated and implemented at the team-level. Our
observations of ILT meetings and interviews with ILT members and
principals in the second year of teaming highlighted the difficulties in
implementing a devolved leadership structure.

The design structure of the ILT represents a significant shift in
the way decision-making power is distributed within a school.
Authority for the overall direction of the school traditionally resided
with the principal but the team-based model is intended to shift
authority for making some decisions down to the team level. The
introduction of the more democratic decision-making through the ILT
represents a major change from more hierarchical school power
structures.

Although the ILT is intended to be run in a consensual way so
all members are able to make an equal contribution to the decision-
making process, the reality is that the differential power relations
among the various members can undermine the decision making
process. We found that the principal (or someone else on the ILT) had
to actively push for shared decision-making because the traditional
hierarchical culture of schooling predisposes teachers to defer to the
principal.

For some principals, moving toward more consensual decision-
making processes was a difficult transition to make. The principal, in
theory, is an equal member of the ILT with no more authority than
anyone else, but the principal's role in monitoring and evaluating staff
performance may make teachers reluctant to challenge the principal on
an issue. Principals can exercise their power advantage or may
suppress differing views from being expressed during ILT discussions.
Some principals were described as effective at encouraging consensual
processed while others were described as being adept at ensuring their
ideas were prioritized and implemented.

Principals promoted their own agendas in direct ways, including
actually setting the agenda and facilitating the ILT meetings, and in
indirect ways, which some faculty members described as manipulation
behind the scenes. In our interviews in the second year of teaming, one
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ILT member stated, "The principal stonewalls and dominates the
conversation." Furthermore, while most principals paid lip service to
the notion of consensual decision-making, there were some whose
leadership styles were in direct and stated opposition to this. One
principal rarely attended the ILT meetings and made some decisions
without consulting the ILT at all. As a result, several ILT members
said they would be stepping down as team leaders because they no
longer wanted to be part of the ILT. In several schools, principals
made decisions that undercut ILT consensus.

Faculty and administrators in the team-based schools were
adopting a range of relationships as they sought to navigate the
transition from a traditional hierarchical culture to the more
democratic culture reflected in teaming. School leaders at one end of
the spectrum were remaining traditional. As one team leader
described, "A TBS [team-based school] principal needs to understand,
explain, share. They need to be willing to let go. [Our principal]
doesn't share with us what we need to know and it leads to frustration."
At the other end of the spectrum, a principal at another school was
adopting democratic decision-making to the extent that he was not
willing to make any decisions himself. A team leader in the school
commented, "The principal is delegating everything and not being a
leader." Most principals were seeking a middle ground. As one
principal described, "I try to empower people but they have to
understand that this is a hierarchy and [ am the principal."

Ideally, the ILT is designed to ensure that decision-making
authority does not reside solely with the principal. However, given the
complex power relations that operate within schools and the control
that the principal has over the retention and promotion of staff, the
reality is that most principals still maintain a high degree of control.
Some teachers seemed pleased to have a principal they perceived as a
"strong" leader who could maintain control of the school. Other
teachers questioned whose responsibility it was to ensure that
principals in team- based schools operated in ways consistent with the
team-based philosophy.

Role of the team vis-a-vis the ILT

While there were issues of authority within the ILT and between
the ILT and the principal, there were also issues of authority raised in
relation to the decisions being made by the ILTs concerning the
division of authority between the ILT and the teams. When
interviewed during the second year of teaming, some teachers said
they were confused about the role of the team compared to the role of
the ILT. In several cases, team leaders felt that the ILT was overriding
decisions that had been made by teams, decisions that they felt the
teams should have been able to make. This was exemplified by an
elementary school where there were a range of opinions about the
benefits of multi-age classes and looping (the practice of students
remaining with a teacher for more than one year). A team leader in the
school commented, "We are still trying to work out the mechanics as
far as what teams can or cannot do. This year, the ILT decided either
looping or multi-age—one or the other. The majority of the school
doesn't want to do either one." This example raises the question of
whether there should be some limitations on what teams can decide
and what the ILT has the authority to decide.

Differences of opinion about the levels of autonomy and
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authority within a school need to be discussed and resolved if team-
based schools are to function effectively. A team leader in another
school commented, "There are some rumbles that the ILT is trying to
run everything but teams should be represented by team leaders so this
shouldn't be the case." An ILT member in the same school
commented, "The ILT makes decisions about programs, budget items,
etc. Teams can make decisions within their teams. Yet for discipline,
the encouraged school wide policy is what is best for children.”

The role of the district in relation to the school

The lack of clarity within team-based schools about the limits of
their authority and autonomy was also reflected at the district level. It
was apparent from our interviews with leaders in the Cincinnati
education community in 1998-99 that the district had not yet worked
out what decisions the school should have the authority to make, and
which decisions were the purview of the district. For example, there
were a number of examples of the district encouraging schools to
make their own decisions about school reform models or curriculum
resources and then telling the school that their decision was not
acceptable.

We also noted some differences emerging in district leaders'
views about how much autonomy should be given to schools. While
they generally agreed at a conceptual level that schools and teachers
should be given increased autonomy to make decisions aimed at
improving student achievement and should be held more accountable
for the results obtained, there were important differences of opinion
about what this meant in practice. Our interviews suggest that the
views of district policymakers on this issue fall along a continuum. At
one end of the continuum are those who believe that schools should be
given as much autonomy as possible to decide what and how students
should be taught, and which reform models to use. In this view,
autonomy should be constrained only by the standards (promotion
standards and proficiency tests) that are mandated by the state and the
district. How school staffs reach these standards is up to them. One
leader in the district summed up this position, "Let the standards shape
what schools do, but let them find their own way." Furthermore, some
of these proponents of increased school autonomy would like to see
schools freed from some of the current contract requirements, such as
those that limit meeting times and require vacancies to be filled from
the surplus pool instead of allowing schools to recruit their own staff.

At the other end of the continuum are those who favor granting
less autonomy to schools and teachers. For example, they believe that
schools should choose only those whole school reform models
previously approved by the district and that teachers should not be
allowed to adopt curricular materials that have been tried and failed in
several other places in the district. Those in favour of constraining
autonomy at the school level believe that setting academic standards
for schools is not sufficient, and contend that schools should teach a
district-approved curriculum and that students in all schools should
follow a core academic program.

These differing views of autonomy are associated with different
views of team-based schooling. Those favoring maximum autonomy
are content to permit more variation in how ILTs function, how teams
are structured, and how resources are allocated by the schools. Those
who favor some constraints believe that the district should ensure that
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team-based schooling is correctly implemented and that the structures
are faithful to the original design. In practice, this has raised a number
of questions of how the district should respond to issues. For example,
a middle school team of a dozen teachers who want to stay together as
a team, regardless of the suggested team size of 3-5 teachers; or a
principal who ignores the unanimous recommendations of the school's
ILT.

As teachers and school administrators sought to define the limits
of their authority, they were doing so in the context of a high-stakes
accountability framework at both the state and district level. In the
next section we discuss the issues that arose in response to increased
accountability in the context of team-based schooling.

V. Increasing accountability

As previously described, the district's reform initiative, Students
First, contains a school accountability plan in which targets are set for
each school based upon indicators of progress, primarily achievement
scores in the five core subjects, as well as student attendance, dropout
rates, and graduation rates. Progress is defined differently for each
school, depending on its previous year performance on these
indicators. Rewards and sanctions are meted out based upon school
performance each year. Thus the "teeth” of the accountability system
are at the school, rather than the team-level. But this does not mean
that teams do not feel the bite of accountability.

The pressures of internal accountability

Abelmann and Elmore (1998) make the distinction between
systems of accountability that are external and internal to schools. In
their conceptualization, state and district accountability systems are
external. But internal accountability systems operate in equally
powerful ways and are made up of individual responsibility and
collective expectations that together shape they ways that people
account for their actions. They found that, "strong expectations can
influence and shape what a teacher...feels responsible for in his or her
work " (p. 17). Similarly, our survey research found that teachers in
team-based schools had significantly higher levels of collective
responsibility and reported higher levels of involvement in school-
related decision-making (Supovitz & Watson, 1999).

Survey data from the second year with all faculty in team-based
schools revealed that teachers were overwhelmingly positive about
working together on teams. Over 90 percent of team members reported
that they worked well together as a team to do what was "best for
kids." A similar percent felt comfortable voicing concerns with team
members. In interviews, several teachers described how they valued
the relationships they were able to develop with other team members.
A team member in an elementary school explained, "I like the concept
of team-based. You are working with the same group of kids. I like the
communication and feedback you get." In a middle school, a team
member commented that teams enabled improved communication that
helped them to better address the needs of students. "We have more
adult communication via teaming. The team spends a lot of time
brainstorming on how to mix and match kids."

Teaming also tended to increase the pressure that teachers put on
each other. In some cases this was a constructive force, but in others it
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served to undermine working relationships between teachers. This
resulted in higher levels of stress and increased tensions between
teachers in team-based schools. Survey results from the first two years
of CPRE's evaluation indicated that trust levels between teachers were
significantly lower in team-based schools in comparison to non-team-
based schools, and that trust levels declined from the year before
schools implemented teaming to the end of their first full year in the
initiative (Supovitz & Watson, 1999). These results suggest that the
introduction of the formal mechanisms of teaming had surfaced issues
which were avoidable when teachers did not have to work so closely
together. As one team leader commented in the second year of
teaming, "There is a cultural shift going on in the school. Teams are
more vocal than before and people that used to be passive are more
assertive."”

Another consequence of increased interactions between teachers
around instructional issues was higher levels of conflict. For teachers
who may be used to working with other teachers on discipline or
curriculum committees, but who are none-the-less used to closing their
classroom doors for instruction, teaming can increase opportunities for
disagreement. On our survey in the second year of teaming, over half
(53%) of the team members reported conflict between members of
their team. Personality clashes were the greatest sources of conflict,
accounting for 67 percent of the conflicts. Disagreements over the
equitable distribution of work, student discipline procedures,
educational philosophy, and disagreement over curriculum and
assessment issues were also common.

Of course, conflict in itself is not necessarily negative because it
may be the product of increased communication among teachers and
more engagement in critical discussion of practice and philosophy.
Our interviews with team members suggested that conflict was a
problem only when it remained unresolved and, therefore, undermined
the relationships within teams. Our survey also included a series of
questions for the team members who reported having conflict in their
teams about how they attempted to resolve it. Over half (57%) of the
teams reported that they resolved the conflict amongst themselves but,
of the 53 percent of team members who said they experienced conflict,
30 percent said that the conflict remained unresolved. Overall, this
means that approximately 15 percent of the teachers were experiencing
unresolved conflict on their teams, a percentage that corresponded
closely to our interview data.

While team relationships are something that, with the
appropriate support and skills, can be improved and strengthened,
there are other factors that affect the operation of teams and student
achievement which teams have little or no control over. In the course
of our research, teacher and student turnover emerged as significant
factors affecting teams.

External accountability

In general, there was a certain amount of resistance from
teachers to being held accountable for the performance of their
students. In our 1998-99 survey of school faculties, over 50 percent of
the teachers in the team-based schools did not believe it was fair to
hold teams accountable for the achievement of their students. Our
fieldwork helped us to understand some of the reasons why teachers
felt uncomfortable with this responsibility.

164

httn://epaa.asu.edu/epaa/von32. html

10/29/01



EPAA Vol.9 ...:

Autonomy and Accountability in the Context of Standards-Based Reform Page 16 of 23

One reason that teachers resisted accountability was high rates
of both student and teacher mobility. The design of team-based
schooling states that teams will be composed of groups of teachers
who will be held jointly accountable for the achievement of a group of
students for at least two years. This model assumes that the
composition of the teams, in terms of students and teachers, will
remain stable to ensure maximum benefits from collaboration and
longer-term relationships with students. But teachers were quick to
point out the high mobility of their student populations and that high
student mobility rates made it unreasonable for them to be held
accountable for student achievement. How could they be held
responsible when many of their students were with them for relatively
little time?

Second, teachers felt that teacher mobility impeded their ability
to work together to meet the needs of students. Our survey with faculty
in team- based schools in the second year asked teachers if the
membership of their team had remained the same over the school year.
Less than one-third of teams reported stability (in terms of their
teacher composition) from the first to the second year as team-based
schools. Of the teams that did change, about one-third changed
significantly and two-thirds experienced minor changes. The reasons
for the turnover among team members varied. In some cases they were
due to decisions made by team members to leave the teaching field,
take long-term leaves, or transfer to other schools or positions. But in
many cases, ieam instability was due to decisions made at the district
and school level that affected the school's staffing and resulted in
changes to team composition.

We also found that while most teachers felt their autonomy has
increased, at the same time, teachers also reported that they
experienced significant restraints on their autonomy caused by the
introduction of standards-based accountability. Our work suggests that
the requirements of standards-based accountability, which brought
with it performance standards, pacing guides, curriculum materials and
"standards into practice" protocols for those schools that failed to meet
their targets may counteract efforts to increase local autonomy.

How were teachers using their increased autonomy and
accountability?

The litmus test for the effectiveness of the team-based schooling
reform is whether increased autonomy and greater accountability have
resulted in the kinds of instructional improvement that leads to
increased student achievement. The results of our evaluation show that
when teams are structured in ways envisaged by the reform, and when
they are engaging in practices that teaming was designed to enable
such as planning lessons together, reviewing student work together,
co-teaching classes and observing each other teach, then there is a
positive impact on student achievement (see Supovitz & Watson 2000
and Supovitz & Watson 1999 for more detailed discussion of the
methodology used). However, we also found that implementation
varied and there were very few teams that were using the kinds of
practices that were positively associated with student achievement.
Even when teams were functioning well in terms of team meetings and
team relationships, very few teams had begun to engage in
instructional improvement by changing the way they were teaching.
While our research has shown that there were a number of factors such
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as resource constraints, lack of definition of authority, and student and
teacher mobility that undermined the effectiveness of team-based
schooling, the small number of teams that were responding to
increased autonomy and greater accountability by attending to
instructional improvement is a significant concern.

V1. Discussion

The purpose of this article has been to explore the "lived reality"
of team-based schooling--a standards-based reform that aims to
increase autonomy and accountability at the school-level. Increased
autonomy is to be provided by giving schools and teams of teachers
increased control over how they teach and over other factors that
influence student achievement such as scheduling, curriculum and
grouping of students. Increased external accountability is enacted in
the form of state and district level performance targets. Internal
accountability is enacted in the form of increased peer accountability
within teams. This design assumes that holding schools and teams
more accountable for student achievement, while at the same time
giving them more autonomy, will enable them to promote student
achievement. Our research enables us to make the following
observations.

First, implementing any reform requires the recognition that it is
enacted into an existing culture. In this case, team-based schooling did
not replace the existing culture and relations of power within schools.
Rather, faculty both accommodated and resisted various aspects of the
reform so that the "new reality" in schools became a hybrid of both of
these at times contradictory schooling structures. Although
unarticulated, the success of the teaming design is predicated on a
significant shift in relations at every level of schooling and this kind of
shift, by necessity, will involve a change in the traditional relations of
power by which the daily life of the school is structured. If not made
explicit and attended to, these forces have the potential to subvert the
kinds of changes on which teaming depends.

Second, the lack of definition and clarity in the reform design
about the limits of authority and autonomy that operate at various
levels—from the district through to individual teachers—hinders the
ability of teachers, teams and schools to exercise the increased
autonomy that team-based schooling was intended to provide them
with. As our research has shown, this lack of clarity has sometimes
resulted in conflict and/or in an inability to focus on the challenging
work of instructional improvement. We recognize, however, that the
reform process is a "work in progress" and through our research and
through its own mechanisms, the district has been closely monitoring
the reform and attempting to provide the kinds of guidance and
resources that teachers are saying they need.

Third, internal accountability is a powerful force. The pressures
of collective responsibility unleashed by placing the responsibility for
student achievement on teachers works in both constructive and
destructive ways. On the one hand, teachers are forced out of isolation
and are held increasingly accountable by their peers for their role in
contributing to instructional improvement. On the other hand, as
Cohen (1976) and Hargreaves (1980) have pointed out, expanding
local responsibility is often accompanied by increased conflict. Our
research indicates that conflict can have both productive outcomes, for
example when it forces teachers to confront issues that impede
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instructional coherence, and unproductive outcomes, when conflict is
left unresolved and corrodes interaction and trust.

Fourth, while external accountability mechanisms are premised
on the assumption that teachers, teams and schools can be held directly
accountable for student achievement, in reality there are a large
number of factors over which they have very little control but which
impact negatively on student achievement. These include such factors
as student and teacher turnover caused by decisions made at the
district-level in response to resource constraints and school
restructuring. As Elmore (2000) argues, if policy makers and
administrators are going to hold teachers accountable for certain
outcomes, then they need to ensure that teachers have the capacity and
resources to achieve those outcomes. Furthermore, while the design of
team-based schooling promotes greater school and team-level
autonomy, external accountability mechanisms constrain autonomy in
very real ways.

Thus far we have focused on highlighting the practical and
relational issues that have arisen as teaming was implemented. But in
the final part of this article we want to broaden the discussion to
consider the trade-off between increased accountability and increased
autonomy on which standards-based reforms such as team-based
schooling are based. The assumption behind this trade-off are that
teachers, teams and schools will respond to greater accountability by
using their increased autonomy to engage in instructional
improvement. Our research has highlighted some of the very real
constraints that serve to limit autonomy and that also raise concerns
about the extent to which teachers can be held directly accountable for
student achievement in the way that standards-based reforms are
designed to do. We have shown how these constraints hinder the
ability of teachers and teams to engage in the challenging work of
instructional reform. However, the question we want to raise here is
whether—resource constraints and design problems aside—increasing
the autonomy of teachers within the context of an external
accountability system is the way to improve instruction. Or, to put it
another way, do we have evidence that teachers were using their
increased autonomy to engage in instructional improvement in order to
meet the demands of the external accountability system? Our research
shows that most teachers and teams were not. For the majority of
teams, teaming is a structural, rather an instructional reform. That is,
teaming can facilitate improved communication between teachers and
allow them greater decision-making power over certain areas, but most
teams do not use their increased autonomy and greater accountability
to engage in instructional reform.

Our research suggests that modifications need to be made to the
ways in which autonomy and accountability are used within the
context of standards- based reforms. Thus, the question is not so much
whether teachers should be given more or less autonomy, or should be
held more or less accountable. A more important question is how
might autonomy and accountability be used to create incentives for
teachers to engage in instructional improvement? One of the ways that
this might occur is by modifying the accountability system. At the
present time, schools and teams are primarily held accountable for the
achievement of their students on standardized tests. However, as we
have shown, there are some very real concerns about the fairness of
holding teams and schools accountable on such a limited measure of
school effectiveness. An alternative would be to hold schools, teams
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and teachers accountable for their instructional practice so that they are
rewarded for those aspects of their work over which they have direct
control. In this way, the accountability system would encourage
teachers and teams to focus on instructional improvement.

A second way that teachers might be encouraged to engage in
instructional improvement is by constraining teachers' autonomy in
strategic ways. As we cited in the introduction, Hannaway (1993)
pointed out that teachers in successful decentralized districts actually
have less autonomy than teachers in traditionally organized schools.
That is, while decentralization is typically seen as a means of
increasing teacher autonomy, in fact, it constrains teacher autonomy
by exposing teachers' practice to increased surveillance by their peers
and by the district through the increased accountability measures. Our
research shows that this is the case in team-based schools, but that
increased surveillance leads to instructional improvement in very few
teams. The challenge is to use increased autonomy and surveillance
productively—in ways that result in instructional improvement. This is
an important observation because while standards-based reforms are
designed to trade-off increased autonomy with greater accountability,
our research suggests that increasing autonomy and accountability per
se may not result in instructional improvement. Instead, it may be
more constructive to design reforms that constrain autonomy and
accountability in ways that require and enable teachers to engage in
instructional improvement. '
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Abstract

In 1991-97, the International Association for the
Evaluation of Educational Achievement (IEA) undertook
a Third International Mathematics and Science Study
(TIMSS) in which data about the mathematics and science
achievement of the thirteen year-old students in more than
40 countries were collected. These data provided the
opportunity to search for patterns of students' answers to
the test items: which group of items was relatively more
difficult (or more easy) for the students from a particular
country (or group of countries). Using this massive data
set an attempt was made to measure the similarities
among country profiles of how students responded to the
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test items.

Introduction

In the educational community, folklore has it that "The German
education system is quite similar to that of Austria," or "All post-
communist countries teach mathematics in the same way," and the like.
Sometimes these statements are based on an analysis and comparison of
national school structures, the curricula or textbooks. Is it really possible
to measure the similarity between the countries? Usually, the
phenomena of the similarity of the national educational systems is
descriptive and subjective; their features are seldom measured and
placed on a scale. Data from the Third International Mathematics and
Science Study (TIMSS) provided the opportunity to search for patterns
among nations in students' answers to the test items. (Notes 3 and 4)

An attempt to group the TIMSS participating countries had
already been undertaken by analyzing national curricula in mathematics
and science (Notes 1 and 2). The countries were grouped by a priori
geographic and economic conditions, or by investigating statistically
some patterns in the national math and science curricula. This last
mentioned method of looking for statistical similarities is close to the
method described in this article. The difference is in the nature of the
data used: the curriculum analyses dealt with the intended curriculum
whereas the emphasis in this article is on the achieved curriculum, i.e.,
what was actually learned by the students in the countries.

Conceptual Framework

Figure 1 presents the difficulty levels (p-values) of 20 items
forming a part of the TIMSS mathematics test for three countries X, Y,
and Z. These items have been ordered by their difficulty; that is, the
actual percentage of students obtaining the right answer for each item.

| ZENE TS S R A A N e

1234567890DNRBHBGITBOY

X' - - Y JE— Z
Figure 1. Item difficulties for 20 TIMSS items for countries X, Y
and Z.

It can be seen that the students in countries X and Y performed
this part of the test relatively similarly, despite the fact that country X
had higher overall achievement than country Y. The students in these
two countries performed in a similar way on the same items relative to
other items. Country Z students performed in quite a different way: the
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overall students scores on this set of items were about the same as in
Country X, but the relative national item difficulties for these two
countries were quite different. This fact becomes more evident if the
items are re-ordered (see Figure 2) according their difficulty for country
X (forming "a river" for these two countries).

a2gedggd

5 8 Y
——

i 43829 561310416711 19122181715

X LTl S z
Figure 2. Item difficulties re-ordered for 20 TIMSS items for
countries X, Y and Z.

What is the meaning behind such a definition of similarity? The
simplest explanation is that two countries were similar if the students in
these countries performed on the TIMSS math test in a similar way, i.e.,
the same set of items were relatively more difficult or more easy.

The value of such comparisons of the countries lies in the
identification of pairs or groups of similar countries. Some of these pairs
and groups are well-known while some of them have remained
somewhat hidden. If there is similarity between two countries, the
question of the cause of such a phenomenon naturally arises; perhaps
the similarity is the result of a more general relationship between
countries based on common historical or linguistic similarities, or it may
be the result of the impact of educational reforms undertaken, or it may
be just a random occurrence. A brief look at the groups of similar
countries and an examination of the matching pairs does not support the
random character of such groupings. Therefore, the naming of similar
countries, on the one hand, and countries performing in the quite
different ways, on the other hand, is a contribution not only to general
knowledge, but can also lead to the objective comparison of the
curricula of the particular countries, and provide new opportunities for
educational systems to learn from each other.

Method

The TIMSS mathematics test contained a total of 157 items. The
initial information consisted of the difficulty levels (p-values) of every
item in every country, i.e., the percentage of the correct answers for
every item in every country. The range of values for each item was from
0 to 100 (percent) and could be treated as the countries profile in
mathematics achievement (measured 157 times, forming a 157-
component vector). The simple correlation of these values could be
calculated between all pairs of countries. However, this would not
produce the desired result. The overall international item difficulty
would still play a primary role in producing correlation among countries
(instead of indicating some specific trends), and the correlations
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between the countries would be high: all countries performed better on
easy items than on difficult ones. Therefore, the effect of the item
difficulty should be removed. This can be done in two ways. The first
would involve a simple ranking of the participating countries from 1 to
41 according to their results on each item, and the vector of such ranks
could be defined as a country's profile. This procedure would increase
the distinguishing feature of the variable (the distance between two
country's results on the item would be at least one), would take into
account the results of all TIMSS countries at the same time (the "room"
for the top 10 is fixed: if one country enters the top 10, another must
exit), and would not be linked to the overall difficulties of the items.
These ranks are usually easy to explain, but this artificial numbering
(the minimal difference "1" in ranking might correspond to either a very
small difference in math achievement results or a very large one) would
result in a loss of information. Therefore, another method was used: the
difficulty levels (national p-values) for the item were standardised
within countries and converted into z-scores. This allowed the TIMSS
countries to be ranked not by the natural numbers 1, 2, 3 etc., but by
putting them on a continuous interval scale defined by the countries
achievement on the item. This procedure removes the effect of the item
difficulty. In order to avoid the effect of the overall countries
achievement on the test, the Pearson correlation coefficient for these
standardized difficulties of the items was calculated to measure the
similarity between the countries.

After an examination of the matrix of Pearson correlation
coefficients of the countries math profiles (i.e., the standardized items p-
values for countries), a hierarchical cluster analysis was undertaken. The
average linkage within groups method was used. This procedure was
used to identify groups of countries having similar relationships in the
achievement profiles. The reliability of this grouping was based on the
internal consistency of the group measured by Cronbach's alpha
coefficient. A cut-off point of 0.75 (of the coefficient alpha) was taken
for forming a group of countries. The resultant group of countries was
named and factor analysis was used later in order to extract the factors
which were the specific profile factors of the group. This two- step
procedure with the grouping of similar countries first and the factor
analysis second was selected instead of the straightforward use of factor
analysis. This was done because the direct factor analysis would have
taken into account the effect of a main factor in both directions, positive
and negative. This would have led to the grouping of countries with
strong opposite trends, and would result in it being quite difficult to
measure the similarity later. The final analysis of the data consisted of
an analysis of the similarities between the countries and between the
groups of the countries.

One indicator of the reliability of the method could be the
comparison of the trends of the same country calculated for two
different grades. The TIMSS study collected data about the students'
achievement in two adjacent grades called "lower" and "upper" (and for
most countries these were grades 7 and 8). The same procedure for the
standardization of the mathematics item difficulties was undertaken for
both data sets separately and the Pearson correlation coefficients were
calculated for every TIMSS country pairing for both grades within a
country. This analysis revealed a very high similarity of profiles for
these two grades within countries. For mathematics, the coefficients
were mostly above 0.80. The highest similarities were found for
Singapore (Pearson correlation coefficient, 0.95), Philippines (0.93), the
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USA (0.91), Australia (0.92), Korea (0.92), Scotland (0.92), and the
lowest ones for Bulgaria (0.65), Austria (0.75), Greece (0.76), Spain
(0.78). For science, these correlations were, for the most part, even
higher. These results provide evidence of the high stability of country
trends and, at the same time, could also be regarded as evidence for the
stability of the method.

Mathematics
Analysis of the groups

Among all 41 countries having taken the TIMSS mathematics test
for the upper grade, the highest similarity of the mathematics
achievement profiles was found for England and Scotland. The Pearson
correlation coefficient for this pair was 0.90. Quite close to these two
countries were New Zealand (correlation with Scotland 0.86, with
England 0.85), and Australia (correlations with every of these three
countries above 0.70). Therefore, these countries could be taken to form
the core of the first group called English-speaking countries. Using this
language designation, Canada, the USA, and Ireland could also be
included in this group. The USA correlated most highly with Canada
but these two North American countries also had much in common with
the European-Australian group. The place of Ireland was questionable:
it was more highly correlated with Canada and Scotland. The reliability
analysis had about the same alpha whether Ireland was included or
removed from the group. Therefore, all seven English-speaking
countries were left in the group. An analysis of the matrix of
correlations presented below showed that Ireland looked like a bridge
between the European-Australian group and the American one. Ireland
was more correlated with Canada than with neighboring England. The
reliability coefficient of 0.87 was quite high and showed some
homogeneity of the group, despite the fact that the USA was a little to
the side.

Table 1
Correlations of Nations on TIMSS Mathematics Items
English-Speaking Group

Australia |AUS [*** |alpha|0.87

Canada |CAN|0.44 |*** '
England |ENG|0.76 [0.34 [***
Ireland  |IRE [0.37 0.39 [0.26 |***
N.Zealand{NZL 10.79 {0.43 {0.85 [0.32|***
Scotland |SCO [0.73 [0.34 {0.90 [0.35{0.86 {***
USA USA 10.30 {0.65 [0.22 [0.35]0.31 [0.25 [***
AUS|CAN|ENG|IRE |[NZL|SCO [USA

Factor Analysis of Nations Correlations
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communality |fac 1 |fac 2
AUS0.78 0.83 10.30
CAN|0.76 0.23 10.84
ENG|0.91 0.94 10.13
IRE [0.43 0.24 0.61
NZL [0.89 091 10.26
SCO [0.89 0.93 10.18
USA[0.76 0.07 (0.87

f UK|f Am

There were no further TIMSS countries the inclusion of which
increased the homogeneity of this group as measured by Cronbach's
alpha. The factor analysis for these seven countries resulted in two
factors with eigenvalues of 4.06 and 1.35, together explaining about
77.4 percent of the variation. After rotating these factors (the varimax
method was used), and examining the loadings, it was easy to find the
"right" names for them: the first could be called English-speaking
countries -United Kingdom (f UK), the second — English-speaking
countries--America (f_Am).

Table 2
Correlations of Nations--Post-Communist Group

Bulgaria |BGR |***
Czech R. |CZE [0.07 [*** 0.81
Hungary |HUN[0.13 [0.35 [***
Latvia |LVA]0.16 [0.23]0.13 p***
Lithuania|LTU |0.24 [0.45 {0.19 |0.59 |***
Romania [ROM|[0.41 [0.190.05 [0.31 |0.25 |***
Russia [RUS [0.28 |0.3310.20 [0.53 |0.60 [0.52 |***
Slovakia |[SVK [0.13 [0.67]0.39 [0.36 |0.49 |0.36 [0.45 f***
Slovenia |SLV [0.09 [0.2910.17 [0.32 |0.34]0.27 [0.36 |0.44 [***
BGR|CZE{HUN|LVA|LTU]|ROM|RUS [SVK|SLV

The second set of candidates to form a group emerged clearly: all
post- communist countries —Bulgaria, Czech Republic, Hungary,
Latvia, Lithuania, Romania, Russian Federation, Slovak Republic and
Slovenia (Central and Eastern Europe CEE countries)—had quite
similar patterns in their math achievement profiles. An analysis of the
correlation matrix showed about the same picture as for the English-
speaking countries in that the place for Hungary was similar to Ireland.
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Table 3
Factor Analysis of Post-Communist Group

communality |fac 1 |fac 2

BGR {0.44 -0.11]0.65
CZE 10.68 0.82 10.09
HUN [0.41 0.64 |-0.07
LVA 10.49 0.34 10.62
LTU ]0.59 0.54 10.55
ROM]0.59 0.07 {0.77
RUS |0.68 0.38 10.74
SVK [0.74 0.81 [0.29
SLV 10.35 0.49 10.33
f CE|f EE

The decision to include Hungary in this group was based on the
same consideration as for Ireland: it had no effect on Cronbach's alpha;
and, it made sense from a geographical point of view and also allowed
the extraction of two factors later.

The factor analysis for this group of these nine countries yielded
two eigenvalues above one: 3.67 and 1.30, explaining 55.2 percent of
the total variance. The analysis of the loadings of the factors was not so
simple as in the previous case: the impacts from the countries were
somewhat mixed. The first factor was more linked to the Czech
Republic, Hungary, and the Slovak Republic, and the second to
Bulgaria, Romania, and the Russian Federation. Countries such as
Lithuania, Latvia and Slovenia were somewhere in between. Therefore,
the names Central Europe countries (f CE), and Eastern Europe
countries (f EE) were chosen for these two factors.

When examining the other TIMSS countries there were no further
large groups of countries like the two above. Searching for some smaller
groups one could think of a Nordic group (Denmark, Iceland, Norway,
Sweden), an East Asian group (Hong Kong, Japan, Korea, Singapore),

.and possibly about some group from Western Europe such as Austria,
Belgium, Germany, Greece, France, Spain or Portugal. Unfortunately,
this last set of countries proved to be very heterogeneous: it was
possible to identify only pairs of countries (like Austria--Germany,
French speaking part of Belgium--France), but not more. The Nordic
countries were quite homogenous (see the table of correlations below).

Table 4
Correlations of Nations--Nordic Group
Denmark{DEN [*** alpha|0.82 ] DEN0.49 0.70
Iceland [ICE }0.46 |[*** ICE [0.67 . 10.82
Norway |[MOR]0.47 {0.55|*** NOR|0.72 0.85
Sweden [SWE|0.41 [0.62[0.68 |*** | |SWE|0.73 0.85
DEN|ICE [NOR |SWE communality |factor
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It was possible to identify two other countries that were near to
the four Nordic countries, namely the Netherlands and Switzerland. By
adding them to the group there was no increase in the alpha coefficient
for the group but both of them were quite highly correlated with the
Nordic group as well as with the UK part from the English-speaking
group. These two countries form another bridge between the Nordic and
English-speaking — UK groups and hence the Netherlands and
Switzerland were not included in either of these groups. The factor
analysis of the Nordic group yielded one large eigenvalue of 2.6, giving
one factor, and explaining about 65 percent of variation.

The Eastern Asian group, formed by Hong Kong, Japan, Korea
and Singapore, was homogeneous, and each of these four countries
contributed about the same amount to the Asian factor (one large
eigenvalue of 2.4 explaining about 60 percent of the variation).

Table 5
Correlations and Factor Analysis of Nations--Eastern Asian
Group
Hong Kong |[HNK [*** alpha|0.82| [HNK[0.71 0.84
Japan JAP [0.54 |[*** JAP |0.63 0.79
Korea KOR]0.37 {0.48]*** KOR]0.46 0.68
Singapore |SIN [0.64 |0.42]0.33 |*** | |SIN ]0.61 0.78
HNK|JAP [KOR|SIN communality |factor

Each of these four countries performed very well on the TIMSS
test (Singapore was ranked first in overall math achievement, followed
by the other three). It is interesting to note that there was one country—
South Africa— with the lowest score of all countries that had a similar
profile to the Asian group. The math achievement profile of South
Africa was quite similar to Singapore (correlation coefficient 0.48), to
Hong Kong (0.41), and Japan (0.34). The inclusion of South Africa in
this group would not affect the Cronbach's alpha coefficient of the
group. Considering both the geographical location of these countries
and the statistical considerations, only four Asian countries were left to
form this group. From another point of view, this similarity could be
somewhat artificial because of the method used to measure the
similarity of pairs of countries with stable trends. In other words, a
country that performed extremely well on the test could have a similar
profile to a country that performed extremely poorly on the test because
on most items country ranks had no diversity; they were always on the
top, or always on the bottom of the international list. Despite this, it can
be seen that the method worked well for "average" countries. There
were no TIMSS countries performing excellently or poorly on every test
item, and, therefore, the method worked reasonably well to measure the
similarity of the top (bottom) ranked countries taking into account the
patterns of the similarity rather the overall achievement results.

The four groups above were defined according the students'
achievement on more than 150 math items. These items represented
different areas in mathematics: fractions, algebra, geometry, and the
like. The countries traditions in mathematics education placed unequal
emphasis on these subtopics in the curriculum, and as a consequence of
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this the students' achievements were also quite different. The similarities
of profiles for sub-scales are briefly commented on below.

English-speaking countries . These countries were more similar
on Proportionality (Cronbach's alpha coefficient is 0.91) than on
Measurement (0.73). It should be pointed out that there was high
similarity between the USA and Ireland on Proportionality compared
with the rest of the countries of this group (USA — New Zealand 0.69,
Ireland — Scotland 0.80), and the differences on Measurement (the pair
Australia — Ireland had a negative correlation of -0.31). The most
interesting figures from the other subscales were the 0.64 and 0.69 for
the pair USA and England on Geometry and Data representation
respectively (compared with 0.10 for Algebra).

CEE countries. The analysis of the subscales pointed to the
exceptional place of Hungary in this group having only negative
correlations with the other countries in this group on Geometry (up to -
0.62 with Romania!). Some negative correlations were found in other
subscales, such as in Fractions Bulgaria — Czech Republic -0.20, in
Algebra Czech Republic — Latvia -0.16, in Measurement Latvia —
Romania -0.25, in Proportionality Lithuania — Romania -0.28.
Generally, the Cronbach alpha coefficients for this group ranged from
0.55 in Geometry (the Hungarian effect), to 0.85 in Data representation.
In Geometry Hungary was most similar to the English-speaking
countries group (correlation with England 0.63, with New Zealand 0.71,
with USA 0.45).

Nordic countries. The group is quite homogenious in all
subscales: there were no negative correlations. The Cronbach alpha
coefficients ranged from 0.71 (Measurement), to 0.87 (Proportionality).

East Asian countries. The interesting subscale for this group was
Proportionality, where the alpha coefficient fell to 0.38 (the correlation
for the pair Singapore — Hong Kong was 0.71, and with all the rest it
was about zero). In this subscale Japan was more similar to the
Philippines (0.79), Korea — to Greece (0.74) or USA (0.68). This
subscale was one of the shortest with 12 items only which might
account for the diversity. Other subscales worked in a relatively stable
manner with the alpha coefficients ranging from 0.67 (4lgebra) to 0.86
(Geometry, Measurement).

Another noteworthy finding from the subscale analysis was
unexpected and concerns the difference between Measurement and
Proportionality. Both of these subscales included more application type
items involving use in real-life situations. Thus, it was expected that
countries would teach them in a fairly similar way, whereas larger
differences would be found in topics such as Algebra, Geometry orData
representation.

To summarize, four groups of similar countries were identified
among 41 TIMSS countries. The relationship between these four groups
are presented below. Since rotation was used in the factor-analysis, at
least two pairs of factors in the first two groups should be perpendicular.
In order to understand the overall picture for all four groups together, an
examination of the correlation matrix below should be made.

Table 6
Correlations Among the Factors
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f UK * %k
f Am |0.00 |***
f CE [-0.32]-0.07 |***
f EE }-0.49|-0.44 |0.00 [***
f Nord|0.50 10.10 [-0.20]-0.52]***
f Asia|-0.25]0.21 [-0.32]0.24 |-0.44 [***

f UK|f Am|f CE|f EE|f Nord|f Asia

The Nordic group countries were quite similar to the UK group
(correlation coefficient 0.50), but not so similar to the USA and Canada
group (0.10), and were opposite to the Eastern European (-0.52) and
Asian groups (-0.44). Note the Asian group's relationships with
UK/USA and Central/Eastern European groups. In both cases the
correlation coefficients were positive with one subgroup and negative
with another. Thus the behavior of the Asian group could serve as an
indication that the splitting these two large groups into parts was done
correctly.

Science
Analysis of the groups
Table 7

Factor Analysis for Science Items
English-Speaking Group

communality| fac 1 | fac 2
AUS 0.64 0.48 | 0.64
CAN 0.72 0.2210.82
ENG 0.81 0.8810.19
IRE 0.61 0.76 | 0.17
NZL 0.66 0.64 1 0.50
SCO 0.80 0.8710.19
USA 0.75 0.0910.86
f UK|f Am

The same four groups of countries for mathematics were also
tested for Science. Two of them were stable enough to be kept for
science (English speaking countries' group — Australia, Canada,
England, Ireland, New Zealand, Scotland, USA, and the Nordic group--
Denmark, Iceland, Norway, Sweden). Relationships in the other two
groups were more complex and not strong enough to permit keeping the
countries together, i.e., the CEE countries group (Bulgaria, Czech
Republic, Hungary, Latvia, Lithuania, Romania, Russian Federation,
Slovak Republic, Slovenia), and the Eastern Asian group (Hong Kong,
Japan, Korea, Singapore). One reason for this could be some
heterogeneity in the school subject called science: in the CEE countries
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groups, science is taught as separate courses (Geography, Biology,
Chemistry, Physics). Therefore, the similarities found for one subject
were not valid for another subject.

Table 8
Correlations for Science
English-Speaking Group

Australia {AUS [*** |alpha| 0.86

Canada [CAN|0.48 |***
England |ENG|0.53 |0.38 [***
Ireland IRE |0.34 |0.31 [0.62 |***
N.Zealand|NZL [0.67 [0.51 [0.59 |0.44|***
Scotland |SCO |0.50 |0.38 |0.74 {0.60]0.59 }***
USA USA 10.49 10.59 [0.25 10.35]0.37 [0.27 |***
AUS|CAN|ENG|IRE |[NZL|SCO |USA

The link England—Scotland (correlation coefficient 0.74)
remained the strongest in all TIMSS countries (with an increase up to
0.82 for Life science, and a decrease to 0.56 for Physics). This group
was more stable for science than for mathematics: Ireland had more
weight, and the link USA-Australia was also strengthened. As a
consequence, the group became more homogeneous, especially in Life
science where the alpha coefficient was 0.89. Physics was a weaker area
for this group, but still the similarities between the countries were strong
enough to keep the group together (the alpha was 0.79).

The factor analysis for these 7 countries yielded two factors with
eigenvalues of 3.88 and 1.12, explaining 71.4 percent of the variation.
After rotation (varimax method was used), an analysis of the loadings
yielded the names English-speaking countries - United Kingdom (f UK)
for the first factor, and English- speaking countries - America (f_Am)
for the second, as was found in the mathematics achievement results.

The four Nordic countries of Iceland, Denmark, Norway and
Sweden formed the second group. The links between three countries in
this group were about the same for all science sub scales with the
exception of Environment and nature of science (the alpha was only
0.40), where Iceland stood out (all correlations with the three other
Nordic countries were negative!). This country was the weakest member
of the group in Earth science and in Chemistry, where quite strong links
to New Zealand (0.64), and the Netherlands (0.58) were found. The
factor analysis for these 4 countries yielded an eigenvalue of 2.16
explaining about 54 percent of the variation in the Nordics group.

Table 9
Correlations and Factor Analysis for Science
Nordic Group
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Denmark |DEN [*** alpha|0.71 | DEN |0.60 0.77
Iceland |ICE 0.36 |*** ICE 10.33 0.58
Norway [NOR|0.43 [0.31{*** NOR|0.63 0.80
Sweden |SWE[0.46 [0.20]0.54 [*** |[SWE[0.59 0.77
DEN|ICE {[NOR |SWE communality |factor

As was mentioned earlier, the other two groups of countries had
scattered patterns. The East Asian group with Hong Kong, Japan, Korea
and Singapore split into two pairs: Hong Kong — Singapore (on the total
science scale the correlation was 0.26, in Physics 0.55, and in Chemistry
-0.231), and Japan — Korea (0.36, in Chemistry 0.66, compared with -
0.11 for Earth science). The Cronbach alpha for the total science scale
was 0.47, but it ranged from -0.08 for Environment and Nature of
science to 0.57 for Life science and 0.53 for Chemistry. Nevertheless,
these figures were too low to coalesce the countries into one group.

The eight CEE countries formed a group in mathematics, but for
science the situation was more complex.

Table 10
Correlations for Science
Post-Communist Group

Bulgaria [BGR |***
Czech R. |CZE {0.07 |*** 0.71
Hungary |HUN |0.04 |0.18 [***
Latvia |LVA [0.14 0.27 [***

0.00
Lithuania [LTU [0.18 [0.24 [0.15 [0.39 |***
Romania |[ROM|0.29 10.34 |0.21 0.30 |***

0.03
Russia |RUS [0.24 10.24 [0.12 |0.32 |0.48 |0.44 |***

Slovak |SVK |- 0.51 [0.18 [0.01 [0.09 ]0.28 ]0.22 |***
R. 0.05

Slovenia |SLV ]0.03 ]0.32]0.22 10.25 |0.16 [0.33 [0.12 |0.31 |***
BGR|CZE |HUN|LVA|LTU|ROM|RUS|SVK|SLV

Formally, the measure of the homogeneity of the group —
Cronbach's alpha foroverall science scale — was quite high and was 0.71
(ranging from 0.68 for Physics, to 0.78 for Chemistry). A cut-off point
of 0.75 was defined for alpha to form a group. For the Nordics group
and for the CEE group, the coefficients were somewhat lower than the
cut-off point — 0.71 in both cases. The Nordic countries were grouped,
but the analysis of the matrix of the correlations for CEE countries
group showed large diversity among countries, especially in the
relationships for the different subjects of science. Firstly, Bulgaria was
different: in Physics this country was similar to the Russian Federation
(0.41) and Romania (0.41), but in Chemistry similar to Japan (0.49).
The subscale Environment and Nature of science disturbed this
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grouping. Also noteworthy are the links between the pairs Hungary —
Germany (0.79), Lithuania — France (0.48), Russia — Greece (0.59),
Slovakia — Greece (0.65) as well as Lithuania— Slovenia (0.66), Russia —
Slovakia (0.74). The factor analysis yielded three eigenvalues above 1,
and the explanations of these three factors became quite complex.
Therefore, the decision was made not to form the CEE countries into
one group.

Discussion

The process of the grouping of countries indicated the high
similarity between some countries, but from another point of view
showed that some countries were different from these groups. An
examination of some of the countries not included in the groups has
been undertaken. The relationship of these countries with the main
trends of groups, extracted by factor analysis above, is mentioned first,
followed by some analyses of the pairing of countries.

Only two significant links with factors could be seen for Austria:
this was in mathematics with Central Europe countries f CE
(correlation 0.36), and with East Europe countries £ EE. (-0. 23). Austria
was most linked to its neighbor Germany (0.40 in math, 0.58 in science,
with 0.85 for Life science). Other interesting links were with Norway
(0.51 in Algebra), Switzerland (0.41 in science), Czech Republic (0.49
in Life science), Ireland (0.55 in Chemistry), Israel (0.52 in Chemistry).
For Earth science some obscure relationships could be noted with
Kuwait (0.55), and the Philippines (0.44).

There were no significant correlations for France with other
countries, except a weak 0.22 in mathematics with Nordic countries
f No. It was not unexpected that France in mathematics was most
similar to the French part of Belgium (Belgium took the part in TIMSS
education with two subsystems — Flemish and French, according to the
prevalent language used in education in the country). The correlation
coefficient was 0.33. Some of the CEE countries were traditionally
influenced by French ideas in mathematics education and this fact can
be seen in the analyses: in the subscaleA4igebra, France was correlated
with the Russian Federation (0.32), in Geometry with the Czech
Republic (0.49), and Lithuania (0.47). The French part of Belgium was
most similar to France in Science (0.67, with an increase to 0.87 in
Chemistry). Some other interesting links were in Physics to Denmark
(0.45) and in Chemistry to Switzerland (0.69).

The most interesting links for Germany were the negative
relationships with the East Asian factor f As (-0.51) and with East
Europe factor f_EE (-0.32). At the same time, Germany was quite
similar to the United Kingdom part of the English-speaking countries
group (correlation with f UK was 0.41). Germany, as was mentioned

“above, was similar to Austria. In math some other links to Switzerland
(0.41), Norway (0.40), and in Algebra to Greece (0.67), Portugal (0.56)
could be mentioned too. Switzerland was similar to Germany in science
(0.54), together with France (0.50), Norway (0.49) in Chemistry and to
the Netherlands in Physics (0.42).

There were threecorrelations with factors for Israel: two of them
negative (-0.22 with f UK, and -0.30 with f_No), and one positive 0.21
with f EE. The country most similar to Israel in mathematics was
Cyprus (0.36), especially in Algebra (0.60), and Geometry (0.53). There
was also a high correlation between Israel and the Russian Federation in
Geometry (0.55). It was difficult to identify similarities with Israel in
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science, except some links with Cyprus (0.44 in Earth science), and
Austria (0.52 in Chemistry).

The Netherlands was like aninternational cross-roads: in
mathematics +0.62 with f UK, —0.48 with f EE, +0.45 with f No, —
0.32 with f CE. For science the relationships were weaker: 0.23 with
f Am, and 0.24 with f No. In mathematics there were common patterns
with Austria (0.52, with an increase to 0.66 in Algebra), England (0.56),
New Zealand (0.60), Sweden (0.59), and in Geometry to the USA
(0.64). The neighbouring education system, Belgium-Flemish, was most
similar in science (0.48, with increase till 0.57 in Physics, and even to
0.82 in Chemistry). Some other interesting links were: in Physics with
Germany (0.42), in Chemistry with Switzerland (0.64), in Earth science
with Sweden (0.51).

Spain had something in common in mathematics with f CE
(0.26), but was negatively correlated with Nordics and East Asian
countries (-0.22 with f No, -0.28 with f_As). Spainin mathematics was
most similar to its nelghbor Portugal (0.39, with an increase to 0.58 in
Geometry), with a possible link to Slovenia (0.37), and some
relationship with the USA (0.46 in Geometry). The linguistic similarity
had an impact on science education: correlation with Colombia (0.27),
Portugal (0.39, with an increase to 0.61 in Earth science). Some other
similarities were with the USA (0.46 in Physics), Greece (0.62 in
Chemistry), and Norway (0.59 in Earth science).

In mathematics the pattern of Switzerland was interesting (+0.49
with f No, —0.41 with f EE, +0.29 with f UK, -0.28 with f_As), and in
science there was just one 51gn1ﬁcant link (0.32 with f No). Switzerland
was quite similar in mathematics to Nordic countries Norway (0.37) and
Sweden (0.46), and had common patterns in Geometry with New
Zealand (0.58) and Canada (0.44). In science Switzerland was similar to
Belgium-French (0.41, with an increase to 0.67 for Physics, 0.78 for
Chemistry), as well as was linked with Austria (0.51 in Life science),
France (in Physics 0.43, in Chemistry 0.69), the Netherlands (in
Chemistry 0.64), Germany (in Earth science 0.63), Belgium- Flemish
(in Chemistry 0.81).

This article could be viewed as an attempt to measure something
that some might say was unmeasurable. It is impossible to measure

+ everything in education by converting the complexities and
idiosyncrasies of nations into figures. Tables with correlation
coefficients presented in this paper do not explain everything that is
going in the schools of these countries. But sometimes it is useful to see
"well-known truths" converted into the language of figures.

Notes

1. Many visions, many aims. A cross-national investigation of
curricular intentions in school mathematics. Kluwer, 1996.

2. Many visions, many aims. A cross-national investigation of
curricular intentions in school science. Kluwer, 1996.

3. Mathematics Achievement in the Middle School Years: IEA's
Third Intentional Mathematics and Science Study (TIMSS).
Boston College, 1996.

4. Science Achievement in the Middle School Years: IEA's Third
Intentional Mathematics and Science Study (TIMSS). Boston
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Abstract

Although international comparisons of average student
performance are a staple of U.S. educational debate, little
attention has been paid to cross-national differences in the
variability of performance. It is often assumed that the
performance of U.S. students is unusually variable or that
the distribution of U.S. scores is left-skewed — that is, that
it has an unusually long ‘tail' of low-scoring students — but
data from international studies are rarely brought to bear
on these questions. This study used data from the Third
International Mathematics and Science Study (TIMSS) to
compare the variability of performance in the U.S.,
Australia, France, Germany, Hong Kong, Korea, and
Japan; investigate how this performance variation is
distributed within and between classrooms; and explore
how well background variables predict performance at
both levels. TIMSS shows that the U.S. is not anomalous
in terms of the amount, distribution, or prediction of
performance variation. Nonetheless, some striking
differences appear between countries that are potentially
important for both research and policy. In the U.S,,
Germany, Hong Kong, and Australia, between 42 and 47
percent of score variance was between classrooms. At the
other extreme, Japan and Korea both had less than 10
percent of score variance between classrooms. Two-level
models (student and classroom) were used to explore the
prediction of performance by social background variables
in four of these countries (the U.S., Hong Kong, France,
and Korea). The final models included only a few
variables; TIMSS lacked some important background
variables, such as income, and other variables were
dropped either because of problems revealed by
exploratory data analysis or because of a lack of
significance in the models. In all four countries, these
sparse models predicted most of the between-classroom
score variance (from 59 to 94 percent) but very little of
the within-classroom variance. Korea was the only
country in which the models predicted more than 5
percent of the within-classroom variance in scores. In the
U.S. and Hong Kong, the models predicted about one-
third of the total score variance, and almost all of this
prediction was attributable to between-classroom
differences in background variables. In Korea, only 19
percent of total score variance was predicted by the
model, and most of this most of this was attributable to
within-classroom variables. Thus, in some instances,
countries differ more in terms of the structure and
prediction of performance variance than in the simple
amount of variance. TIMSS does not provide a clear
explanation of these differences, but this paper suggests
hypotheses that warrant further investigation.
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Introduction

International comparisons of average student performance are widely
discussed by policymakers and the press and have had a powerful influence on
educational debate and policy in the US. In an era when traditional norm-
referenced reporting of student performance ostensibly has gone out of favor,
"country norms" have become an increasingly important indicator of the success
of US education and the levels of performance to which this country should
aspire. The publication of the results of the Third International Mathematics and
Science Study (TIMSS) over the past several years (Beaton et al., 1996a, 1996b;
Mullis et al., 1997, 1998) has increased further the prominence of international
comparisons in the US debate.

Much of the discussion of international comparisons has focused on horse-
race comparisons of means or medians. Although presented in TIMSS reports,
information on the variability of student performance has usually been ignored in
the US debate or has been used in a lopsided and potentially misleading fashion.
Typically, the variability in the US has been considered, while the variability in
the countries to which the US is compared has been ignored. For example,
earlier this decade, the results of the 1991 International Assessment of
Educational Progress (IAEP) were projected onto the National Assessment of
Educational Progress (NAEP) scale, permitting comparison of countries
participating in IAEP to states participating in the 1992 NAEP Trial State
Assessment in mathematics. These comparisons, which have been widely cited,
showed that the highest-scoring US states, such as lowa and North Dakota, had
mean scores similar to those of the highest-scoring countries, such as Taiwan and
Korea (National Center for Education Statistics, 1996, Figure 25). High-scoring
regions in Taiwan and Korea, however, were not compared to the US mean.

Underlying some of these comparisons appears to be an expectation that
the variability of student performance is atypically large in the US. Indeed, some
observers have made this expectation explicit. For example, Berliner and
Biddle, in disparaging the utility of international comparisons of mean
performance, wrote:

The achievement of American schools is a /of more variable than is
student achievement from elsewhere....To put it baldly, American
now has some of the finest, highest-achieving schools in the
world—and some of the most miserable, threatened, underfunded
educational travesties, which would fail by any achievement
standard (1995, p. 58, emphasis in the original).

To buttress this assertion, they cited the NCES comparisons of US states
and foreign nations noted above, which displayed no information about the
~ variation of performance in other countries and included no information about
the variation of performance among schools within any country.

Research Questions

This study was undertaken to explore the variability of performance in the
US and several other countries using TIMSS data. Specifically, the study
explored two primary questions:

1. How large is the performance variation in our sample countries, and how
is this variation distributed between and within classrooms?
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2. How well do background variables predict performance variation in our
countries, both within and between classrooms?

The results reported here are limited to mathematics in the higher grade in
Population 2 (grade 8). We focused on Population 2 rather than Population 1
(elementary grades) because of doubts about the validity and utility of self-report
data from elementary school students.(Note 1) Population 3 (end of high school)
presented formidable difficulties of sample non-equivalence. The analyses
focused on mathematics because the TIMSS sample design which selected
students based on the mathematics classes they attended rather than the science
classes (Foy, Rust, and Shleicher, 1996, p. 4-7). This precluded decomposition of
score variation and hierarchical modeling in science.

Methods

To answer these research questions, our analyses proceeded in two steps:

1. We compared the distributions of student-level performance across all the
countries in the Population 2 sample.

2. We used a smaller, purposive subsample of countries to analyze the
variability in student performance between and within classrooms and to
explore the contributions of student background characteristics to both of
these sources of variability.

The performance measure used in all analyses was BIMATSCR, the
"international mathematics achievement score" (Gonzalez, Smith et al., 1997)
used in TIMSS published reports for Population 2. Technically, BIMATSCR is
not a score in the traditional sense, but it is labeled a score here for simplicity.
TIMSS was designed to provide aggregate estimates but not scores for individual
students. In lieu of scores, TIMSS provides for each student five plausible
values, which are "random draws from the estimated ability distribution of
students with similar item response patterns and background
characteristics" (Gonzalez, Smith et al., 1997, p. 5-1). In this respect, TIMSS
followed a variant of the procedures NAEP has used since 1984. In the case of
Population 2, however, scores were conditioned only on country, gender, and
class mean, not on background variables (Gonzalez, 1998). In theory, the
variance of repeated estimates using different plausible values should be added
to the sampling variance to obtain an estimate of error variance for statistics
calculated with plausible values. However, Gonzalez, Smith et al. (1997, p. 5-8)
report that the intercorrelations among TIMSS plausible values are so high that
this error component can be ignored. It was not calculated for statistics reported
in this paper.

The step 1 analyses are purely descriptive and use data available in TIMSS
publications (Beaton et al., 1996a and 1996b; Mullis, et al., 1997, Martin et al.,
1997). ,

Our initial purposive subsample for the more detailed analyses in step 2
included seven counties: Australia, France, Germany, Japan, Hong Kong, Korea,
and the US. Japan and Korea were selected because they are often used as
examples of high-performing countries in comparisons with the US. Germany
was included because it is often noted in discussions of the competitiveness of
the US workforce. Hong Kong was included because it has both parallels with
and interesting differences from Japan and Korea. France was included because
in eighth-grade mathematics, it showed an unusually small variance of
performance. Australia was considered primarily for methodological reasons.
Although we present some results for all seven countries, we limited modeling of
the predictors of variance to four: the US, France, Hong Kong, and Korea.
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Students in Japan did not complete the survey items used in the modeling.
Response patterns for students in Germany made us suspicious of that country's
data. Since Australia was included more for methodological than for substantive
reasons, we dropped it from the modeling because of similarities in the
preliminary results from Australia and other countries.

In our second stage analyses we decomposed the variance among students
scores from each of the countries into the variance within classrooms and the
variance between classrooms, and in the four primary countries, we explored the
predictors of variance at each of these levels. Ideally one would want to
decompose the variance into at least three levels: within classrooms, between
classrooms within schools, and between schools. The school and classroom
levels of aggregation are not exchangeable. For example, a decision to track
students on the basis of ability would increase the variance between classrooms
within schools while decreasing the variance within classrooms, but it would not
directly affect the variance between schools. Conversely, residential segregation
on the basis of social class would increase performance variance between
schools, but it could decrease the variance between classrooms within schools by
making schools more homogeneous with respect to achievement.

In all countries other than the US, Australia, and Cyprus, however, the
TIMSS Population 2 sample consisted of a single classroom per school.
Therefore, in most countries, one can only specify a two-level model in which
variations in performance between schools and between classrooms within
schools are completely confounded. Accordingly, we decomposed the
variability in math scores from each of the four countries into within classroom
variability and between classroom variability. The between classroom
variability includes contributions from both the variation of classrooms within
schools and the variation between schools.

To fit these models we sacrificed some of the richness of the US data in
order to obtain comparable to the results from all four countries. We did this by

screating a subsample of the US samples that consisted of a single classroom per
school, randomly selected from the multiple classrooms in the original sample.
We modified the sample weights and jackknife replicates used in variance
estimation accordingly.

Our step 2 analyses followed the same course in each country and
extended from simple exploratory data analysis (EDA) to hierarchical modeling.
Extensive EDA was used to explore individual-level and classroom-level
variations in performance and background variables, to determine whether
background variables showed sufficient variability to be usable in analysis, to
determine whether the relationships between background variables and
performance appeared sensible, and to decide whether and how to categorize
variables. The patterns uncovered by this EDA substantially constrained our
analyses in several instances.

Simple bivariate relationships between performance and background
variables were examined for all of the variables considered for the hierarchical
models. When necessary, variables were recoded so that a positive relationship
with-scores would be expressed as a positive correlation. The bivariate analyses
were carried out three ways because of the inherently hierarchical nature of the
data: (1) student-level uncentered (i.e., simple student-level analyses without
regard to classrooms); (2) student-level, centered on classroom means
(corresponding to the within-classroom component of variance); and
(3) classroom-level (corresponding to the between-classroom component of
variance).

Hierarchical modeling using multiple background variables followed
bivariate analyses. The models include the classroom mean for each background
variable and the individual student-level values, centered on classroom means.
With centering, the coefficients produced by the model separately measure each
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variable's contribution to both the between- and within-classroom variability.

TIMSS used a complex sampling plan with unequal probability of
selection among schools from each country's sample. To account for this
disproportionate sampling, all analyses reported here are weighted unless noted.
Weighted analyses produce consistent estimates of model parameters even if the
sample design is disproportionate or more technically nonignorable (see, e.g.,
Pfefferman, 1996 for discussion on the use of weights in model fitting). We
used the methods of Pfefferman et al. (1998) to fit our weighted hierarchical
models using specially written SAS macros. (For the macro and more detail on
methods, see Koretz, McCaffrey, and Sullivan, 2000.)

Distributions of Student-Level performance in TIMSS

Basic information about the size of the performance variation in
participating countries, analyzed at the level of students without regard to
aggregation, is provided in TIMSS publications. Appendices to the reports
provide standard deviations and selected percentiles (Sth, 25th, 50th, 75th, and
95th) of the performance distributions (Beaton et al., 1996a and 1996b,
Appendix E; Mullis et al., 1997, Appendix C; Martin et al., 1997, Appendix C).

At the level of individual students, the eighth-grade mathematics
performance of US students was near the median of the 31 countries that met the
TIMSS sampling requirements for the eighth grade (see Beaton, et al., 1996a,
Tables 2.1 and E.3). The country-level standard deviations varied greatly, from
58 to 110, but half were clustered in the narrow range from 84 to 92. The
median standard deviation across the 31 countries was 88. The standard
deviation of the US sample was 91, only slightly above the international
median. Among these 31 countries, the country-level standard deviation of
eighth-grade mathematics performance was strongly predicted by country means:
the higher the mean, the larger the standard deviation (r=.71; see Figure 1). Seen
this way, the standard deviation of mathematics performance in the US was
about nine percent higher than the value that would be predicted from the US
mean. Numerous other countries, however, had standard deviations that deviated
comparably from those predicted by their means. For example, clustered tightly
around the US in Figure 1 are England and New Zealand, and Germany would
be as well if it were included in Figure 1. Germany does not appear in Figure 1
because it did not meet all sampling requirements. (In eighth-grade science, the
standard deviation in the US was indeed one of the largest, but it is not an
outlier; see Koretz, McCaffrey, and Sullivan, 2000.)
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