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Introduction: Education Policy and Reform in
the Changing World

Since the emergence of the public education system, worldwide education reforms
are still in the ascendant and increasingly in remarkable progress. Reforms with a
spectrum of foci, including “progressive education movement,” “curriculum and
instruction reform,” “educational system reform,” “education choices,” “educa-
tional equity,” “inclusive education,” “lifelong education,” and “smart education,”
have been fostering the advancement of education in countries and regions all over
the world and providing a wide range of opportunities for people from different
countries, regions, and cultures to communicate with each other and learn from each
other, resulting in worldwide reflection and discussion on the common challenges
that education is faced with and the common value that education reforms share.

Modern education entails a continually complex set of relations with society. The
study of the relationship between education and society relies on our knowledge and
understanding of the relationships between the two. Over a century ago, in his
review of Plato (IThdrewv, 428/427-348/347 BC)’s education philosophy, Dewey
(1916: 97) commented, “The breakdown of his philosophy is made apparent in the
fact that he could not trust to gradual improvements in education to bring about a
better society which should then improve education, and so on indefinitely.”
Similarly, Durkheim ([1977]2006: 166—167) believes “Educational transformation
are always the result and the symptom of the social transformation in terms of which
they are to be explained. In order for a people to feel at any particular moment in
time the need to change its educational system, it is necessary that new ideas and
needs have emerged for which the former system is no longer adequate.” It is in this
stand in view with the relationship between education and society that Dewey
(1900: 20) emphasized “Whenever we have in mind the discussion of a new move-
ment in education, it is especially necessary to take the broader, or social view.”

A social system or an education system is a constantly evolving ecosystem,
where its components coexist (Fan 2000, 2011). Hence, when studying the reform
and development concerning education, we cannot conduct the research without
setting it with the broader context of social life, reform, and the problem of change.
These relations take on a distinct quality since the mid-twentieth century with the
post-war efforts of recovery, reconstruction, and the reimagining of societies and
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education. The relationship between education and society has begun to reveal a
quality of mutual interaction and mutual promotion. In addition, increasingly rich
and diversified education policy studies have enhanced the advancement of educa-
tion policies and education reforms in practice.

Education Change and Development in the Social Change

Greek philosopher Heraclitus (c. 535-475 BC) illustrated the constant change of
everything in his renowned statement “No man ever steps in the same river twice,
for it’s not the same river and he’s not the same man.” Indeed, every individual is
constantly changing as well, so it is with the natural and social environment that we
depend on for living. Undoubtedly, education, ever since its birth, has been chang-
ing in terms of its form, function, and mechanism. Whether in the West or East,
education, at least in its initial form, was a private matter when most educational
activities were limited to individual families with the goal to pass on the work and
life experience and social norms, while in coexistence with some forms of political
and moral education only for the candidates of state functionaries and the offspring
of dignitaries. Those forms of private education generated some reflections on per-
sonalized education. Not surprisingly, relevant reflections at that time focused only
on the micro-level teaching and learning activities (Confucius et al. 1885/1967;
Comenius [1632]1967) and the teacher—student relationships. At that stage, educa-
tion theory was taken as “the whole art of teaching all things to all men” (Comenius
[1632]1967). Obviously, those reflections on specific education processes scarcely
have relevance with the education reform at the macro level. With the development
of the modern society and the emergence of modern countries, the institutionalized
modern school system has been established and is under constant improvement, and
the compulsory education has been developed and scaled up as well. As a result, the
connection between education and society is becoming increasingly close and the
interaction between the two has become increasingly frequent and complex (Enarson
1967; Green 2013; Marshall et al. 1993).

The global architecture after World War II has undergone tremendous changes,
and a series of major events have triggered worldwide competition for talents and in
education among countries. The successful launch of satellites by the former Soviet
Union in 1957 intensified the technology and arms race between the United States
and the former Soviet Union. The United States passed the National Defense
Education Act of 1958, whose purpose was “to provide substantial assistance in
various forms to individuals, and to States and their subdivisions, in order to insure
trained manpower of sufficient quality and quantity to meet the national defense
needs of the United States” (The 85th United States Congress 1958). For the first
time in its history, the United States related educational development to its national
security. After the 1960s, the rise of and the independence of the third world nations
(Tiers Monde) in Asia, Africa, and Latin America and the emergence of the two
major camps of the United States and the Soviet Union generated great turbulence,
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division, and restructuring in the international community when a new pattern of the
coexistence of “three worlds” began to emerge (Solarz 2012), and consequently
education was granted the mission of the liberation, independence, and develop-
ment of a nation. In the following half century, education reforms have been increas-
ingly reflecting the will of a nation and the power of administration which employ
education as an important mechanism for safeguarding national security and inter-
ests and achieving national development.

After the 1980s, with the revolutions of 1989 in Central and Eastern Europe and
the disintegration of the Soviet Union (1991), the Cold War between the United
States and the Soviet Union generally ended, while other events including China’s
Reform and Opening up, the European integration, Russia’s economic development
plans, and Japan's rapid economic development have led the world moving towards
multipolarity. In this process, state-to-state competition has shifted from competi-
tion in the military sphere to competition in the economic, technological, and com-
prehensive national strength, and education has been entailed as a crucial component
of each country’s capacity to improve or even maintain its economic welfare
(Benjamin 1998).

Society keeps on developing in constant conflicts. Jacques Delors has described
a range of tension in the society caused by technological, economic, and social
changes, including the tension between the global and the local; the universal and
the particular; tradition and modernity; the spiritual and the material; long-term and
short-term considerations; the need for competition and the ideal of equality of
opportunity; and the expansion of knowledge and our capacity to assimilate it
(Delors 1996). Since the arrival of the twenty-first century, the three major social
development trends of political democratization, globalization, and information
communication technology have profoundly shaped education reforms and devel-
opment in different ways.

The word “democracy” was derived from the Greek word “demos” which means
people. Democracy is based on the principles of the decision-making by the majori-
ties and the respect for the rights of individuals and minorities at the same time,
which is a manifestation of freedom in institutionalization. In a democratic system,
the management of state and public affairs is the exercise of rights and the fulfill-
ment of duties by all the citizens, either directly on their own or by their freely
elected representatives. Therefore, democracy entails the respect for citizenship,
which reflects the shift from centralization to decentralization in government’s man-
agement style. In this process, education has always been taken as an important
vehicle for achieving political democracy. For example, besides its elaboration on
the relationship between education and democratic society, Dewey’s classic book
Democracy and Education also guided us to construct a more democratic society
through educational experiments (Dewey 1916). In the arena of education, the
democratization of education was introduced by the student movement in the late
1950s, which placed the equal access to education as the principal task of democra-
tizing education. Since then, with the efforts of international organizations such as
UNESCO (Faure et al. 1972: 70-80), the connotation of the concept of democratiz-
ing education is under constant renewal and redefinition, from the equality of
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opportunities for enrollment to schools to the equality of opportunities for the access
to educational resources and the equality of educational outcomes, and further to the
democratization of the teacher—student relationships, as well as the democratization
and equity of educational activities, educational methods, and educational content,
which all contribute to increasing opportunities for students to have a range of
options to choose freely for their individual needs.

Shaped by the New Public Management and other theoretical trends, there is an
imperative call in the field of education management at national level for the replace-
ment of education management building on government authority and centralized
power with decentralized and multiple participation education governance. In
accordance with his advocacy of free market principles, Milton Friedman’s “free to
choose” theory became a weighty theoretical framework for liberal education
reforms (Friedman et al. 1979). In the attempt to increase education competition,
the implementation of a series of educational policies and reforms including school
vouchers, charter schools, and school-based management has entitled school choice
rights to parents, which simultaneously has broken the monopoly of education by
the government and the education administration to a large extent, restructured the
school system and school organization, and consequently stimulated the vitality of
the school and teachers. Although more studies should be conducted to find the
evidence for their impacts in improving the quality of education, these reforms are
stimulating profound reflection on how the disadvantages of the traditional public
education system can be overcome while still conforming to the trend of social and
cultural autonomy, locality, and pluralism, and how the motivations, initiatives, and
creativity of schools, teachers, parents, community members, local school districts,
and governments at all levels can be stimulated to engage in the course of education
with a shared vision for the construction of better public education.

Although when Theodore Levitt first proposed the concept of “globalization,”
the term was largely limited to the field of markets (Levitt 1983), and people may
have different understandings of its concept, yet it has become a focal concept that
represents the interdependence and the increasing global connections between
countries in the field of politics, economy, and trade and reflects the development of
human life on a global scale and the rise of the global consciousness. Hence, global-
ization has become a social trend of thoughts and social phenomenon that shapes
the global economy, politics, and culture.

There is no doubt that the increase of the interconnectedness between countries
brings economic prosperity and the overall improvement of people’s living stan-
dards and quality of life. However, the flow of capital and commodities generated
by globalization and an integrated global market as its fruit have presented profound
challenge to human’s beliefs and competencies (Brown et al. 1996). At the same
time, the exchanges and collaboration in culture, science, and technology and the
global flow of talents shaped by globalization have enhanced the prosperity of edu-
cation and empowered the corresponding changes in people’s beliefs and competen-
cies. The development of globalization compels countries to strengthen international
education exchanges and collaboration, encourage international exchanges of
teachers and students, expand international trade in education services, scale up the
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education for international students, and jointly support the children in undeveloped
areas as endeavors for global education governance. The concept of education for
sustainable development and the actions for change should be integrated into the
education strategies and action plans at all levels of a nation. Hence, we should
enhance the education for international understanding and collaboration to cultivate
active and knowledgeable citizens for the establishment of a humane and equal
international society and the deepening of international understanding and the
understanding of the need for dignity as a common need for all humankind as well.
Although globalization is confronted with doubts and criticism rising from the pro-
tection of local industries and the preservation of local culture, and even the chal-
lenges from the trend of “anti-globalization,” from the perspective of global
education reform, a humanist vision of education based on “global common good”
will still profoundly shape the education change and progress in many countries
(UNESCO 2015). Just as Irina Bokova, the Director-General of UNESCO, stated,
“The world is changing—education must also change. Societies everywhere are
undergoing deep transformation, and this calls for new forms of education to foster
the competencies that societies and economies need, today and tomorrow. This
means moving beyond literacy and numeracy, to focus on learning environments
and on new approaches to learning for greater justice, social equity and global soli-
darity. Education must be about learning to live on a planet under pressure. It must
be about cultural literacy, on the basis of respect and equal dignity, helping to weave
together the social, economic and environmental dimensions of sustainable devel-
opment” (UNESCO 2015: 3). We believe that the statesmen and education policy
makers in different countries will proceed from their national contexts and set the
education goals of their own country for the balanced development of globalization
and localization, adjust their education policies, and accelerate the advancement of
education (Ayyar 1996; McGinn 1996; Bakhtiari 2011; Fan 2018).

Technology is the driving force for the progress of human society. In the evolv-
ing process of human society, the emerging of a new technology, whether it is a
language, a script, the steam engine, electronic technology, computer technology, or
mobile communication technology, has inexorably forced revolutionary changes in
human life, work, and learning. Undoubtedly, technological innovation and prog-
ress will inevitably bring about changes in the educational process and educational
ecology as well. In the past, the emergence of a language or a type of script, the
invention of the paper, and the development of printing have enabled the instruc-
tional process to be achieved through the media of languages and scripts. What is
more, remarkable changes in educational goals, mechanisms, and forms of opera-
tions were also largely shaped by the invention of the new technologies. At present,
a wide range of information and communication technologies, including the inter-
net, big data, blockchain, artificial intelligence, and 5G communication, is leading
the human society into a new era. Technological innovation and progress are trans-
forming the working mode largely based on the master of knowledge and the profi-
ciency of skills that came into being in the Industrial Revolution. Consequently,
artificial intelligence has replaced human beings in a range of fields to perform
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numerous procedural and repetitive tasks, and the future work for human beings
will be more complex tasks involving mentoring and managing machines.

The impact of intelligent technology on education is first manifested in the
change of the requirements for human literacies. Mastering “3R” (Reading, Writing,
Arithmetic) has become essential but inadequate literacies (European Commission
2018). Ever since the 1990s, the discussions on what kind of talents should the
twenty-first century education cultivate has been increasing in terms of its size and
scope. The report of Jacques Delors (1996) proposed the four pillars of the twenty-
first century education—Ilearning to know, learning to do, learning to live together,
and learning to be. In the last two decades, countries around the world have invari-
ably taken the initiatives to explore the concepts of the twenty-first century skills or
transversal competencies that can empower their citizens for the future work and
life (Care 2017). With an aim of developing lifelong learners with twenty-first cen-
tury skills, a wide range of countries and international organizations including the
United States, the European Union, the Organization for Economic Cooperation
and Development, Finland, Singapore, and China have proposed their own frame-
works for the twenty-first century literacies, skills, or competencies, with a common
emphasis on cross-cultural competence, creativity, and critical competence (OECD
2001; NEA 2002; Finnish National Agency for Education 2004; European
Commission 2006; Trilling et al. 2009; Ministry of Education, Singapore 2014;
Lin 2016).

The enormous transformative power and imagination embraced in the emerging
technologies like electronic whiteboards, virtual reality, e-schoolbags, and cloud
technologies further advance education reforms, especially in terms of educational
forms. Extensive Internet reading and Internet education platforms represented by
MOOCs have given birth to new education forms. A variety of online education
forms continues to emerge, and education integrated with information communica-
tion technology and artificial intelligence presents new features entailing deep
learning, interdisciplinary integration, human—machine collaboration, adaptive
learning, intelligent monitoring, and evaluation of teaching and learning process.
Compared with the traditional formal school education, informal learning supported
by technology is considered to have more capacity to empower young people to
learn (not in the way that they have to be in school to learn) (Ito et al. 2009). The
increasing openness of education makes it possible for the shift of education from
the central role of teaching to truly focusing on the learning of the learners in the
future. The future education is extending from the period of children and youth to a
person's whole life, is expanding from institutionalized school education to the
whole society, and from offline school education to more extensive online education
where teachers will become an analyst of learning, a guide for learners’ beliefs and
values, a personal mentor, a companion of social learning, and a caretaker of psy-
chological and emotional development (Fan 2018).
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The Perspectives and Paradigms of Education Policy Studies

Jurgen Habermas’ ([1968]1971) philosophical analysis of the human interests
explored the complex relations of research as having different conceptions of human
interests expressed in the objects of understanding, the modes of reflection, and the
conceptions of change that organize the practices of the social sciences. This analy-
sis is conducive to our understanding of the logical relationship between education
reforms and education policy studies. When this notion of human interest, para-
digms, or “styles of reasoning” are applied to understand the problem of change in
the science of education, its diversity becomes visible in thinking about educational
research and evaluation (Popkewitz [1984]2017). Regarding the paradigms of social
science research, there exist several “styles of reasoning” (Hacking 1992; Popkewitz
and Lindblad 2000; Lindblad and Popkewitz 2004).

To a large extent, education reform has become a global phenomenon or move-
ment in the past two decades, with strong policy input and influence (Zajda 2015).
An education reform, as a practical activity, is in fact the logical development of an
education policy. With the spread of compulsory education, the expansion of educa-
tion scale, and the strengthening of the role of the state in education, education has
increasingly entailed the features of social and public affairs. The state has the rights
and duties to run and manage education. Therefore, “education policy” naturally
belongs to the category of “public policy” and acts as the crucial means and tool for
the government to manage and develop education. Education policy, including regu-
lations, codes, plans, guidelines, notices, documents, programs, and measures, is a
norm or measure that addresses educational issues, resolves educational conflicts,
and establishes and adjusts educational relationships. Education policy is not only a
static existence, but also an organized and dynamic development process that
emerges, exists, and adjusts in the course of educational activities—a static and
dynamic unity. Education policy is a code of conduct, a normative existence, and a
tool employed by a policy entity to govern the educational cause. Educational pol-
icy carries the feature of timeliness as it is formulated to meet the needs of develop-
ment in a particular period in response to the problems existing and emerging in the
education field in this particular period (Fan 2016).

Since the 1980s, a range of universities and educational research institutions have
successively established education policy research centers or relevant policy research
bodies. After studying the education scholars with high public impact in the
2014-2015 RHSU Edu-Scholar Public Influence Rankings, we found that 71 schol-
ars, among the 200 short-listed scholars, specialize in education policy research and
have extensive social impacts (Fan 2016b). Not surprisingly, educational policy has
risen as a weighty research area of almost all national educational institutes. While
educational policy research organizations are relatively independent, educational
policy research methods and research topics are becoming increasingly comprehen-
sive and diversified. In the actual progress of an education reform, whether it is
decision-making based on concrete education issues, monitoring of the implementa-
tion process of education policy, or evaluation of the effectiveness of education
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policy implementation, it is almost impossible for education to advance it without
the support of education research. The development of education policies and edu-
cation reforms is always interacting with education policy research, and hence they
are mutually constructive. Studies on education policies can only find its meaning in
entailing, caring, and moving towards practice, while in education reform practice,
research results related to education policy always lead and support the actual prac-
tice of education reform, achieve the goals and ensure the values of education
reform, and therefore enhance the development of education. This complex relation-
ship among research, policy, and change has been the focus of academic studies both
within and outside the field of policy research. In short, education policy research
always points to educational practice. Recently, education policy research is pre-
senting an orientation towards data-based empirical studies. Nevertheless, scholars
have been constantly emphasizing the limitations of quantitative research in the
studies of education policy and the importance of the historical and cultural perspec-
tives in education policy research (Wirt et al. 1988; Phillips et al. 2004; Kofod
et al. 2012).

The Problem-Solving Studies

Education policy and education reform are not only introduced to resolve the ten-
sions and conflicts within the education system, but also to respond to the social
changes in a particular period and coordinate the relationship between education
and society. “Policy development and enactment should be seen both as an attempt
to solve problems and an attempt to ensure that particular values that delineate
action are accepted by those who enact policies” (Ward et al. 2016). Education
policy studies strive to constantly seek for the harmonious and balanced relationship
in the changing world between the components within the education system and
between education and society through education policies and education reforms. In
this way, education reforms are becoming more frequent while the steering role of
education policy to education reform is becoming increasingly significant.
Education policy is not only a static existence, but also an organized and dynamic
development process that emerges, exists, and adjusts in the course of educational
activities—a static and dynamic unity. Education policy is a code of conduct, a nor-
mative existence, and a tool employed by a policy entity to govern the educational
cause. Educational policy carries the feature of timeliness as it is formulated to meet
the needs of development in a particular period in response to the problems existing
and emerging in the education field in this particular period (Fan 2016). Undoubtedly,
when we consider education reform in a constantly changing and developing social
context, it does not demand sharp perception to notice that the education problems
faced by different countries and regions in different times have something in com-
mon while unique in their own ways, and therefore, education policies in the attempt
to solve these issues naturally vary, which collectively reflects the common
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characteristics and distinct local features of education reform and development in
different countries in the era of globalization.

Fred S. Coombs classified education issues into six types, including financial
issues that attempt to answer the question “who pays, how much, for what?,” cur-
ricular issues that revolve around the question “what should be taught?,” access
issues of selecting certain students for certain kinds of educational experience, per-
sonnel issues that come from the question “who should teach and administer the
system?,” school organization issues arising from the question “how should schools
be organized and run?,” and governance issues that address the question “who
should make policy and who is accountable for the performance of the educational
system?” (Coombs, 595-597). From his point of view, it is undeniable that the issue
of education involves not only the state and the government, but also the compo-
nents within the school. If we think of contemporary policy and research as entail-
ing a “problem-solving apparatus,” prominent is the emphasis on professional
development of the teacher and teacher education as a means to school improve-
ment. In his studies on the complexity of school systems, Fullan (1993, 1999, 2003)
elaborated teachers’ role as the change agent. It is true that the recent practice of
educational change indicates that education reform relies more on the drive within
the school, emphasizing that education change can be introduced by capacity build-
ing or school culture reconstruction and consequently, school-based solutions which
in most cases are carried out by the school staff have been more widely accepted;
Yet, regardless of the scope of the reform or the role it plays, government-led top-
down reforms still play an indispensable part in the development of education
reform; and this government-led education reform is made through education policy
and implementation. The formulation of education policies calls for investigations
and researches on the particular educational practices or issues.

The Empirical-Analytic Studies

As a type of cross-disciplinary research, policy research entails the principles and
methods of statistics, philosophy, economics, political science, sociology, anthro-
pology, psychology, history, and other disciplines. With the integration of education
studies with studies in other disciplines, the methodology of education policy
research is becoming increasingly diverse, from qualitative methods in the early
period to the dominance of quantitative methods, to the combination of qualitative
and quantitative methods, then to the wide application of ethnography (Halpin et al.
1994: 198), and now to the integration of multiple research methods (Burch et al.
2016)). The constant adjustments in methodology strives to study the effectiveness
of education policy implementation by evidence-based methods, and to conduct
random and strictly matched experiments based on the mutual trust between policy
makers and educators, which has served as the basis for education policy and prac-
tice (Slavin 2002).
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Numbers and statistics perform in policy studies as a way of telling the truth that
seems independent of historical circumstances and social, historical conditions, in
what has been called as a mechanical objectivity. One important element of research,
as mentioned above, is the importance of statistics, and more recently the emphasis
on metrics and algorithms in identifying the rules through which reforms are enacted
and change is facilitated, constrained, or restrained. It is almost impossible to think
about schooling without numbers: children’s ages and school grades, the measuring
of children’s growth and development, achievement testing, league tables of schools,
and identifying equity through statistical procedures about population representa-
tion and success rates.

The increasing use of statistical measure is important for multiple reasons in
terms of the relationship between science and policy. Numbers have become part of
ambitions to increase transparency and accountability of what is, and what is not, of
value and importance. Theodore Porter’s (1995) important book on the history of
statistics in social arenas, for example, explores how numbers are parts of systems
of communication whose technologies appear to summarize complex events and
transactions. The numbers appear to be neutral and precise, providing powerful rep-
resentations in concise and visible forms through tables, diagrams, or percentages.
The mechanical objectivity of numbers appears to follow a priori rules that project
fairness and impartiality in which the numbers are seen as excluding judgment and
mitigating subjectivity.

At the same time, however, educational policy adjustments driven by data, such
as the PISA project, have also induced negative outcomes of digital governance
(Lingard 2011). Some scholars have pointed out that the way of describing the
“truth” of the national school education system and children’s education based on
numbers is employed to distinguish and divide countries globally (Popkewitz 2011:
32-36). This way of constructing and representing the world with digital informa-
tion in a seemingly objective and neutral way actually obscures the PISA’s theoreti-
cal assumptions (Poovey 1998: 237), and as a result, a wide range of countries
reform their education systems in an attempt to improve their rankings in the pursuit
of economic utilitarian values with economic growth as the core goal while neglect-
ing the intrinsic value of education to nurturing the growth of human beings. The
emergence of the above issues calls for attention in the future education policy
research.

The Historical and Cultural Studies

If the prior “problem-solving” or empirical-analytic style of reason about policy and
research is associated with the enlightenment faith in reason and science for orga-
nizing and managing social affairs, a different style of thinking is brought into the
present and activated in international discussions. This style of reasoning might be
called “the knowledge problematic.” The attention to “knowledge” as the object of
study directs attention, at one level, to the historical system of reason that orders
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what is thoughts, talking about and acted on. But the focus of research on the knowl-
edge of schooling is not merely about ideas and “discourses” but directs attention to
the historical conditions in which the classifying and ordering of the “seeing” is
entangled with institutions and technologies to give the materiality of contemporary
education. This rethinking of the problematic of research and policy studies is
expressed by Latour (2004) in a different context of social and science studies.
Latour argues that research is to reverse attention from what is assumed as the mat-
ter of concern to research that asks about the concerns of what matters. Brought into
view is a particular notion of science that engages with the tradition of science that
Marx engaged in with his analysis of capitalism, Weber with that of bureaucracy,
and Durkheim’s interest in collective belonging that simultaneously concerned
issues of alienation. Within its contemporary field of the humanities and social sci-
ences, the research in contemporary policy research draws, in part, on science stud-
ies and post-foundational and Foucauldian studies.

Entering the twentieth century, the changes in the public education power have
presented huge challenges to education policies. The pursuit of private benefits of
educational activities under the market mechanism may cause damage to the public
welfare of education. Besides, achieving education equity has been compounded by
the intervention from the market and society to education.

Policy statements, research reports, and the classification of tables and graphs, as
a result of the multicultural development under particular historical conditions, are
viewed as documents of a culture. The objects of school learning and children’s
development are given a historical substance; viewed as cultural artifacts to analyze
the state of things in their multiplicities to understand the groups of rules that define
what can be said, preserved, reactivated, and institutionalized (Foucault 1991).

Central in this style of reasoning is the historical and the philosophical that cir-
culates in contemporary research practices. It entails locating the multiplicities of
differentiated spatiotemporal relations that form in school reforms, “seeking to rec-
oncile genesis and structures to a number of issues embodied in the sciences that
pretend to secure the future” (see, Deleuze [1968] 1994: 20). The historicizing in
research is to direct attention to thinking about the grids, or multiple and different
historical lines that come together at a particular time and space to produce the
objects of change. In thinking this way, the problem of research becomes consider-
ing the intersections of various technologies of measurement, theories, and cultural,
institutional, and social practices that travel in uneven historical lines but connect at
a particular time and space (Popkewitz 2020). Therefore, under the educational val-
ues of equity, efficiency, and freedom, educational policies should follow the funda-
mental principles of the new public administration; take particular historical and
cultural backgrounds into account, entail equity as a fundamental policy value goal,
balance efficiency and quality, strengthen the respect for and the recognition of
ethnical culture, and constantly quest for meaningful and valuable educational pol-
icy research.
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The Structure and Main Content of the Handbook

The thought of collecting the works of internationally renowned scholars to compile
a handbook on educational policy research popped up in our minds on a sunny day
in the spring of 2014. At that moment, our intention was to include classic literature
and high-cited published papers in the field of educational policy research in the
Handbook. Later, in consultation and discussion with some of the members in the
Handbook's invited international advisory committee and Springer, the editorial
theme was revised, and now it has come out as a collection of the original works that
focus on the study of contemporary education issues. Here, we are not going to
provide readers with classic knowledge of educational policies, but to present policy
analysis and reflection on contemporary education issues. What we want readers to
see is that in a world full of uncertainty, education is an important social subsystem
that influences the development of individuals and the existence of a society, and is
taken by all countries in the world as a driving force for social progress and sustain-
able development of the country. On the other hand, social, political, economic,
technological, and cultural factors are all manifesting unprecedented diversity and
uncertainty, impacting people’s learning, work, and life in a comprehensive way.
The past, present, and future education reforms, no matter in which development
stage they are, especially macro-education reforms at the national and regional lev-
els have their roots in educational policy analysis to meet the need to resolve major
educational problems at that particular moment. Hence, “education policy and
reform in a changing world” embraces a holistic and magnificent rich picture of the
multiple interactions between contemporary education and social, political, cul-
tural, technical elements of a society, and the multiple interactions among the ele-
ments within the education system.

The science of educational policy studies is not a unitary entity. Rather, it entails
different social and cultural principles that change over time. The Handbook of
Education Policy Studies brings together the latest research with different reasoning
styles from a wide range of internationally recognized scholars into two volumes of
a book and therefore have the capacity to analyze educational policy research from
international, historical, and interdisciplinary perspectives. By effectively and fruit-
fully breaking through the boundaries between countries and disciplines, it presents
new theories, technologies, and methods of contemporary education policy and
illustrates the educational policies and educational reform practices of different
countries in response to the challenges of constant changes.

The two volumes of the Handbook of Educational Policy Studies bring into view
two general and different strands of research to present the diversity of policy research
and different ways of ordering reflection and designing ways of studying education
to enunciate particular solutions and plans for action in the social and historical are-
nas in which education operates within nations and increasingly transnational. Our
effort in the Handbook is to bring together different styles of reasoning to consider
the international diversity of research related to policy; how different approaches
render judgments about what are the important problems, how to make the fields of
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existence in schools manageable for understanding, and how to draw conclusions and
propose rectification that open up the possibilities for educational change.

Based on the analysis of the nature of education policy and education reform,
Values, Governance, Globalization, and Methodology, the first volume reflects on the
values of education reform and the concept of education quality, focusing on the
changes in the macro-education policies at the national level. From the historical and
comparative perspectives, it examines the dialectical relationship between education
policy and education reform in a variety of countries, analyzes the theoretical and
practical issues in the process of moving from regulation to multiple governance in
contemporary education administration, and explores the impact of globalization on
national education reform and the interdependence between individual countries as
well. In addition, this volume also collects the studies on the research methodology of
education policy from multiple perspectives. This volume comprehensively reveals the
complex relationship between contemporary education reform and social change and
explores the new complexity of the relationship between contemporary social, politi-
cal, economic systems, and education policy research and practice, which provides the
readers with a holistic picture of the macro trend of the contemporary education reform.

The second volume, School/University, Curriculum, and Assessment, focuses on
the changes in education policies at the micro level, that is, the policies and changes
in schools and classrooms. The studies on changes in schools present the differences
in the policies and challenges of K-12 schools and universities of different countries
and regions in response to the contradictions and conflicts between tradition and
modernization, as well as the changes of the roles of different stakeholders, espe-
cially those of the teachers. In terms of curriculum and instruction, a great number
of countries have introduced desirable experiments and practices in educational
changes around two themes: “what to teach” and “how to teach.” While enhancing
the extensive application and improvement of educational assessment and testing
technologies, international education assessments represented by PISA also have
exerted far-reaching impacts on education policies and education reforms in differ-
ent countries. This volume comprehensively reveals the complicated interactions
among school organizations, teachers, curriculum, teaching and learning, evalua-
tion, and other elements within the education system, which presents the latest eco-
logical scenario of the reforms in contemporary schools, curriculum, and instruction.

East China Normal University Guorui Fan
Shanghai, China
University of Wisconsin-Madison Thomas S. Popkewitz

Madison, Wisconsin, USA
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Part I
School and Teacher



Chapter 1
Path and the Standards of Rural School
Consolidation in China Since 2000

Check for
updates

Zhihui Wu

The one-child policy implemented by governments in China since 1971 and the
large-scale migration of people from the countryside to cities since the 1980s have
led to a natural reduction in number and space flow of school-aged children in the
countryside. This has compelled education departments to promote a larger scale of
rural school closure and consolidation. Closure and consolidation of rural primary
and middle schools! in China exhibit the following macro features.? First, the scale
of rural school closure and consolidation was the largest in the first 10 years of the
twenty-first century (or 2000-2010). From 1976 to 2016, approximately 946,100
compulsory schools including primary and middle schools disappeared. A total of
386,500 schools among them were shut down between 2000 and 2016, accounting
for 41% of the total number of schools that disappeared in the past 40 years. On
average, approximately 66 schools disappeared every day. Moreover, from 2000 to
2010, the decrease in the number of schools was the highest (about 304,100 schools),
and approximately 83 schools were closed every day on average. Second, school
consolidation has primarily occurred in rural areas since 2000. A total of 357,000
compulsory schools that disappeared after 2000 were rural schools, accounting for
92.36% of the total number (about 386,500 schools). Approximately 61 compulsory
schools in the countryside were shut down every day. Third, rural primary schools
were the main target of school consolidation. A total of 333,900 primary schools in

"In China, the school system of 9-year compulsory education is of two types. In most provinces,
the primary school comprises Grades 1-6, and middle school comprises Grades 7-9. In some
provinces, the primary school comprises Grades 1-5, and the middle school comprises Grades
6-9.

2The following data are the results of the data presented in Educational Statistics Yearbook of
China (2000-2016) ("h [E 28 1T 42%) and Statistics Yearbook of China (WP E S8 4E%).
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rural areas were closed, accounting for 93.53% of the total decreasing number of
rural schools (about 357,000) and 86.39% of the total decreasing number of schools
in urban and rural areas. Why did rural schools disappear rapidly after 2000? What
is the development trend? What are the standards for rural school closure and con-
solidation in China? These are the research questions to be addressed in the chapter.

1.1 Background

1.1.1 The Educational Management System Reform Provides
Rural School Consolidation with Institutional Space

In order to alleviate the financial burden of farmers, governments began to explore
and implement tax reforms in rural areas, such as abolishing the educational tax?
and strictly prohibiting schools or other departments from levying extra fees from
farmers after 2000. Paradoxically the educational tax in the countryside is an impor-
tant source of funds for compulsory rural education, accounting for approximately
30% of the total rural education expenditure. In order to alleviate the financial pres-
sure of governments at the township or town level in a system where schools are
operated and managed by governments at different levels,* the State Council made
a major change to the management system of rural compulsory education in 2001.
The main change was that the government of the county had to take the main respon-
sibility for compulsory education instead of the government of the Xiang (or town-
ship). This change has shifted the cost of rural compulsory education from farmers
to governments and from the township or town government to the county govern-
ment. Since the implementation of the new management system, the county govern-
ment is motivated to improve the financial situation and the efficiency of the
resources utilization through school consolidation. After the reform of the tax-
sharing system, the main fiscal expenditure of many county-level governments is

3Rural areas have two types of educational tax. The first one is called “raising funds for rural edu-
cation” (RIZLE 7). It means that governments of towns or Xiangs (townships) can raise
funds for the construction of schools or repairing of school buildings from some companies, social
groups, or individuals. The second one is called “extra fees of rural education” ({2 ¥ 25 & %% B ).
In the last century, governments of Xiang should take the whole responsibility of compulsory
education, such as financial responsibility. Some governments in developing areas can levy “extra
educational fees” to improve the budget constraint to develop the rural education.

“The system by which schools are run and managed by governments at different levels was the
main management institution of education before 2001. It meant that local governments had to take
complete responsibility for local schools, and the government at a higher level may not transfer
extra money to local government. For example, before 2001, the township or town government had
to cover the running cost of all rural schools in their district.

5The reform of the tax-sharing system in China was introduced in 1993. According to the Decisions
on the Implementation of the Fiscal Management System of the Tax-Sharing System (3<F 524743
A0 B FAA T 1 Y %€ ) issued by the State Council in 1993, the range of fiscal expenditure
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the salary of public employees, and some governments even had to take a loan to
cover the running cost.® Some county governments may find it difficult to afford a
large amount of compulsory education expenditure, so they are compelled to close
or consolidate some rural schools out of the fiscal pressure.

1.1.2  The Shift of Universal Education to High-Quality
Education Provides Rural School Consolidation
with Policy Background

Offering universal compulsory education was the most important target of educa-
tional development in China before 2000. According to the Compulsory Education
Law of the People’s Republic of China (8 NRILHE L& F VL) in 1986,
China implemented 9-year compulsory education, and the local governments at all
levels were required to set up an adequate number of primary schools and secondary
schools to help children travel a short distance to school. Moreover, the Outline of
China’s Education Reform and Development(™ [EZUE ANk R 4N E) issued
by the State Council in 1993 also revealed that at the stage of generalizing educa-
tion, the main aim of governments was to provide adequate educational opportuni-
ties for school-aged children and ensure that they could go to school conveniently.
Hence, the central governments required the whole country to maintain a certain
number of schools and asked for a reasonable distribution of schools. More specifi-
cally, from 1986 to 2000, the number of primary schools in China ranged from
500,000 to 800,000, and the number of small-scale schools’” was about 170,000.
The Decision on the Reform and Development of Elementary Education (<1 3%
Tl 24 B DO AN R R I e 5E) issued by the State Council in 2001 affirmed that rural
school closure and consolidation should be promoted based on local conditions.
Local governments were responsible for planning and building schools within

would be divided based on the different responsibilities of the local and central governments. The
tax would be classified into three types, including national tax, local tax, and sharing tax.

®The provincial government of Anhui conducted a survey of the fiscal situation in 2001 and 2002.
The survey showed that in 2001, the government revenues and fiscal expenditure of seven counties
(including Shouxian, Jinzhai, Fengyang, Guzhen Lujiang, Nanling, and Ningguo) were 163 mil-
lion and 295 million, 98 million and 224 million, 106 million and 204 million, 118 million and 220
million, 191 million and 312 million, 138 million and 186 million, and 288 million and 240 mil-
lion, respectively. In 2002, they were 154 million and 304 million, 106 million and 238 million,
110 million and 210 million, 97 million and 207 million, 266 million and 324 million, 159 million
and 207 million, and 332 million and 291 million, respectively. Hence, the fiscal expenditure was
higher that the government receipts in six counties excepting Ningguo (Hu and Zhang 2007,
p. 7-8).

7According to The Opinions on Comprehensive Strengthening of the Construction of Small-Scale
Schools in the Countryside and Boarding Schools in the Town or Township (< T 4TH N5k 2 £/
WA 22K A 2 B8 25 1 1) 2 AR L 148 5 = L) issued by the State Council, small-scale schools
in the countryside refer to those schools that have fewer than 100 students (2018).
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appropriate distance to students’ homes. Rural primary schools and small-scale
schools should be appropriately consolidated by the criteria of travelling conve-
nience. In some areas where the traffic conditions were poor, it was necessary for
governments to maintain a reasonable number of small-scale schools to prevent
students from dropping out of schools due to the long and inconvenient travel.
Moreover, governments can build boarding schools to meet students’ needs. In such
policy contexts, layout and scale of rural schools have become one of the key con-
cerns in rural educational reform.

1.1.3 Urbanization Offers Strategic Expectations for Rural
School Consolidation

In 1996, the urbanization rate of China reached about 30% and rose to 57.35% in
2016. From 2000 to 2016, the urban population increased by 334 million and
reached 793 million. After the Third Plenary Session of the 15th Central Committee
of Communist Party of China (WFE 3L 8+ T Jm = 422%) in 1998, many
townships and towns were merged together. By the end of 2016, the number of
townships reduced to 10,872, and the total number of towns and townships decreased
from 97,521 in 1984 to 31,755 in 2016. In other words, approximately 66% of
towns and townships disappeared.

As a result, the traditional layout of rural schools, i.e., every village with a pri-
mary school, every township with a middle school, and every town or county with a
high school, faced new challenges. Based on the estimation of the future decreasing
population in the rural areas, a new school layout emerged in which primary schools
are mainly established in towns or townships and middle schools are mainly estab-
lished in towns or county towns. This new structure will be the strategic expectation
that adapts to the development trend of urbanization in the next 20 years.

1.1.4 The Decrease in the Number of Students in Rural
Schools as an Objective Basis for Rural School
Consolidation

Since 2000, the number of newborn babies in rural areas has decreased by 3,704,400
(about 32.66% of the figure in 2000), from 11,341,400 in 2000 to 7,637,000 in
2016. Because of the wide distribution of the rural population’s residence, with the
rapid decline in the number of rural students, the traditional layout of rural educa-
tion (every village having a primary school) has been challenged. Many schools
have less than 50 students. Moreover, some local governments have raised funds to
construct a large number of schools. Owing to excessive construction, many rural
schools have two students taught by ten teachers now, and some rural schools do not
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even have students. There are a great number of small-scale schools (also called
Sparrow Schools or Empty-Nest Schools) in rural areas. The decline in the total
number of rural students has directly led to the large-scale closure and consolidation
of rural schools.

1.2 Path of Rural School Consolidation After 2000

After analyzing the complete process of rural school consolidation, this study iden-
tifies the path as following.

1.2.1 Faster Decline Rate of the Number of Rural Schools

According to national statistics, the number of primary schools in the counties
reduced from 521,500 in 2000 to 151,000 in 2016, decreasing by 370,500 (approxi-
mately 71.05% of the figure in 2000). Among them, the number of primary schools
in towns (including towns and county towns) declined from 81,200 in 2000 to
44,600 in 2016, decreasing by 36,600 (approximately 45.07% of the figure in 2000
and 9.88% of the total decreasing number of primary schools in counties). On the
other hand, the number of rural primary schools declined from 440,300 in 2000 to
106,400 in 2016, decreasing by 333,900 (approximately 75.83% of the figure in
2000 and 90.12% of the total decreasing number of primary schools in counties).

Compared to the number of primary schools, the number of small-scale schools
presents a different development trend (first decreasing and then increasing). The
number of small-scale schools in the counties reduced from 172,600 in 2000 to
66,600 in 2011. This considerable decline in the number of rural small-scale schools
has a huge negative effect on rural education. For instance, several countryside stu-
dents have to travel a longer distance to school, which may cause more traffic acci-
dents and result in a heavy economic burden on the students’ family. Moreover, the
decrease in the number of rural small-scale schools may also result in a shortage of
boarding schools and the problem of large-size classes in urban schools.

In 2012, in order to solve those problems, the General Office of the State Council
issued the Opinions on Regulating the Layout Adjustment to Compulsory Education
Schools in Rural Areas (< T MVEARN X5 20H AT R A2 152 W), Tt states
that rural primary schools and small-scale schools should be run effectively by local
governments. Since then, the number of small-scale schools increased from
66,600 in 2011 to 96,900 in 2016. However, from the perspective of the overall
development trend, in the past 16 years (2000-2016), the total number of small-
scale schools has decreased by 75,700 (approximately 43.86% of the number in
2000). Among them, the number of small-scale schools in towns (including towns
and county towns) decreased from 15,100 in 2000 to 1300 in 2010 and increased to
10,100 in 2016. In other words, from 2000 to 2016, the figure decreased by 5000
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Table 1.1 The number of primary schools and small-scale schools in counties between 2000 and
2016 (Unit: 10,000 schools)

Primary schools in counties Small-scale schools in counties

Town Village Total Town Village Total
2000 8.12 44.03 52.15 1.51 15.75 17.26
2001 4.88 41.62 46.5 0.32 11.04 11.36
2002 4.69 38.40 43.09 0.34 10.83 11.16
2003 4.00 36.04 40.04 0.32 10.17 10.49
2004 3.34 33.73 37.07 0.26 9.81 10.07
2005 291 31.68 34.59 0.12 9.30 9.42
2006 2.96 29.51 3247 0.15 8.76 8.91
2007 3.09 27.16 30.25 0.16 8.31 8.47
2008 3.05 25.30 28.35 0.13 7.75 7.89
2009 2.97 23.42 26.38 0.13 7.10 7.23
2010 3.01 21.09 24.10 0.13 6.54 6.67
2011 4.60 16.90 21.50 0.56 6.10 6.66
2012 4.74 15.50 20.24 0.64 6.25 6.90
2013 4.72 14.03 18.75 0.81 7.36 8.16
2014 4.64 12.87 17.51 0.90 7.86 8.76
2015 4.61 11.84 16.45 0.97 8.18 9.15
2016 4.46 10.64 15.10 1.01 8.68 9.69

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town

(approximately 33.11% of the figure in 2000 and 6.61% of the total decline number
of small-scale primary schools in the county). Moreover, the number of rural small-
scale primary schools declined from 157,500 in 2000 to 61,000 in 2011 and then
rose to 86,800 in 2016, decreasing by 70,700 (approximately 44.89% of the figure
in 2000 and 93.39% of the total decreasing number of primary schools in the
county). Overall, the total number of primary schools and small-scale schools in
counties nationwide dropped from 694,100 in 2000 to 247,900 in 2016, decreasing
by 446,200 (approximately 64.28% of the figure in 2000) (see Table 1.1).

The decline rate of the number of students enrolled in schools was different from
that of schools. The number of students enrolled in primary schools in counties
nationwide dropped from 112 million in 2000 to 66 million in 2016, decreasing by
45,507,700 (approximately 40.64% of the figure in 2000). The decline rate of the
number of primary schools and small-scale schools in the counties (64.28%) was
1.58 times the decline rate of the number of students enrolled in primary schools in
counties (40.64%), and the difference between those was 23.64% (see Table 1.2).

As for the variation in the number of middle schools,® the number of middle
schools in counties declined from 54,000 in 2000 to 40,200 in 2016, decreasing by

$There are many types of middle schools in China, such as the 9-year school (including the pri-
mary school and middle school) and secondary school (including the middle school and senior
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Table 1.2 The number of students enrolled in primary schools in counties (Unit: 10,000 people)

Year Town Village Total
2000 2692.89 8503.71 11196.60
2001 2257.79 8604.80 10862.59
2002 2293.77 8141.68 10435.45
2003 2192.90 7689.15 9882.05
2004 2036.23 7378.60 9414.83
2005 2185.86 6947.83 9133.69
2006 2431.82 6676.14 9107.96
2007 2552.19 6250.73 8802.92
2008 2602.25 5924.88 8527.13
2009 2637.15 5655.54 8292.70
2010 2770.02 5350.22 8120.24
2011 3254.21 4065.20 7319.41
2012 3354.98 3652.49 7007.47
2013 3370.54 3217.04 6587.58
2014 3457.96 3049.86 6507.82
2015 3655.40 2965.90 6621.30
2016 3754.10 2891.73 6645.83

Data Source: The Department of Development, and Planning, Ministry of Education (2001—
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town

13,797 (approximately 25.55% of the figure in 2000). Although the decrease in the
number of middle schools in counties was not very large, the variation is significant
by considering the change in the types of schools, such as middle schools in towns
(including towns and county towns) and in villages. That is, the number of middle
schools in villages declined, and those in towns rose (see Table 1.3) from 14,700 in
2000 to 24,000 in 2016. In contrast, the number of middle schools in villages
declined from 39,300 in 2000 to 16,200 in 2016, decreasing by 23,142 (approxi-
mately 58.87% of the figure in 2000).

Compared to the change in the number of students enrolled in middle schools in
counties, the variation in the number of middle schools is more considerable.® The

middle school). Therefore, when we calculate the total number of middle schools, we count both
9-year schools and secondary schools because those include middle schools. Moreover, because of
the change of the statistic unit in Educational Statistics Yearbook of China (F'E# & il H%),
the data of middle schools between 2011 and 2016 included general middle schools and vocational
middle schools. However, we do not consider the data of vocational middle schools, because they
range from 54 to 26, which have litter effect on the whole data.

If we regard the total decreasing number as the measurement standard, the difference between the
decline in the number of middle schools and the decline in the number of students enrolled in
middle schools is —19.12% (25.55% — 44.67%). If we consider that schools are not mobile unlike
students, the difference between the above two is 81.84% (122.54% — 40.7%).
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Table 1.3 The variation in the number of middle schools in counties from 2000 to 2016 (Unit:
10,000 schools)

Year Town Village Total
2000 1.47 3.93 5.40
2001 1.80 3.87 5.67
2002 1.84 3.74 5.59
2003 1.75 3.73 5.47
2004 1.62 3.81 5.43
2005 1.73 3.64 5.37
2006 1.81 3.53 5.34
2007 1.87 3.29 5.15
2008 1.87 3.15 5.01
2009 1.87 3.02 4.89
2010 1.89 2.87 4.76
2011 224 2.10 4.34
2012 2.29 1.94 423
2013 2.32 1.85 4.17
2014 2.34 1.77 4.11
2015 2.39 1.70 4.09
2016 2.40 1.62 4.02

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town

number of students enrolled in middle schools in the county nationwide declined
from 51,330,100 in 2000 to 28,399,500 in 2016, decreasing by 22,930,600 (about
44.67% of the figure in 2000). The number of students enrolled in middle schools in
towns rose from 17,045,400 in 2000 to 21,729,100 in 2016, increasing by 4,683,700
(approximately 27.48% of the figure in 2000). With regard to the villages, the num-
ber of students enrolled in rural middle schools decreased by 27,614,300 (about
80.54% of the figure in 2000), from 34,284,700 in 2000 to 6,670,400 in 2016 (see
Table 1.4). In fact, the added students enrolled in rural middle schools transferred to
middle schools in towns.

1.2.2 The Synchronous Expansion of the Scale of Schools
and Classes and the Problem of Large-Size Schools
and Classes in Towns

The average size of primary schools (including small-scale schools) in the county
rose from 161.32 in 2000 to 268.10 in 2016, increasing by 106.78 (approximately
66.19% in 2000). In fact, the average size of primary schools in towns grew more
remarkably than that of village primary schools (see Fig. 1.1). More specifically, the
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Table 1.4 The number of students enrolled in middle schools between 2000 and 2016 (Unit:
10,000 people)

Year Town Village Total

2000 1704.54 3428.47 5133.01
2001 2245.62 3121.30 5366.92
2002 2377.20 3108.83 5486.03
2003 2314.08 3160.40 5474.48
2004 2187.05 3168.27 5355.31
2005 2351.33 2784.66 5135.99
2006 2423.62 2563.66 4987.28
2007 2430.00 2243.32 4673.31
2008 2442 .85 2064.24 4507.09
2009 2440.08 1934.51 4374.59
2010 2432.42 1784.47 4216.89
2011 2467.42 1162.98 3630.40
2012 2347.94 974.10 3322.04
2013 2195.57 814.53 3010.10
2014 2167.48 748.46 2915.94
2015 2168.44 702.50 2870.94
2016 217291 667.04 2839.95

Data Source: The Department of Development, and Planning, Ministry of Education (2001—
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town
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Fig. 1.1 The variation in the average size of primary schools in towns (including towns and county
towns) and villages between 2000 and 2016 (Unit: people)
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average size of primary schools in towns rose dramatically from 279.72 in 2000 to
882.03 in 2010 and declined moderately to 686.47 in 2016, increasing by 406.75 in
the past 16 years. In contrast, the average size of village primary schools (including
small-scale schools) rose from 142.25 in 2000 to 149.67 in 2016, increasing slightly
by 7.42 in the past 16 years (see Table 1.5). Although the absolute value of the aver-
age size of primary schools in towns and villages cannot exceed that of the cities,
the variation rate of the average size of primary schools in towns (140.01%) and
villages (145.41%) is higher than that of the cities (5.22%), and the figure in towns
is the highest. After analyzing the development trend of the primary school consoli-
dation in the county, we can find that concentrating on the benefits of size (or scale)
is the basic value in the whole process.

With regard to the middle schools, the relevant figure increased first and then
decreased, but it exhibited a decreasing trend in the whole process. The average size
of middle schools in counties was 950.72 in 2000, rising to the highest (1000.42) in
2003 and then dropping to 706.56 in 2016. The figure declined by 244.16 (approxi-
mately 25.68% of the figure in 2000) in the past 16 years (see Fig. 1.2). From

Table 1.5 The variation in the average size of primary schools in towns, villages, and cities
between 2000 and 2016 (Unit: people)

Year Total City Town Village | County
2000 177.85 |483.06 |279.72 |142.25|161.32
2001 207.11 |621.65 |434.18 |163.40 |187.73
2002 213.55 |645.17 |455.76 |165.40 |192.33
2003 219.93 |687.88 |507.55 |166.42 |195.59
2004 226.88 |756.28 |564.66 |169.46 | 199.69
2005 235.81 [832.39 |722.84 |169.59 |207.62
2006 248.57 |929.87 |783.47 |174.47 |220.17
2007 260.81 |988.93 |784.25 |176.22 |227.32
2008 271.92 1027.03 |817.98 |179.24 |235.31
2009 285.58 | 1071.61 |851.88 |185.36 |246.76
2010 306.48 | 1096.34 | 882.03 |193.61 |263.86
2011 321.58 |963.86 | 630.58 |176.73 |259.90
2012 32495 |997.27 62278 |167.89 |258.18
2013 31592 101947 61045 |150.41 |244.80
2014 325.51 |1063.47 | 624.18 | 147.15 | 247.76
2015 341.80 |1113.48 | 655.30 |148.15 | 258.66
2016 359.08 | 1159.40 | 686.47 |149.67 |268.10
The increasing average size of primary 181.23 | 676.34 | 406.75 |7.42 106.78
schools from 2000 to 2016

The growth rate from 2000 to 2016 101.90% | 140.01% | 145.41% | 5.22% | 66.19%

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town. County includes the town (including the town
and the county town) and the village
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Fig. 1.2 The variation in the average size of middle schools in towns and villages

Fig. 1.2, we can find that the average size of middle schools in villages declined
more significantly than the figure in towns. More specifically, the value for towns
rose from 1161.29 in 2000 to 1357.34 in 2005 and then dropped to 904.51 in 2016,
decreasing by 256.78 (approximately 22.11% of the figure in 2000). By contrast,
the average size of middle schools in villages declined from 872.09 in 2000 to
412.49 in 2016, decreasing by 459.60 (about 52.79% of the figure in 2000) (see
Table 1.6). Compared to the cities’ situation, the average size of middle schools in
towns and villages was lower than for the figure of cities in 2016, but between 2001
and 2006, the figure showed an adverse trend. For example, in 2005, the average
size of middle schools in towns was highest and exceeded that of the figure in cities.
The difference between them was nearly 87.49. If we consider the huge difference
between the sizes of middle schools in towns, some middle schools in towns may
actually have a huge size, and there may be some “‘superlarge middle schools” to
which governments should pay attention.

The average class size in primary schools (including small-scale schools) in
counties rose from 32.66 in 2000 to 36.34 in 2010 and fell to 34.71 in 2016, only
increasing by 2.05 in the past 16 years. However, if we separate the figure for pri-
mary schools in towns from the figure in villages, we can find that the figure in
villages declined slightly from around 31 (between 2000 and 2011) to 27.60 in
2016. In contrast, the figure in towns underwent a rapid expansion and then a nar-
row trend. For example, the figure in towns rose from 39.44 in 2000 to 48.88 in
2010, increasing by 9.44 (approximately 23.94% of the figure in 2000) in the
10 years and then dropping to 43.29 in 2016. It is worth mentioning that the figure
in towns exceeded the national standards of class size (45 students in every class on
average) from 2004 to 2011 and that it was also higher than the figure in cities from
2005 to 2010 (see Table 1.7). If we define “56—65 students in every class on aver-
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Table 1.6 The variation in the average size of middle schools in cities, towns, and villages
between 2000 and 2016 (Unit: people)

Year Total City Town Village | County
2000 983.61 |1187.46 1161.29 |872.09 |950.72

2001 981.47 |1207.60 | 1248.47 |806.00 | 946.33

2002 1021.34 | 1270.20 | 1289.43 |830.73 | 982.12

2003 1038.82 | 1272.60 | 1324.53 |848.41 |1000.42
2004 1026.80 | 1280.08 | 1348.53 | 831.67 | 986.01

2005 997.30 | 1269.85|1357.34 | 764.91 |955.92

2006 980.57 | 1321.42|1340.72 |726.60 |934.65

2007 967.86 | 1379.491302.95 |682.59 |907.18

2008 966.04 | 1407.55/1309.00 |656.19 |899.26

2009 967.41 | 1443.64 | 1308.14 |641.03 | 895.86

2010 962.35 | 145490 1288.77 |622.42 | 886.94

2011 936.27 | 1335.191103.40 |553.88 |837.29

2012 895.04 | 1318.17 1026.38 |501.91 | 785.65

2013 840.87 | 1285.53|946.57 440.65 |722.19

2014 833.22 | 1278.57]925.12 1 422.69 |708.85

2015 822.81 |1253.16/906.73 41345 |701.84

2016 830.69 | 1249.09904.51 412.49 |706.56

The increasing average size of middle -152.92 |61.63 |-256.78 |-459.60 |-244.16
schools from 2000 to 2016

The growth rate from 2000 to 2016 —15.55% | 5.19% |-22.11% | -52.70% | -25.68%

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town. County includes the town (including the town
and the county town) and the village

age” as “large class size”(CKILEAN) and “over 66 students in every class on average”
as “giant class size” B KIEAN), we can calculate that the proportion of “large class
size” in primary schools in towns increased from 22.16% in 2001'° to 32.39% in
2006 and then dropped to 15.96% in 2016 due to the improvement on relevant
issues. Moreover, the proportion of “giant class size” in primary schools in towns
rose from 9.50% in 2001 to 14.66% in 2006 and then declined to 5.57% in 2016,
decreasing by 3.93% from 2001 to 2016 (see Table 1.8). It is quite interesting that
the proportion of large class size or giant class size declined from 2001 to 2016,
which also indicated outcomes of some policies aiming at controlling class size.

0The statistic index of class size of primary schools in the Educational Statistics Yearbook of
China (2000) is different from it in the Educational Statistics Yearbook of China (2001-2016). In
terms of class size, the data of “over 50 students in every class on average” is available and not the
data of “56-65 students in every class on average” and the data of “over 66 students in every class
on average” in the Educational Statistics Yearbook of China (2000). Thus, in this part, the author
uses the data of 2001, instead of the data of 2000.
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Table 1.7 The variation in the class size of primary schools in cities, towns, and villages between
2000 and 2016 (Unit: people)

Year Total |City |Town | Village |County
2000 3393 |44.60 139.44 30.97 32.66
2001 33.84 4214 4154 31.13 32.84
2002 3448 |43.63 43.15 |31.31 33.32
2003 3475 |44.68 143.74 1 31.28 33.39
2004 35.11 |45.69 |45.10 |31.39 33.60
2005 3548 |46.29 47.29 |31.21 33.97
2006 36.29 4691 48.64 31.64 34.90
2007 36.78 |47.71 148.68 ' 31.59 35.17
2008 37.12 4774 148.81 31.64 35.45
2009 37.39 |47.54 |48.66 |31.82 35.75
2010 37.99 4770 148.88 | 32.08 36.34
2011 3849 |47.09 |45.63 |30.98 36.14
2012 37.78 |46.45 |44.61 |29.56 35.25
2013 37.46 |46.53 144.09 28.25 34.61
2014 37.42 46.23 43.65 27.81 34.45
2015 37.72 |46.22 |43.71 |27.74 34.75
2016 37.71 |45.77 |43.29 |27.60 34.71
The increasing average size of primary schools 3.78 1.17 385 |-3.37 2.05
from 2000 to 2016

The growth rate from 2000 to 2016 11.14% | 2.62% | 9.76% | —10.88% | 6.28%

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press

Note: Town includes the town and the county town. County includes the town (including the town
and the county town) and the village

The problem of large class size in middle schools is worse than that of primary
schools. Between 2001 and 2008, the proportion of large class size in middle schools
in towns was over 50%, and the figure for giant class size was over 23% as well. It
is gratifying that since 2010, the proportion of large and giant class size in middle
schools in counties has decreased significantly. By 2016, the proportion of large
class size in middle schools in towns and villages had dropped to 20.94% and
12.97%, respectively, decreasing by 23.55% and 32.63%, respectively, compared to
the figure in 2000. However, the figure in towns was always higher than the figure
in cities. The figure in villages had been lower than the figure in cities since 2010.
In fact, the average class size of middle schools in counties was higher than the
national standard (50 students in every class on average) from 2001 to 2012. Thus,
the large class size of middle schools in counties was a serious problem for the pro-
cess of rural school consolidation, particularly in towns (Tables 1.9 and 1.10).
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Table 1.8 The variation in the proportion of “large class size” and “giant class size” in primary
schools in cities, towns, and villages between 2001 and 2016 (%)

The proportion of “large class size” in The proportion of “giant class size” in

primary schools primary schools
Year | City Town | Village |City Town | Village
2001 |24.60 22.16 |6.30 9.67 9.50 |1.85
2002 |23.08 22.35 |6.52 8.70 9.15 1.97
2003 |23.49 2339 |6.68 8.37 951 |2.04
2004 |25.45 26.29 |6.98 8.90 11.25 [2.14
2005 |26.22 29.73 |7.11 9.18 12.89 [2.22
2006 |27.00 3239 |7.51 9.49 14.66 |2.39
2007 |27.82 31.54 |7.21 10.08 14.19 229
2008 |27.11 30.85 |7.02 10.01 13.84 221
2009 |26.20 29.92 16.90 9.52 13.18 |2.10
2010 |25.81 29.65 |6.93 9.18 12.90 |2.02
2011 |24.39 24.16 |6.10 8.89 10.09 |1.82
2012 |22.47 21.81 |5.21 7.81 9.02 |147
2013 | 21.20 20.54 |4.20 7.39 8.71 1.15
2014 1 19.14 18.41 |3.67 6.47 7.70 1 0.95
2015 |18.43 17.86 |3.56 6.03 7.33 091
2016 |16.50 1596 |3.03 4.94 5.57 10.69

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press. The data in the above table are the result of
calculation

Note: Town includes the town and the county town

1.2.3 The Negative Impact of Educational Urbanization

With reference to the concept of urbanization, educational urbanization in this chap-
ter is characterized as a ratio between students in urban schools (including city
schools and town schools or excepting countryside schools) and total students.!!
The urbanization rate of primary schools in China increased from 12.71% in
1980 to 21.61% in 1990 and reached 34.65% in 2000 and 46.18% in 2010. From
2000 to 2010, the figure increased by 11.53%, but it was nevertheless slightly below
the increasing rate of urbanization nationwide (approximately 13.73%). Since 2010,
educational urbanization developed rapidly. By 2016, the urbanization rate of pri-
mary schools in China rose to 70.83%, increasing by 24.65% from 2010 to 2016. It

""The rate of educational urbanization = (students in cities + student in towns)/total students
(including students in cities, towns, and the countryside). The rate of educational urbanization can
be calculated by classifying different educational stages. Generally, if the educational stages are
higher, the rate of educational urbanization is higher. For example, higher education institutions or
universities are mainly distributed in urban areas. To some degrees, the urbanization rate of pri-
mary schools may reflect the disappearance of rural schools.
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Table 1.9 The variation in the average class size of middle schools in cities, towns, and villages
between 2000 and 2016 (Unit people)

Year Total | City Town | Village |County
2000 46.44 3593 4159 | 54.39 49.35
2001 55.74 15040 5745 | 56.57 56.93
2002 56.68 |51.55 |58.01 |57.74 57.86
2003 56.81 |51.31 5825 |58.01 58.11
2004 56.60 |51.11 |57.92 |57.88 57.90
2005 5593 |50.73 |58.14 |56.26 57.11
2006 55.73 150.42 58.04 |55.80 56.87
2007 55.17 |51.28 |57.69 |54.52 56.12
2008 54.61 |51.27 |57.26 |53.49 55.47
2009 53.80 |51.00 |56.35 |52.39 54.53
2010 5290 50.54 |55.27 |51.33 53.53
2011 51.83 150.27 |53.70 |50.04 52.47
2012 50.27 |49.52 | 51.77 | 47.99 50.60
2013 48.82 |48.65 |50.17 |45.77 48.90
2014 48.30 |48.06 149.65 4520 48.43
2015 47.72 |47.17 |49.20 |44.65 48.00
2016 47.30 46.76 |48.73 |44.22 47.59
The increasing average size of class in middle 0.86 1083 |7.14 -10.17 |-1.76
schools from 2000 to 2016

The growth rate from 2000 to 2016 1.85% 30.14% | 17.17% | —-18.70% | -3.57%

Data Source: The Department of Development, and Planning, Ministry of Education (2001-
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press. The data in the above table are the result of
calculation

surpassed the urbanization rate that increased by 7.40% in the same period.
Compared with the urbanization rate of primary schools, the urbanization rate of
middle schools increased more rapidly. In 1980, the urbanization rate of middle
schools was only 22.47%; it reached 33.67% in 1990, 44.41% in 2000, and 66.18%
in 2010 and rose considerably to 84.59% in 2016. The urbanization rate of middle
schools was growing at a rate of about 1% per year from 1980 to 2000 and about 2%
per year from 2000 to 2010, increasing by 21.77% from 2000 to 2010. The figure
increased dramatically by 18.41% from 2010 to 2016 (see Table 1.11). Overall,
from 2000 to 2016, the urbanization rate of primary schools and middle schools
increased by 36.18% and 40.18%, respectively, and it was higher than the urbaniza-
tion rate of China that increased by 21.33% (from 36.22% in 2000 to 57.35%
in 2016).

However, a growing number of rural schools disappeared in the process of urban-
ization and educational urbanization. In 1985, the ratio between the number of vil-
lages and primary schools was 1.24:1,' which meant that every village had a

12The ratio between the number of villages and primary schools = the number of administrative
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Table 1.10 The variation in the proportion of large and giant class size of middle schools in cities,
towns, and villages between 2000 and 2016 (%)

The proportion of large class size in The proportion of giant class size in
middle schools middle schools

Year | City Town | Village |City Town | Village
2000 |35.48 4449 4560 12.03 16.16 | 17.13
2001 |38.73 5292 |49.00 15.82 23.99 |21.42
2002 | 38.59 56.14 |52.05 15.30 27.44 23.61
2003 | 38.42 56.56 |53.81 15.27 2690 |25.79
2004 | 37.39 55.12 |52.01 13.58 26.40 |24.39
2005 | 34.31 54.01 | 48.80 11.80 25.69 |22.42
2006 | 33.59 5329 |45.84 11.39 26.22 2047
2007 | 35.09 51.99 |42.18 12.53 2473 |17.86
2008 | 34.37 50.17 | 38.68 12.34 2379 16.03
2009 |33.15 46.79 |35.10 11.85 21.67 |13.70
2010 |31.02 43.13 | 31.65 10.96 18.92 |11.81
2011 |29.85 37.86  |27.77 10.75 1575 ]9.96
2012 | 27.15 31.49 2279 9.28 12.80 |8.05
2013 |23.75 27.61 |18.73 8.09 1123 |6.84
2014 20.93 2437 |16.11 6.54 9.73 5.50
2015 | 17.82 23.18 | 14.57 5.21 8.75 4.86
2016 | 15.55 20.94 | 12.97 4.12 7.16 3.90

Data Source: The Department of Development, and Planning, Ministry of Education (2001—
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press. The data in the above table are the result of
calculation

Note: Town includes the town and the county town

primary school. In 2000, the ratio rose to 1.66:1, which meant that around 1.5 vil-
lages had a primary school. In 2016, the ratio rose again to 5.26:1, which meant that
around five villages could have a primary school (see Table 1.12). Many villages’
primary schools had disappeared. Many villages’ primary schools being shut down
coincided with the merge reform of villages and towns. The number of administra-
tive villages declined from 731,700 in 2000 to 559,200 in 2016, decreasing by
172,500 (approximately 23.57% of the value for 2000). The ratio'® between the
number of villages and small-scale schools rose from 4.64:1 in 2000 to 9.67:1 in
2001 but declined to 6.44:1 in 2016, which implies that approximately seven vil-
lages had one primary school on average (see Table 1.12).

villages/the number of primary schools in administrative villages. In China, most rural dwellers
live in administrative villages, and the ratio between villages and primary schools can represent the
distance that students travel to school. In other words, if the ratio is higher, the distance that stu-
dents travel to school is longer.

13The ratio between the number of villages and small-scale schools = the number of administrative
villages/the number of small-scale schools in administrative villages. The ratio also can be regarded
as a variable to represent the distance that students travel to school.
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Table 1.11 The urbanization rate of primary schools and middle schools in China (%)

Urbanization | Urbanization rate of Urbanization rate of

Year rate primary schools middle schools
2000 36.22 34.65 44.41
2001 37.66 31.40 51.47
2002 39.09 33.03 52.93
2003 40.53 34.22 52.25
2004 41.76 34.39 51.07
2005 42.99 36.05 54.88
2006 44.34 37.67 56.82
2007 45.89 40.83 60.79
2008 46.99 42.65 62.97
2009 48.34 43.85 64.40
2010 49.95 46.18 66.18
2011 51.27 59.05 77.05
2012 52.57 62.33 79.55
2013 53.73 65.63 81.66
2014 54.77 67.73 82.93
2015 56.10 69.40 83.71
2016 57.35 70.83 84.59
The growth rate from | 13.73 11.53 21.77
2000 to 2010

The growth rate from | 7.40 24.65 18.41
2010 to 2016

Data Source: National Bureau of Statistics of China (2017). Zhongguo tongji nianjian (2017)
[Statistics Yearbook of China (2017)], Beijing: China Statistics Press. The Department of
Development, and Planning, Ministry of Education (2001-2017). Zhongguo jiaoyu tongji nianjian
(2000-2016) [Educational Statistics Yearbook of China (2000-2016)], Beijing: People’s Education
Press. The data of the urbanization rate of primary schools and middle schools in the above table
are the results of calculation

As aresult of the educational urbanization and the disappearance of rural schools,
the distance that students travel to schools has become longer, and many young
students have to live in boarding schools. According to a research report (Pang
2006), among 1200 students in primary schools surveyed from 3 counties and 15
towns, nearly 40% have to travel 5 km daily to school and nearly 10% over 10 km.
Another internal survey covering 8 counties and 77 towns or villages, which was
conducted by the China Institute of Rural Education Development in Northeast
Normal University, also revealed that students who experienced rural school con-
solidation have to travel an extra 4.05 km to school on average.

In order to save time and economic cost of students in the countryside where the
traffic conditions are poor and the distance between the school and students’ homes
is far, many local governments mandate students to enroll in boarding schools. At a
country level, the total number of students in primary boarding schools in the county
was 6.7 million in 2006 (about 7.36% of the students in primary school), while in
2016, the figure rose to 9,425,200 (nearly 14.18% of the students in primary school).
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Table 1.12 The number of primary schools, small-scale schools, and administrative villages
between 2000 and 2016

The number of The number of The number of Ratio |Ratio | Ratio

Year | primary schools | small-scale schools | administrative villages | I* I 11

2000 | 440,284 157,519 731,659 1.66 4.64 |1.66
2001 | 416,198 110,419 699,974 1.68 634 |1.76
2002 | 384,004 108,250 681,277 1.77 16.29 191
2003 | 360,366 101,674 663,486 1.84 6.53 |2.03
2004 | 337,318 98,096 644,166 191 657 |2.17
2005 | 316,791 92,894 629,079 1.99 16.77 |23l
2006 | 295,052 87,590 623,669 211 |7.12 248
2007 | 271,584 83,118 612,709 226 737 |2.69
2008 | 253,041 77,519 604,285 239 |7.80 |2.89
2009 | 234,157 70,954 599,078 256 844 [3.12
2010 | 210,894 65,447 594,658 282 19.09 |3.47
2011 | 169,045 60,972 589,653 349 19.67 |4.33
2012 155,008 62,544 588,475 380 (941 |4.72
2013 | 140,328 73,555 588,547 419 18.00 |5.21
2014 | 128,703 78,565 585,451 455 745 |5.68
2015 118,381 81,818 580,856 491 |7.10 |6.18
2016 | 106,403 86,800 559,186 526 644 |6.88

Data Source: The Department of Development, and Planning, Ministry of Education (2001—
2017). Zhongguo jiaoyu tongji nianjian (2000-2016) [Educational Statistics Yearbook of China
(2000-2016)], Beijing: People’s Education Press. National Bureau of Statistics of China (2001—
2017). Zhongguo tongji nianjian (2001-2017) [Statistics Yearbook of China (2001-2017)],
Beijing: China Statistics Press. The data of the urbanization rate of primary schools and middle
schools in the above table are the result of calculation

Note: “Ratio I” refers to the ratio between the number of villages and primary schools. “Ratio II”
refers to the ratio between the number of villages and small-scale schools. “Ratio III” refers to the
ratio between the number of villages in 2000 and primary schools between 2000 and 2016

In the counties located in the eastern, central, and western parts of China, the per-
centage of boarding students in primary schools was 6.93%, 15.11%, and 20.53%,
respectively.'*A research by the China Institute of Rural Education Development in
Northeast Normal University in 2008 on 870 boarding students in primary schools
found that 55.5% of them became boarding students before Grade 3. Thus, the prob-
lem of young students in boarding primary schools is serious.

“The data were derived from the Concise Statistical Analysis of Educational Development in
China (2006) and the Concise Statistical Analysis of Educational Development in China (2016),
that is, the internal data of the Ministry of Education (PRC).
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1.2.4 A Theoretical Framework for Rural School
Consolidation

The establishment of standards for rural school consolidation is a key policy issue
when adjusting rural school layout and promoting scientific, rational, and standard-
ized rural school consolidation. However, current national standards are too ambig-
uous to prevent the local problematic adjustment. Those standards proposed by
scholars are usually too rational and static to guide complex, dynamic rural reality.
The standards proposed by the local education bureaus prefer efficiency to the farm-
ers’ benefits. The last section of this chapter would like to propose a new framework
for establishing the standards by considering all the real constraints.

1.2.5 Constraints for Rural School Consolidation
1.2.5.1 Physical Constraints

Physical constraints refer to those existing geographical and traffic conditions
affecting school closure and consolidation.

Geographical Conditions

This refers to the comprehensive factors affecting the geographical conditions of
schools, such as topography, climate, geographical structure, and hydrology.
Geographical conditions can affect people’s choice of residence first and then the
distribution and density of population, ultimately affecting the establishment and
closure or consolidation of schools. In terms of topography, China has mountains,
plateaus, hills, plains, islands, and reservoir areas. Because of the different traffic
conditions of different topographies, students may experience different convenience
levels with regard to accessing schools. Students living in mountains, hills, islands,
or forest areas may spend more time traveling to school; therefore, schools should
be distributed widely in those areas. In plateaus, plains, and reservoir areas, schools
should be distributed narrowly, which would increase students’ convenience in trav-
eling to and from schools.

In terms of the climate, the northern part of China is cold in winter, and the
southern part of China is hot in summer. If students walk outside in a cold or hot
environment for a long time, they may suffer frost or heat stroke. Therefore, when
governments promote school consolidation, they need to implement some policies
to ensure that students can go to a school or boarding school that is near them.
Similarly, islands or the land near the sea is affected by typhoons, so the distribution
of schools needs special standards. In terms of the geological structure, many areas
in China are located in earthquake zones. If the school is located in an earthquake
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zone, it should be closed or relocated to other zones less prone to earthquakes. In
terms of hydrology, due to the influence of seasonal precipitation, areas near rivers
and lakes will suffer floods or levee breakage, so in those areas, schools should be
located on high-altitude sites.

Traffic Conditions

This refers to the degree of convenience and safety of students travelling from their
homes to schools. The convenience level of traffic can be affected by four factors,
namely, traffic modes, road conditions, topographic features, and traffic distance. In
terms of traffic modes, students can travel by walking, riding a bicycle or a motor-
bike, and taking a bus or a school bus, ship, etc. Because the power base of traffic
modes is different, the convenience level of traffic differs as well. In terms of road
conditions, there are first-class highways (—Z; A %), rural highways, rural paths,
and rugged mountain roads in the countryside. Different road conditions have a
direct impact on students’ travelling time. Generally, the more complex the topo-
graphic features, the more terrible the dynamic foundation of traffic and road condi-
tions. If road conditions are poor, it will be less convenient for students to go to
school. Taking all these factors into account, we can condense those factors as hav-
ing an effect on the traffic convenience into a variable, namely, traffic time. Long
traffic time means not only long traffic distance, inconvenient traffic modes, poor
road conditions, and complex terrain features but also the high cost of traffic. If
school closure and consolidation place a heavy burden on disadvantaged farmers,
the ethical foundation of this reform will become questionable. Traffic safety is
related not only to road conditions and topographic features but also to the natural
environment. If there are seriously safety hazards such as mudslides, mountain col-
lapse, and embankment bursts, or the threat of wild animals on the students’ way to
school and back, we need to retain some small-scale schools.

1.2.5.2 Social Constraints

Social constraints refer to the factors affecting the economic and social develop-
ment in a certain area, such as cultural or traditional customs, the will of the people
and government, and other factors. The school is a part of social organization, so
different social, political, economic, and cultural characteristics directly restrict the
distribution of schools.

Population
There are two kinds of population variables that can affect rural school consolida-

tion. One is the static distribution of population, demographic structure, and popula-
tion density. The other is the dynamic change of human fertility level and migration
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intensity. In a certain geographical space, the number and structure of people can
directly determine the number of students in the area. Due to low-level urbanization
in the county, the population density is low, and people’s residences are dispersed,
which has a negative influence on running large-scale schools in rural areas. For
example, the southeastern part of China has a great amount of population, and the
northwestern part of China has a small amount of population. Although the land
area of the southeastern part accounts for 43% of China’s land area, the population
accounts for 94% of China’s population. In contrast, the land area of the northwest-
ern part accounts for 57% of China’s land area, but the population only accounts for
6% of China’s population. Thus, governments in the northwestern region find it
more difficult to promote rural school consolidation. With the decline in birth rate
in China, the phenomenon of rural families with one child or no child has become
more popular, and it is difficult for a growing number of rural schools to retain stu-
dent enrollment. Furthermore, with the rapid progress of urbanization, an increasing
number of migrant workers take their children to cities, which also makes this prob-
lem more serious. However, sometimes, migrant children may also choose to return
to rural schools, because the supply of educational resources in cities is limited and
they cannot study in cities permanently. In fact, their choice of schools may be
affected by the change of some policies, such as the policy of rural education and
even some political policies.

Ethnic, Religious, and Cultural Conditions

There are 56 ethnic minorities and 129 languages in China. Each language is a sys-
tem of cultural codes of a minority. In areas with multiethnic settlements, although
the language of other minorities can be understood and used in the process of eco-
nomic, social, and cultural communication, every ethnic minority wishes to use
only its own mother tongue to teach and learn when choosing the educational lan-
guage. Moreover, in ethnic minority areas, if the number of school-aged children
declines, those ethnic minority schools will not be willing to merge together
although there is no traffic barrier or distance between them. In China, there are also
many differences of faith between different religions or branches of the same reli-
gion. Religion matters in school consolidation.

Neighborhood Safety

The relationship between social safety and rural school consolidation can be under-
stood using two dimensions. First, rural school consolidation may disrupt social
order to some extent. Owing to rural school consolidation, the population in the
countryside where a great number of schools are closed may decline considerably,
and in those areas where schools are combined with other schools, the figure may
rise considerably. Parents who want to take care of young children often live near
schools, which may destroy the “Acquaintances Society” (or ShuRen SheHui, # A
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#12%)'5 and disrupt social safety. After rural schools are closed and consolidated,
only old people remain in the village. Criminals may often commit crimes in those
villages, such as burglary. What is more serious is that rural school consolidation
may lead to many middle school dropouts. Some researchers found that in the vil-
lage of Zhongyang county (Shanxi Province), social order was broken recently, and
many crimes were committed by students who dropped out of middle schools, such
as burglary and abduction (Hu and Que 2009).

Second, some societal factors may also pose a threat to students’ safety. In board-
ing schools, because of poor management, there are many cases of people entering
schools to hurt students. It happened in some areas students ran the risk of being
attacked by criminals when they travelled a long distance to and from schools.
Consequently, when governments promote rural school consolidation, they should
also consider students’ safety on their way to school or back.

Family

This refers to the status of rural families’ daily lives and their main economic life-
style. The livelihood of rural families is mainly traditionally based on farming, so
the corresponding culture of rural school consolidation is “Cultivation and Reading”
(or GengDu Chuanlia, 244 5%).1 Hence, most rural schools are established near
students’ homes. In the grasslands, the main livelihood of rural families is the pas-
turage, so the corresponding culture of rural school consolidation is “nomadic edu-
cation,” such as “horseback school.”’!” In areas near rivers, the main economic
livelihood of rural families is fishing, and those families often live on boats and float
around. Therefore, the corresponding culture of rural school consolidation is “float-
ing education,” such as “ship school.” With the rapid development of rural urbaniza-
tion and the change of farmers’ economic lifestyle, a growing number of rural
residents are moving to cities to find jobs. Although the migration mode of rural
workers has changed from single migration, to couple migration, to family migra-
tion, their sukou (F* I1)'® continues to remain in the countryside. After moving to

15“Acquaintances Society” (or ShuRen SheHui, # A\ #£2) is a concept used to explain the rela-
tionship among rural residents proposed by Xiaotong Fei, a famous sociologist in China, in his
book From the Soil: The Foundations of Chinese Society. Fei argues that laws or rules are derived
from the requirements of the modern society, because the modern society is organized by the coop-
eration between strangers. In contrast, in the countryside, residents are familiar with each other,
and they believe each other, so they do not need laws to maintain the operation of communities and
live in a peaceful environment (2012, p. 1-8).

10¢Cultivation and Reading” (or GengDu ChuanJia, #1344 %) is a Chinese idiom. It means that
in the countryside, traditionally, rural students should not only study books and master reading
skills at schools but also study some agriculture skills at home. Thus, rural schools are often
located near students’ home, which is convenient for students to study.

17“Horseback school” is a metaphor to explain the education in the grassland. “Ship school” in the
next part is also a metaphor to explain the education in areas near rivers.

'8 Hukou (J7 1) refers to the household registration system that is used to register the population
in China. Simply, different types of hukou determine where residents may live.
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cities, most rural workers live in the suburbs, and their children have to go to migrant
schools or private schools that mainly serve those children. Those migrant children
are a unique type of rural students, and protecting their rights to receive education
is a vital issue that must be considered in rural school consolidation.

Local Government Finance

In order to allow more students to reach schools that are closer to their homes after
school consolidation, many county or city governments have chosen to close old
schools and establish new schools in different places or expanded boarding schools.
Those measures may place a heavy fiscal burden on local governments (Liu et al.
2008). In fact, after school consolidation, local governments need to spend a huge
amount of money to optimize the allocation of educational resources, improve the
material conditions of school, and purchase new equipment or facilities. Overall,
the cost of school consolidation is high. If the county or city government does not
have an adequate fiscal budget, it will be difficult for them to achieve school
consolidation.

People’s Will to Be Educated

School consolidation may have a profound effect on people’s educational interests.
Promoting school consolidation should respect for farmers’ will, which also reflects
the procedural justice of school consolidation. Rural residents have a strong emo-
tional attachment to their rural schools. Rural schools are not only a landmark build-
ing in the countryside but also a spiritual and meaningful symbol of the countryside.
The reason why farmers do not want to close or consolidate schools is that they are
worried not only that their children should travel a long distance to and from school
and they need to afford the extra cost but also that their children may be bullied in
other villages (Fan 2006). Some extremely notorious cases of school closure were
usually caused by some local educational bureaus rarely seeking the opinions of
villagers’ committees, leaders of villages, and farmers in the process of school con-
solidation. They only announce that rural schools should be closed and consoli-
dated, which arouses the strong opposition of farmers. In some villages, farmers
even spontaneously set up a “school protection committee” to protect rural schools
from closing or consolidating. “People oriented and respecting public opinion” are
the basic value to be observed during school consolidation. Seeking public opinion
may restrain the process of school consolidation, but it entails the standards of
school consolidation.
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1.2.5.3 Educational Constraints

Educational constraints refer to the educational principle and the principle of run-
ning a school, fully considering what can allow school consolidation to perform a
function in terms of improving the quality and benefits of education and promoting
the development of students’ mind and body. If those educational goals are not
achieved, governments cannot close or consolidate schools arbitrarily.

Students’ Physical and Mental Development

For most rural students, rural school consolidation means that they have to travel a
longer distance to and from school. Senior students in primary schools and students
in middle schools may adapt to the change of distance, but those young students
aged 6-9 may suffer an injury and be negatively affected by a less-attentive environ-
ment. Those lead to a suggestion that young students are not suitable for studying
and living in boarding schools, and the distance that students travel to and from
school cannot be too long. Even if students can take the school bus to school, the
traffic time of students in primary schools and in middle schools cannot exceed
30 min and 50 min, respectively.

Schools and Rural Communities

If rural schools are closed and consolidated, the sense of commonality arising from
rural schools in rural communities will be destroyed. As a result, the life of children
will be separated from the community, which can damage the vitality of the com-
munity in turn. In fact, in a certain settlement space, from the point of view of stu-
dents and parents, a school in the neighborhood has not only an educational function
but also the symbolic function of suggesting that the area is highly inhabitable (Shi
2004). For rural communities, the disappearance of schools means the disappear-
ance of ties that have symbolic meaning and hold the community together. Moreover,
because of the increase in rural schools, rural communities may lose important
social communication resources and become uninhabitable, which may aggravate
the disintegration of rural communities and accelerate the outflow of rural popula-
tion. As a result, rural communities will become “desert society.” Therefore, rural
school consolidation should consider the relationship between rural schools and
rural communities, because rural schools are an organic part of rural society.

School History and Culture
Schools should be considered as animate instead of inanimate entities. For old

schools with a long history, every building and thing associated with it represent a
significant culture. If there is no school, there will be no hope for the countryside.
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Education is a “nerve system” of a nation and is also the best expression of a nation’s
tradition and expectation.

Schooling Functions

A school is called thus because it has a social function from the perspective of soci-
ology. School is a place to perform schooling, especially the national curriculum
standards. According to the Outlines of the Curriculum Reform in Basic Education
(Trial) GERIAH WA SR E (1047)) issued by the central government, the pri-
mary school needs to offer nine subjects, including Moral and Life (or Moral and
Society), Chinese, Mathematics, Science, English, Comprehensive Practical
Activity, Physical Education, Art (Music or Fine Arts), and Local Optional Course."
From Grades 1 to 6, teachers in primary schools need to work for 6020 hours if they
want to meet the requirement of the national curriculum. When we consider the full
workload of 20 h/week for each teacher and 21 weeks of work/semester, a primary
school needs at least 14 teachers so that it can fully perform the function of educa-
tion. Moreover, if we consider the ratio between pupils and teachers (about 1:19)
recommended in national documents, the minimum number of students in primary
school should be 266. Middle schools should offer ten subjects, including Moral
Education, Chinese, Mathematics, English, Science (Physics, Chemistry, or
Biology), History and Society (or History and Geography), Sports and Health, Art
(Music and Fine Arts), Comprehensive Practical Activity, and Local Optional
Courses. The total amount of teaching work for 3 years (or from Grades 7-9) is
3502 h. If each teacher takes 14 h/week and 21 weeks/semester to complete work, a
middle school needs at least twelve teachers to complete the task of secondary edu-
cation. Moreover, if we consider the ratio between students and teachers (about
1:13.5-18) in middle schools in national documents, the minimum number of stu-
dents in middle school should be 162. It is worth mentioning that the scale of middle
schools can increase moderately, so the minimum number of students can rise con-
siderably. If the teacher’s weekly workload and the student-to-teacher ratio change,
the minimum number of students will also change.

For a particular instance of rural consolidation, if there are conflicts between the
twelve constraints mentioned above, the government should carefully consider
those conditions that can perform the function without extra funds as the priority
conditions. For example, compared to the condition of students’ physical and men-
tal development that is the compulsory condition and cannot be changed by other
factors, the function of schools can be affected by narrowing the student-to-teacher
ratio and increasing the number of bianzhi (% 1).2° Therefore, governments should
prioritize the condition of students’ physical and mental development.

“Local optional course refers to those courses that are designed by schools or local governments,
such as some courses that introduce the local culture.

2 Bianzhi (4iffil) is a kind of formal identity of an employee in schools and is also a kind of person-
nel management system. When teachers have bianzhi in public schools in China, it means they are
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1.2.6 Design Proposal of Standards for Rural School
Consolidation

The process of designing standards for rural school consolidation with Chinese
characteristics is equivalent to the process of achieving the satisfactory goal of
school consolidation by working on the constraints identified by the local
governments.

According to the extent to which involved stakeholders can modify the twelve
constraints mentioned earlier, they can be classified into three categories. The first
category includes those constraints that cannot be changed at a fundamental level
such as the geographical conditions; the clan, ethnic, religious, and culture condi-
tions; the conditions of students’ physical and mental development; and the histori-
cal and cultural conditions of schools. These conditions should be regarded as the
basic standard of school consolidation.

The second category includes those constraints that can be changed under certain
conditions, such as the population condition, the conditions of family survival, the
condition of people’s will to be educated, and the relationship between schools and
rural communities.

The third includes those constraints that can be changed completely, such as the
traffic conditions, the condition of local governments’ funds, the social security
condition, and the function of schools. The second and third categories can be con-
sidered as the basis for determining “the first flexible standard” and “the second
flexible standard” of rural school consolidation. These three categories are not
divided absolutely, and they can overlap under certain conditions.

There are 2851 county-level administrative areas?' in China. Because of the dif-
ferent conditions of those areas, such as the location, the developmental level of the
economy, the urbanization rate, the natural resources and environment, the local
cultural traditions, and residents’ schooling year, the flexibility to modify the con-
straints of school consolidation is different. The national standard (GB3953.1-83)
issued by the central government in 1983 refers to the unified rule of repeated things
and concepts. Based on the comprehensive result of science, technology, and practi-
cal experience, the standard can be approved by authorities and issued in a specific
form, as a common rule and foundation, after some relevant stakeholders reach an
agreement. Since the complexity of school consolidation is higher than the com-
plexity involved in formulating technological standards, it is impossible to design
and issue a unified national standard. However, based on those constraints men-
tioned above, we can propose a new standard model composed of basic and flexible

formally employed by governments and can enjoy higher salaries and insurances. Public teachers
require officially established positions to stay on the public payroll.

2l According to the current administrative division of China, the county-level administrative areas
include seven types, such as municipal districts in prefecture-level cities, county-level cities, coun-
ties, autonomous counties, autonomous counties (banners) in autonomous areas for ethnic minori-
ties, special economic zones, and forest districts.
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parts that can be used as a reference for county and city governments when design-
ing a plan of school closure and consolidation.

1.2.6.1 Standards for Rural School Closure and Consolidation

In the context of decrease in the total school-aged population, the first option of
rural consolidation is to consolidate or close rural schools. Rural school closure and
consolidation include two aspects: the first is to close or consolidate schools, and
the second one is to reduce a school into an incomplete primary school or a small-
scale school? that is managed by a nearby complete primary school or central school.

The main objects of rural primary school consolidation are countryside primary
schools and small-scale schools. Based on the principles of the changes of student
population, the convenience of traffic, the similarity of culture, and the history of
schools, local governments can close or consolidate some countryside primary
schools and small-scale schools in a step-by-step manner and encourage some
small-scale schools in those areas with inconvenient traffic and unsafe roads.
Moreover, local governments can establish primary schools consisting of Grades
1-3 in every village, complete primary schools in some villages, and the central
school in towns or townships. The primary boarding school does not require stu-
dents who are in Grades 1-3 to get boarding in general.

Based on the Evaluation Indicators of Small-Scale Schools’ Development issued
by the Education Department of Taiwan (CN), the author formulates a theoretical

22 At the stage of primary education, there are five kinds of primary education organizations, such
as the small-scale school, primary school consisting of Grade 1-3, complete primary school,
incomplete primary school, and central school. The small-scale school refers to educational orga-
nizations that have only one teacher and consider teaching multigrade classroom as the main
method. In recent years, with the deep reform of the system of small-scale schools, the small-scale
schools with one teacher have changed significantly. Now teachers of small-scale schools are man-
aged by the central school, and many teachers are required to serve small-scale schools. The pri-
mary school consisting of Grades 1-3 was derived from the primary school system (or RenZi
Guichou school system, %% H*ilill) in the period of the Republic of China. In this school
system, the primary school was divided into two parts, namely, the primary school consisting of
Grades 1-4 (or low-level primary school) that only served children aged 7-10 and the primary
school consisting of Grades 5-8 (or high-level primary school) that served graduates of low-level
primary school. Today, in order to ensure the scale of schools, some local governments may affili-
ate the preschool or kindergarten to the primary school consisting of Grades 1-3. The complete
primary school refers to the primary school consisting of Grades 1-6 (or Grades 1-5 in some areas
whose school system is 5 years), and every grade has normal classes with several teaching activi-
ties. In some remote areas, due to the inconvenience of transportation and lack of teachers, some
primary schools have been able to only set up some grades, such as Grades 1-4 or 1-3. Therefore,
those schools are called incomplete primary schools. Since the implementation of the educational
management system based on the county government in 2001, the central primary school, also
known as the central school, has been the only primary school in townships or towns that have been
commissioned by the education bureau in a county or city to implement some administrative and
educational research and perform the function of management and instruction.
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model for rural school consolidation. The core idea of this model is “basic standards
+ flexible standards” (see Table 1.13).

If primary schools meet any requirement of the basic standards, they cannot be
closed or consolidated. The flexible standard is divided into two types, namely,
“Flexible Standard I’ and “Flexible Standard II.” “Flexible Standard I’ means that
those schools who obtain a score of 40-60% of the total after a comprehensive
evaluation can be changed into the small-scale school or a primary school offering
Grades 1-3. “Flexible Standard II”’ means that those schools who score lower than
40% of the full score can be closed or consolidated.

Compared with rural primary schools, the pressure to consolidate rural middle
schools is relatively small. Students in middle schools have better self-care abilities
and health, and their emotional development or reliance on their families can be
improved. Thus, local governments can expand the scale of middle schools and
develop middle boarding schools. According to the new construction plan for towns
or townships, every town or township is permitted to run a middle school in princi-
ple. Towns or townships whose population is over 40,000 can run two middle
schools, and those whose population is less than 20,000 can run a 9-year school
(including the primary school and the middle school). Based on the lowest scale of
middle schools (about 162 students in middle school) calculated above, those mid-
dle schools can be consolidated if they meet the following requirements: first, mid-
dle schools having less than 3 classes, less than 150 students, poor conditions, and
small developmental potential can be consolidated. Second, middle schools with an
average score of less than 65 on the students’ academic test can be consolidated.
Third, a middle school whose number of school-aged children has declined notice-
ably, who cannot reach the lowest scale of students enrolled in schools, or whose
service population is less than 15,000 can be consolidated.

1.2.6.2 The Construction and Expansion Standard for Rural Schools

According to the theoretical model proposed above, schools that do not comply
with “the standard of reserving school” or “the standard of changing school’s func-
tion or nature” can be rebuilt or expanded. The construction and expansion of
schools can be designed based on the economics theory of school scale and the
relevant flexible standard mentioned above. The construction and expansion of
schools in the process of school consolidation should follow the economic logic of
school scale owing to the following reasons.

First, the theory can exclude the interference of some flexible variables that are
relevant to the standards for reserving school, such as geographical environment
and traffic conditions, which means that the construction and expansion of schools
can be designed according to the rational principle. Second, the utilization of
schools’ resources is characterized by “unity” or “inseparability.” The unity of
schools’ resources means that the decline in the number of students may not lead to
a reduction in the cost of the school land, the infrastructure, the equipment, and
other resources. The inseparability of schools’ resources means that some resources
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are used as a fixed unit, and they cannot be reduced when the requirement does not
meet an expected limit, such as winter heating in classrooms. Third, the specializa-
tion of school teaching and management helps to improve the quality and efficiency
of education. The increase in schools’ scale can improve the problems caused by
general teaching or multidisciplinary teaching and help promote the professional
development of teachers. Because of the increase in the number of teachers’ bian-
zhi, the principals can employ more school administrators according to relevant
standards and promote the division and cooperation of labor and the specialization
of school management. Fourth, the economics logic of school scale can help schools
provide students with various courses or activities to meet their developmental
needs of personality and increase the choice space and development opportunities.

The construction and expansion standard of rural school consolidation should
consider the variables, including the region and population coverage by school, the
scale of school (the number of classes per grade and the total number of classes), the
allocation of resources, and the land area (or building area).

Excepting the standards for rural school consolidation, rural school consolida-
tion also brings up further policy issues, such as the procedure justice, the scale of
rural schools, and the equality of educational opportunity. Future studies can take up
discussions of these important topics.
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Chapter 2

Educational Technology as School Reform:
Using Actor-Network Theory

to Understand Recent Latin American
Educational Policies

Check for
updates

Inés Dussel

2.1 Introduction

In the last decade, most Latin American countries carried out programs that mas-
sively distributed computers or tablets to school children—among them, Aprende.
mx in Mexico, Plan Ceibal in Uruguay, Conectar Igualdad in Argentina, and One
Laptop per Child in Peru and Paraguay. These programs sought to “solve” the digi-
tal gap by distributing digital devices and training teachers to use them as part of
digital literacy strategies and as ways of promoting more attractive, engaging
pedagogies.

The programs were based on a diagnosis of the inefficacy of the school system
and also of the exhaustion of the traditional school form (Vincent 1980), the failure
of simultaneous pedagogy, whole-class lesson, and memorization and repetition as
didactic strategies (Cuban 2008). Confronting what was perceived as a hopeless
panorama of schooling, digital devices were presented as guarantees of educational
change, as they produce personalized learning environments, mobilizing teachers
and students with more relevant and up-to-date methods.

However, it should be kept in mind that each new technology has been accompa-
nied by similar promises. Allow me to take a short detour through the history of
technology to discuss these promises. As works done by historians of science such
as Langdon Winner (2004) and others show, for over two centuries, technological
novelties have fed the pedagogical imagination and utopias to design learning envi-
ronments that require no effort or study and could be adjusted to the needs of each
learner.!

'A study of cinema’s precursors found traces of a significant event. Marie Antoinette, the famous
French Queen, asked an inventor of her time, the Count of Paroy, to use new teaching methods on
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An example of this type of promises can be seen in some utopias that emerged
with film as a visual and social technology. Among others, the “educational proph-
ecy” of David W. Griffith, the director of “The birth of a nation” (1915)—consid-
ered as the first US movie—predicted that films would completely change the
modes of access to culture:

Imagine a public library of the near future, for instance. There will be long rows of boxes
of pillars, properly classified and indexed of course. At each box a push button and before
each box a seat. Suppose you wish to ‘read up’ a certain episode in Napoleon’s life. Instead
of consulting all the authorities, wading through a host of books, and ending bewildered
without a clear idea of exactly what did happen, you will merely seat yourself at a properly
adjusted window in a scientifically prepared room, press the button and actually see what
happened... There will be no opinions expressed. You will merely be present at the making
of history (DW Griffith, “Five Dollar ‘Movies’ Prophesized” (1915), quoted in Friedberg
2005: 242-243, my underlining).

In Griffith’s prophecy, there can be seen some elements of his own time (the library,
the window, the history of Napoleon as relevant cultural knowledge) as well as oth-
ers that were newcomers: the objectivity of machines, the button or switch device
that opens up a new experience, and the possibility of being there at the very moment
that history is being made, a strong promise of film in its beginnings (Daston and
Galison 2007; Doane 2002).

What is striking is that, save some details, the screen or box with buttons is quite
similar to today’s YouTube. YouTube is, like the pillars’ library, a gigantic archive
of videos accessible through a single click, whose classification and indexation is
delegated to algorithms (Snickers and Vonderau 2009). Griffith’s box and Google’s
video platform share the expectation that technologies will end any mediation:
simultaneity will allow time travels, not as in a time machine but through making
the past coetaneous to the present of the spectator or the player so that s/he can at
last “be there,” freed from the intermediations of books, existing authorities, or oth-
ers’ opinions. Another element that connects the futurism of Griffith to this present
is the promise of the “taylor-made” and the “just-in-time” learning experience for
each viewer, which is being exacerbated and amplified by the increasing individual-
ization of platforms and screens (Sadin 2017). The sedentary scene of watching and
reviving history through a window or screen is another similarity, even though it
should be noted that in the last years spectators have stood up and started moving,
taking their portable devices as bodily prosthesis and producing quick and fragmen-
tary experiences of seeing and reading in transit, consistent with the acceleration of
the rhythm of life that demands that each moment is a productive one (Crary 2013;
Valialho 2017).

his child, who showed no interest in studying. Paroy was funded to produce a magic lantern that
had several scenes of the history of France and of the Bible. The argument of the Count was that
most children in their rooms have their minds captured as a result of obscurity, [but] they are sud-
den illuminated by a great disk that frames the painting as a medallion. The curiosity charges their
imagination, that gets wthe details of the object represented with enthusiasm.” However, few
months after this proposal the Royal family was jailed and the Dolphin never saw this pedagogical
innovation (Mannoni 2000, pp. 84-85).
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Thus, the box-with-buttons imagined by Griffith is not just a curiosity in the his-
tory of the technological imagination of educational futures; it speaks of a long-
dating imaginary that, together with the overwhelming advertising campaigns of
technological corporations, states that “the future is here’” and that the technological
change of education is unstoppable. This rhetoric of inevitability (Nespor 2011)
includes the celebration of those who share the optimism of the US filmmaker,
encouraged by the uncritical adoption of the “technological solutionism” of every
social problem (Morozov 2014) and also the pessimism of those who believe this is
the end of literacy and the beginning of a new dark era.

Against this rhetoric of the inevitability of technological change in education,
seen as a seamless, unidirectional movement toward progress or decay, this chapter
intends to present some reflections based on research done on Latin American pro-
grams that point to the ambivalences and inconsistencies of these strategies for digi-
tal inclusion, related to the complexities in which technologies are enmeshed. As
digital media studies and Actor-Network Theory (ANT) studies show, technologies
are inscribed within heterogeneous networks made of people and objects. I am
interested in analyzing these technology programs as strategies for school reform
and in studying them as networks that bring new actors and dynamics into educa-
tional systems, based on a stronger awareness of the role played by artifacts and
objects and on new discursive configurations around educational change. By doing
it, I want to counteract the power of the narratives of school reform that put uncon-
ditional faith in the introduction of technologies as motors of change. I also want to
point to the heterogeneous temporalities that these reforms carry along, bringing
long-dating imaginaries about the present and the future that affect the ways in
which technologies operate in contemporary politics.

2.2 Dismantling the Rhetoric of Educational Change
Through Digital Technologies: Theoretical Standpoints?

Digital technologies are currently presented as “the” kernel of change and reform in
education and are thus surrounded by “hype, hope and fear” (Selwyn 2014). They
promise a new model for education that will undo the wrongs of the educational
system and promote its democratization through openness, flexibility, and custom-
ized programs. These reform programs generally see schools as industrial, Fordist
systems that are presumably outdated; in this view, the old institutions of schooling,
including universities, will be replaced with technologically rich, user-friendly, and
economically accessible environments.

There is a certain irony in the fact that digital media vow to end centralized, one-
size-fits-all models of education, and yet, they have become, in several countries,

>This section and the next one expand the arguments presented on a previous text on educational
technology as global educational reform (see Dussel 2018).
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the nucleus of centralized state programs to promote digital inclusion and transform
schools. They have entered a complex set of relations and regulations that, for
example, considers the level of schools as that of implementation and that includes
and relies on traditional agents such as school inspectors and principals; they also
operate through the spread of discursive rules about what constitutes good practice
in ways that are similar to older reform programs.

I would like to propose a different take on this irony, one that problematizes the
opposition between digital media and schooling and instead looks at how they
become connected in the reform network that is taking place in these technology-
driven reform programs. My approach is grounded on Actor-Network Theory
(Latour 2005; Law 2009), a historical and political sociology of educational reform
(Popkewitz 1991, 2008) and an anthropological and materialist view of local prac-
tices (Das and Poole 2004; Burrell 2012; Fenwick 2012; Appadurai 2013). In this
approach, reforms are not bounded strategies but movements or forces that have
multiple trajectories of participation (Nespor 2002: 366). This means that, contrary
to what the global jargon of educational technology says, the links between a par-
ticular reform, its enactment in schools, and the global or transnational trends
toward digitalizing schools cannot be seen as a one-way, sweeping movement
toward digital inclusion; on the contrary, these connections have to be studied and
“flattened out” in a particular cartography that emerges out of a close study of how
this reform is taking place (Latour 2005).

The analysis of local practices is not set to “capture of the exotic” (Das and Poole
2004: 4) or as another example of what is going on in the “Global South,” but as an
analysis of the specificities of a locality where, such as in Argentina until recently,
a politically radical agenda for education in schools prevailed (McGuirk 2014, for a
more general view of this process). This radical agenda is not a script in the back-
ground but is weaved in the actors and forces that are mobilized in the reform net-
work. In this approach, “local practices” are nodal points in a network that are
distinct in their scale and scope. The network might or might not include what is
usually perceived as the global or the transnational: the global, in this case, techno-
logical devices and expert knowledge produced by transnational corporations,
becomes important in the network as far as it is brought up and mobilized by some
actors in each network.

My take on ANT theory follows John Law’s assertion that it is less a coherent set
of principles than a “diaspora that overlaps with other intellectual traditions” that
share “a sensibility to the messy practices of relationality and materiality of the
world” (Law 2009: 142). It can also be described as “an empirical version of
postructuralism,” with a posthumanist stance on the social and a concern with “the
strategic, relational, and productive character of the particular, smaller-scale, het-
erogeneous actor networks” (p. 145). Broadly speaking, ANT theory is concerned
with the connections, the associations, the translations, and the transformations as
forces move through space and time.

I find this framework particularly useful for studying educational reforms. School
reforms and change are to be understood as “the ways school practices are made
mobile, and what and how they connect as they move” (Nespor 2002: 368). This has
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at least two consequences. One is a singular concern with movement and spatiality;
it is a framework that does not consider the social as a given or fixed entity, but as a
continuous becoming, open, and unpredictable (Latour 2005). The second is that
ANT method calls for a myopic or oligoptic (the opposite of a panoptic) view, a
closer look at the how, the when, and the minutiae of the connections that make up
social change; it bears a resemblance to what Foucault called the “gray, meticulous
and patiently documentary” task of genealogy (2003: 351). Once the researcher has
traced these connections and “its tracers” (all connections leave a trace, however
faint or difficult to see), its modes, and its mediators, then she can move to a differ-
ent scale, but only if the connections show that movement. It is through tracing
these actions that the researcher can decide whether a connection was effectively
made to another set of practices that can then be called the global or the national
level. Analyzing educational reforms from an ANT perspective does not imply sepa-
rating the realm of design and practice, but understanding the different registers that
organize educational practices at different scales. It has close links to anthropology
and to history; reforms produce effects that might be diffused and felt later on and
that might be experienced in other layers of the school system than the ones
expected.

In the next sections, I would like to take this approach to produce a “flat cartog-
raphy” (Latour 2005: 171ff.) of a particular educational reform in Argentina and
analyze it as a network that mobilized specific artifacts, agents, and forces in order
to massively introduce digital media in secondary schools. From an ANT perspec-
tive, the program Conectar Igualdad can be understood as an important policy vec-
tor (Strathern 2004) that disseminates technological artifacts and knowledge through
different educational scales, such as national, district, school, and classroom net-
works (Nespor 2004). A policy vector is a connector that allows knowledge (under-
stood as a set of practices) to travel across different scales or levels. This travel
(referred to as “impact” by other theoretical positions) needs particular entangle-
ments and conditions that connect expert knowledge and social opinion (Strathern
2004: 28-29).

Thus, I think of this program as a policy vector that mobilizes some discourses
and priorities from the national level and even from the transnational sphere of tech-
nological corporations and edu-business rhetoric, in relation to teachers’ practices.
In my approach, the scale of the classroom is not to be considered as a separate
layer—of graduated size—but as a certain arrangement of temporality and spatiality
that is defined, among other characteristics, “by the way in which participants ‘cali-
brate’ school-based events to events elsewhere” (Nespor 2004: 312). The actions of
connecting to and contextualizing within outer events are thus part of what defines
a particular network such as the school and the classroom. That is why “[n]o descrip-
tion of teaching can be complete without a description of the spatial and temporal
orders of the worlds to which it is calibrated by teachers and students” (Nespor
2004: 313). While I will not analyze classroom practices in particular in this text, I
will point to the many actors (including artifacts and people) that are connected and
hold together this reform network, from the transnational and national scale to that
of the classroom. This is the trajectory that I would like to trace in the following
sections of this text.
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2.3 Reform Networks in Action: The Case of Conectar
Igualdad in Argentina

I will proceed first with a discussion of policy documents and strategies that took
place at the central level of the policy, which, as will be shown, was far from homo-
geneous and univocal. The Argentinean government launched Conectar Igualdad in
2010 as an extensive program to reduce the digital gap and transform public school-
ing.? Focusing on secondary schools, it promised to deliver three million netbooks
to every student and teacher in public institutions in a 3-year period (2010-2012),
but by the end of 2015, over five million had been distributed. Also, connectivity
and electric wiring and plug-ins had to be provided for over 13,000 schools through-
out the country. The program was closed in 2018, in the context of a new govern-
ment that is prone to budget cuts and less social expenditures. However, the
experience remains interesting both for its massive scale and reform intentions and
for its social inclusion orientation, not so typical in these times of neoliberal rhetoric
and neo-populist chauvinism.

The presidential decree that created the program in 2010 framed it as part of the
recognition of education as a public good and of the personal and social right to a
high-quality education. The language of reform was centered on citizenship and
social rights and also on the State’s responsibilities, and there was almost no pres-
ence of buzzwords like individualism, liberal freedom, and economic competitive-
ness that are so common elsewhere. Egalitarianism, democratic participation and
entitlement, pedagogical innovation, and state-centered policies instead of market-
driven strategies were some of the traits that characterized Argentinean social poli-
cies in the years that went from 2003 to 2015 and that made them an interesting
laboratory for radical politics until very recently.*

Whereas other Latin American experiences, notably Uruguay and Peru, focused
on primary schools (Pérez Burger et al. 2009; Cristid et al. 2012), Argentina’s ICT
educational policy focused on secondary education, targeting all public schools
nationwide (over 13,400 secondary schools).> One interesting feature of Conectar
Igualdad is that it included a loud-and-clear pedagogical call to make public schools
stronger and more appealing for young people, renewing its pedagogies and bridg-
ing in- and out-of-school cultures, particularly for the new comers who perceive
secondary school as elitist and too academic. If ICT policies in education have
generally embraced an anti-school program of reform (Selwyn 2011), Argentina’s
program was inclined to readjustment and reconstruction: the emphasis was put on
making schools perform better in terms of their contribution to public knowledge

3See Dussel et al. (2013) for a more detailed discussion of the program.

* take the notion of “laboratory for radical politics™ from Justin McGuirk’s analysis of urban poli-
cies in Latin American (McGuirk 2014).

>The program later expanded to include teacher education institutions and also schools for children
with special needs. In several provinces and districts, it was accompanied by other programs that
targeted primary schools.
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and social democracy and to increase the engagement and participation of the “new
comers” in school activities and knowledge, who were mostly received in the public
institutions that were targeted by the reform program. The rhetoric of Conectar
Igualdad, then, did not endorse an uncritical celebration of new technologies but
calibrated them to political priorities of inclusion and participation. Conectar
Igualdad was presented as another step in a long-term strategy of improving schools,
particularly public schools, as significant learning environments within a context of
abrupt changes (Ministerio de Educacion de la Nacion Argentina 2011). Netbooks
were not seen as substitute teachers or books; access to knowledge and literacy
practices was a goal that had to be updated, but not abandoned.

This kind of rhetoric is different from what is prevalent in the UK and the USA,
where ICT programs are brought predominantly by the business sector and are dom-
inated by the goal of producing a competitive global workforce and a digitally liter-
ate global citizenship (Selwyn and Facer 2013). They also include the “promise” of
a closer surveillance of students’ work and activity and the production of data that
can be used to increase the accountability of educational systems.® In that respect,
the Argentinean program stands out as an example of how local forces mobilize
global vectors and artifacts in particular ways and connect them to local strategies
and fields. The program produced a problematization of secondary schooling that
focused on its undemocratic, rigid structure and curriculum; digital media were
included in a set of strategies and social relations that promoted inclusion of social
groups and knowledge that had hitherto been excluded from secondary schools. The
rhetoric was not one of delivering flexible or customized content in liberal terms,
but one that focused on the expansion and renewal of curricular and cultural content
and on developing a seductive strategy that would ensure that the new students suc-
cessfully participate in and engage with school activities. It is noteworthy that the
notion of “digital natives” was frequently mobilized to legitimize the introduction
of the netbooks as devices that were more familiar to the new comers and that would
make them more attentive and responsive to teachers’ demands; the possible contra-
dictions of the new attention economy of the screens and social media and the cur-
riculum requirements was not addressed, assuming a natural continuity between
modes of learning and a high degree of engagement on the part of the students.

2.3.1 Mobilizing the Connectors: Transnational Business
and Governmental Actors

Besides this general discourse and political strategy, the decision to implement a
policy with the scale, costs, and dimensions of Conectar Igualdad affected many
actors and agencies. First of all, the concurrent goals of producing and buying net-
books, establishing connectivity to the schools, providing teacher training for over

®See “No Child Left Untableted,” New York Times Magazine, Sept. 9th, 2013.
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400,000 teachers and school principals, and producing educational software implied
a massive mobilization of resources and people. To achieve these goals proved in
itself an organizational and administrative challenge that was hard to meet, and the
strategy was to involve several state agencies in the administration of the initiative,
thus distributing tasks and responsibilities. One of the effects was that the program
was run by multiple agencies with a complex arrangement of responsibilities and
division of labor, i.e., a centralized agency, attached to the President’s Office, that
distributed the netbooks and trained teachers, and the Ministry of Education depart-
ments that overlooked content and teacher education. This led to a duplication of
responsibilities and a degree of rivalry between these agencies.

Among the many actors involved in the process, there were transnational corpo-
rations that were significant shadow players, somewhat obscured by the prominence
of the State and also by the popular-national rhetoric of the administration. The
hardware for the netbooks was developed by a pool of 10 international companies,
based in China and assembled in Argentina. The resulting netbook device was
designed to run both on Windows and Linux and other free software programs and
applications and included a wide range of educational software and multimedia
tools for producing and recording sound and video. Reportedly, Microsoft granted
full license of Windows Office at $3 per netbook. Also, Intel was a key partner in
outsourcing the production and selecting software and content. As Lingard et al.
say, “[i]n the world of network governance, government is understood to be located
alongside business and civil society actors in a complex game of public policy for-
mation, decision-making and implementation” (Lingard et al. 2014, p. 29).

As a sort of side note, it is interesting to observe that the presence of private
companies became increasingly uncomfortable in 2013, in the context of a political
climate that called upon a nationalistic rhetoric (i.e., nationalization of the oil com-
pany, conflicts with hedge funds over foreign debt, resurgence of the Malvinas/
Falklands claim). At that time, an open-source and free operating system was
launched, Huayra Linux, that took the Quechuan name of wind (Huayra) to signal
that there were “winds of change” that would promote technological sovereignty
and national independence from transnational corporations. Yet, this was the first
step in 3 years taken toward open-source politics, an issue that had remained sur-
prisingly silent at the launching of the program (see Venturini in progress). It is
helpful to keep in mind that, as Jan Nespor says, “reforms are contingent effects of
struggles and negotiations in which groups try to define themselves and their inter-
ests by linking up with other relatively durable and extensive networks” (Nespor
2002: 366).

In the netbooks themselves, there was a wide offer of software and content.
There were over 5000 educational resources for teachers in the netbook’s “desktop”
space—mostly produced in previous years by the national educational portal, Educ.
ar, and also provided by private publishing houses, again showing strong links with
the private sector and also with the nonprofit developers such as the case of
GeoGebra.
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Connectivity was among the top challenges of this program, considering that
there had been many years of underinvestment in infrastructure and that a strong
flow of resources was needed. The goal of the initiative was to install a “technologi-
cal floor” (i.e., establishing adequate plug-ins and electric wiring) in each class-
room, so that 20-30 netbooks could be connected simultaneously. However, this
was extremely expensive and difficult to achieve, and the distribution of netbooks
progressed more quickly than the wiring of schools. Despite this failure to get con-
nected, teachers and students found creative ways of dealing with the lack of con-
nectivity, working offline in classrooms and online at home or at Internet cafés. As
one teacher reported in an interview in 2012, a side effect of this situation was that
students developed considerable knowledge on which networks were open or on
how to get access to or hack the closed ones (see Dussel 2014).

Another relevant connector of this reform network was technical support and
maintenance of the equipment. Related to repairing and maintenance, in recent
research on classrooms, this appears as a weak link: in some classrooms, there are
only three or four netbooks that work, and most of the devices are broken or blocked
(Haedo 2015). On the other hand, the policy underestimated the relevance of the
human actors that were needed to make the program work at the school level, par-
ticularly with teachers. From its inception, Conectar Igualdad proposed the creation
of a new staff member in schools who would be in charge of equipment and con-
nectivity. This agent was called “Technological Referent at the School” (Referentes
Tecnolégicos por Escuela, RTE) and was supposed to help teachers with technical
problems. However, these profiles proved difficult to fulfill—there was a shortage
of technical graduates and, in a time of low unemployment rates, educational sala-
ries were not competitive. Thus, several school districts had to divide the RTEs
between several schools at once, and this made them unavailable for everyday trou-
bleshooting. It can be said that the weakness or absence of relays to make travel and
connections possible was a significant feature of this reform network, and it is tell-
ing of the difficulties it faced to be held together.

2.3.2 Mobilizing Knowledge: Experts and Pedagogies

Pedagogy and pedagogical content was also an important connector in this network.
Given the program’s strong pedagogical appeal to transform schools and renew
their curriculum and cultural content, teacher training and curriculum policies were
privileged strategies. However, these strategies require different time frames than
the distribution of devices or the allocation of new staff members: as a Spanish edu-
cational historian has said, educational systems move at a slower pace than the anxi-
ety of reformers (Vifiao Frago 2002). But teacher training was also slowed down
because of the several agencies that were running the programs and sometimes even
competing among them: during 2011, there were as many as five public agencies
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offering similar training programs in any given district.” The centralized program
Conectar Igualdad promoted regional and national meetings with school principals
and inspectors to discuss strategies and steps in the adoption of the new technology.
These meetings were supplemented with online courses for teachers and curriculum
materials that gave criteria and examples of teaching units. According to different
reports, a large amount of teachers received some kind of training, although this
training includes self-assisted courses (i.e., prepackaged activities) as well as
tutored ones.®

Overall, the teacher training documents and materials produced by the program
promoted the centrality of teachers in educational change, but they provided only
general advice, with a strong appeal to teachers’ initiative and creativity—a com-
mon tenet of Argentinean teacher education policies in general. The documents took
great care to stress that there would be an array of levels of involvement and were
careful to include novice and less-trained teachers. Yet the final point of arrival of
the training seemed to be defined as an experienced teacher who could move com-
petently across platforms and use different languages; there were scattered refer-
ences to what can be called “curricular content” (language, history, mathematics) or
to curriculum and cultural renewal. Instead, the emphasis was placed on learning
how to use these resources and keep students’ attention and motivation, in line with
what was referred before as the challenges of getting “new” students to engage and
participate in school activities. “Social inclusion” seems to have acted as a signifi-
cant belt through which what happened in classrooms was to be calibrated to outer
events, particularly with the emphasis and strategies of educational policies.

In this arrangement, digital media appeared as a resource to make content more
appealing to new comers, which, as said before, was perceived as a main challenge
for a reform oriented toward greater inclusion and participation in secondary
schools. The guidelines conveyed a somewhat simplistic trust in the affordances of
digital technology and made no reference to potential conflicts between new media
use and traditional classroom practices. For example, they stated that in order to
make the most of the presence of digital technologies in the classroom, teachers
could either use digital content (i.e., use the Internet as a set of educational
resources), social media, multimedia materials, blogs, or projects or collaborative
assignments (Ministerio de Educacién 2011: 19). These options were unproblema-
tized and envisioned only positive outcomes; for example, the program’s guidelines
were presented as clear-cut and neutral options to use Facebook or Google as ways

"These agencies were as follows: the National Ministry of Education, Educ.ar, ANSES/Conectar
Igualdad, Provincial Ministry of Education, and Organization of Ibero-American States (OEI), an
intergovernmental agency that has had prominence in this area, training over 60,000 teachers since
2010.

8 According to the evaluation report done by 11 national universities for the National Ministry of
Education, 472,242 people (including principals, inspectors, teachers, families, and students)
attended training courses during 2010 and 2011 (Ministerio de Educacién 2011). Ros et al. (2014)
also give similar numbers about the large extent of teachers who received training for the program.
The total number of teachers in the country is around 850,000.
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“to replace and improve old communication systems” (Ministerio de Educacién
2011: 22).

Interestingly, transnational businesses enter the network not only through the
devices but also through software and pedagogical content such as the one pre-
sented above. Internet companies, and particularly social media—which are now
“the king” of digital media—are claiming to be open spaces and neutral arenas of
participation that make room for people’s participation and creativity, fulfilling
democratic as well as self-realization ideals. As José van Dijck claims (2013), the
corporate ideology promoted by Zuckerberg and others is that everything must be
social and that a “truly open and connected space” has to be built. In social media
as Facebook and Twitter, the imperative of sharing and annotating all life experi-
ences online so that people become more popular has on its grounds the push to
make all data available to all parties.’ The policy documents and curricular orienta-
tions enforce this corporate ideology and mobilize cultural production in the same
direction. In a recent research funded by the government, a student said he valued
the program because now “we can all have a netbook, we can all have Facebook”
(Ministerio de Educacién 2013: 12). Democratization implies becoming a client
and consumer of social media, which now seem to define social and cultural partici-
pation (Isin and Ruppert 2015). It is surprising that this went unchallenged in the
midst of a radical political rhetoric that denounced imperialism and greedy
capitalism.

2.3.3 Evaluation as Reform Discourse: The Production
of a New Agent in Educational Reform

The last set of agents that I would like to analyze in this flat cartography of an edu-
cational technology program is its evaluative component. Evaluation has become a
“distinct cultural artifact” in recent times, combining personnel, resources, and par-
ticular moralities with their own rituals and hierarchies (Strathern 2000: 2). In edu-
cational reforms, evaluations have become more and more prevalent, mobilizing the
rhetoric of accountability and transparency that makes them a dominant piece in
contemporary political strategies.

The evaluation components of educational technology programs in Latin America
are noteworthy for what they say about them and how they construct change and
value around the use of technology in schools. Considering that these programs
have implied large public expenditures, they have been the object of several evalua-
tions, some of them international (Warshauer and Ames 2010; Lagos Céspedes and
Silva Quiréz 2011; Severin and Capota 2011; Cristid et al. 2012) and others done at
the national level (Benitez Larghi and Winocur 2016). These evaluations had their

?“Apps, like people, are connectors that boost overall data traffic so all companies can benefit from
the “massive value” generated by expanded connectivity” (van Dijck 2013, p. 58).
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peak in the first years of the programs, 2010-2012, and were central to the construc-
tion of analytic indicators and diagnosis about the massive programs of technological
equipment in schools. The indicators included the proportion of personal computers
(netbooks or laptops) per student, the coverage of connectivity in each school, the
frequency of use of the digital devices in the classroom, teachers’ training, and the
impact of digital devices on students’ learning. Also, surveys were done on teach-
ers’ perception of digital culture and students’ motivation and interest in schooling.
These indicators had to be quantified; thus, training was measured through surveys
on teachers that asked about specific ICT courses, and frequency of use was counted
upon teachers’ report on daily or weekly use of the devices; students’ learning was
measured through students’ performance in standardized tests.

This first wave of international evaluations sketched a less-than-optimistic pan-
orama, showing that the initial expectations were not being fulfilled. They con-
structed a fairly negative diagnosis on the cost-benefit relations, arguing that the
programs were expensive and were not achieving significant gains for students’
learning. They pointed out the connectivity problems and the deficits in the repair-
ing and maintenance of the devices, thus curtailing the possibility of effectively
having one computer per student configurations in classrooms. The studies found
positive outcomes in students’ enthusiasm with the programs and in the spillover
effects of equipment distributions for the lower-income families. Most importantly,
these evaluations were successful in producing a discursive equivalence between
pedagogical impact of the digitization of classroom and two indicators: students’
performance in tests and frequency of use in classrooms. While increased motiva-
tion was a positive impact of the programs, it was not seen as having the same
weight than academic performance in achieving social inclusion and efficient use
(Cristid et al. 2012).

In these research frameworks, open and unpredictable phenomena such as the
introduction of new technologies to institutionalized settings were turned into quan-
tifiable indicators that sought for cost-benefit analysis of the kind of “value for
money” (Strathern 2000: 287) and considered mostly individual variations in learn-
ing. In this evaluative research, conceived as part of an audit process, only certain
operations count and have to be accounted for (Strathern 2000: 2). A clear example
of this reduction is the measuring of pedagogical impact through frequency of use
in the classrooms or performance in tests, which leaves unquestioned how these
devices are used and whether the tests are taking into account the skills and knowl-
edge that digital devices are mobilizing. While this reduction is coextensive to any
evaluative research, which always reduces complex phenomena to particular indica-
tors, in this first wave of evaluative study, the simplification was extreme, and there
were almost no methodological reflections about what was left aside and how the
evaluations could include how the digital artifacts were and are changing ways of
knowing and the knowledge that is valued. The evaluations seem to be taking the
promises of educational change at face value and concluded that these promises
were unfulfilled and unrealistic but could not present other arguments about other
effects that the reform strategies were having, including the set into motion of the
evaluation machine.
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At the same time that these international evaluations were being carried out,
there was a second group of evaluations at the national level, most of them closely
connected to the programs themselves. The case of Uruguay is particularly notewor-
thy, as it looked at changes not only in classrooms but also at home (Pérez Burger
et al. 2009; Pittaluga and Rivoir 2012)."° An evaluative study was commissioned to
Michael Fullan in 2013, which brought in systemic indicators about school reform:
school government and administration, school climate, teachers’ autonomy, teach-
ers’ working conditions, available support and resources, and degree of support by
the community (Fullan et al. 2013). The commissioned report made a critical diag-
nosis of the implementation of the program, pointing to its shortcomings in terms of
pedagogical transformations, and produced a series of recommendations.
Interestingly, this critique did not undermine the support of the population of the
program, which continues to be high to this day.

If in the Uruguayan case a critical report such as Fullan’s could be absorbed by
the program as an input to reorient the strategy, in the case of Argentina, the pro-
gram, inscribed in a context of political confrontation, enjoyed less consensus and
was always subjected to heavy public scrutiny by the media. The evaluations, thus,
carried the weight of producing legitimacy for the program, which is evident in the
indicators chosen and the ways in which results were communicated, usually with
haste and fanfare. In Conectar Igualdad, there was an early intention to measure the
degree of social inclusion produced by the digital devices, although this proved dif-
ficult to quantify (Ponce de Le6n and Welschinger Lazcano 2016). It is remarkable
that the authorities took distance from the international protocols of evaluation, tak-
ing advantage of the political and financial independence or even isolation of the
then-ruling government of Cristina Kirchner from international agencies such as the
World Bank or OECD/PISA. The Argentinean evaluations deployed “local reper-
toires of evaluation” (Lamont and Thévenot 2002), that is, particular forms and
hierarchies of value in which societies measure and distinguish the actions of
schools. In this local repertoire, social inclusion was ranked first, and the baseline
was defined considering complex and multidimensional scenarios of inequality'!
that were supposed to be followed and monitored throughout some years in order to
see the effects of the program in each setting. Unfortunately, due to changes in the
policy and the personnel of the evaluation team, this research project did not con-
tinue after the baseline study.

A different line of evaluative research was developed by a consortium of 11 and
later 15 public universities funded and supervised by the National Ministry of
Education, which produced several studies between 2011 and 2015. A first batch of
studies, produced in 2011, focused on attitudes and perceptions of educational and
community actors (school principals, teachers, students, families, civil associa-

1%Tn particular, Winocur and Sadnchez Vilela (2016) provide an in-depth study of uses and effects of
the program in low-income families and neighborhoods in Uruguay.

"t included 11 different scenarios of social and educational inequalities, considering the interac-
tions between rural/urban, geographical distance from the center of the country, gender, income,
school performance, and institutional profiles, among others.
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tions), mostly through semi-structured interviews and observations (Ministerio de
Educacion 2011, 2013). Between 2013 and 2014, a second round of studies was
produced using a common research design in different sites, which evaluated differ-
ent scales: institutional impact, teacher training and practices, uses and perceptions
of students, and uses in families and communities (Kisilevsky et al. 2015). In these
studies, the argument that was built pointed to the different levels of appropriation
of digital technologies by schools, from “initial” to “transforming,” and to the great
acceptance and adhesion to the program. In parallel to these studies, the program
itself, a distinct state agency, developed a large survey of the beneficiaries of the
program in 2013-2014 (Kliksberg and Novacovsky 2015) that asked about the per-
ceptions and frequency of use of the netbooks at school and at home, including the
subjects in which the netbooks were more frequently used and whether they were
assigned any value for the employability of young people.

These studies, produced by different state agencies, show the confluence of eval-
uative research and policy legitimation and the extent to which the conditions of
production of evaluations impact on what can be studied and shown. The first evalu-
ation done by the universities, developed in 3 months in 2011 and communicated
days before the presidential election, almost exclusively focused on positive changes
in perceptions and attitudes of teachers and students toward digital culture. The
second study by the universities, developed in a 2-year lapse, had a broader scope,
but their results were not published until the end of the administration and as part of
showing the clear achievements of the program, understating its shortcomings.
Argentinean evaluative reports, despite the fact that the official rhetoric of the pro-
gram tried hardly to resist the promise of the “magic bullet” of technology for edu-
cational change, ended contributing with a celebratory tone to the idea that the
inclusion of technology was an unstoppable, positive force and that the main mea-
sure to value its impact was how far in a single scale of progress had each school
gone. The methodological individualism of international studies was shifted from
the student to the school, seen as a unit that should follow a similar pattern: the
adoption as a gradual advancement toward improvement, equated to higher and
more constant use of digital technologies in classrooms and a greater adhesion to
the values of digital culture. Despite all the progressive, left-leaning rhetoric of the
government, the rationale was no different than the one advocated by technological
corporations. It failed to show the bumps, obstacles, and detours of the transnational
technologies in heterogeneous spaces (Appadurai 2013; Burrell 2012), flattening
out the specificity of the interactions of technologies and bodies in these particu-
lar spaces.

An exception to this evaluative rhetoric is a research project developed by the
National Institute of Teacher Education (INFD), with a qualitative design that fol-
lowed five teacher education institutions throughout 1 year, looking closely at what
some selected teachers and students could do with digital media (Ros et al. 2014).
This is among the few evaluative projects that looked at classroom practices without
a learning metrics framework; it was less concerned with legitimating the policy than
with building an open perspective on what could be done with the new devices in
classrooms, attentive to the ambivalences and challenges of these uses in several
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dimensions (disciplinary and pedagogical knowledge, relations, participation). The
research teams included local and external researchers, all trained with an ethnographic
sensitivity.'? In that respect, the study was less preoccupied with what the program
was producing than with larger changes in the materiality of knowledge and in the
kinds of interactions that these new materialities produce; it stood aside and some-
how interrupted the logic of evaluation that have been started with the first round of
evaluative studies of the program.

2.4 Concluding Remarks

Throughout this chapter, I have intended to produce a “flat cartography” (Latour) of
the reform network that was organized by a technology-intensive program in
Argentina. Conectar Igualdad, launched in 2010 and closed in 2018, had the dual
goals of digital inclusion and school change. Designed as a one-netbook-per-student
program, it tried to bridge the digital gap through distributing devices to secondary
school students (among whom a significant portion come from low-income fami-
lies) and teacher education institutions while at the same time renewing and expand-
ing curricular and cultural content so as to facilitate the engagement and participation
of these students in school activities. My interest in the Argentinean program was
also to see how a different rhetoric, in this case of social and cultural inclusion and
participation, came together with the promises and imaginaries of technological
change and of the rhetoric of the technological corporations, as well as with institu-
tionalized actors—such as school agents or evaluative personnel—that brought their
own weight and history to this encounter.

This analysis assumes that reforms can be understood as movements or forces
that put together multiple trajectories, producing a new spatiality that is different
from the idea of the “complete reversal” or “more of the same” arguments about the
introduction of technologies in schools. Classrooms with technologies are not sim-
ply or solely “expanded classrooms”; they are inscribed within complex networks

12This study shed light on the complex web of practices in which digital media were being mobi-
lized. Instead of demarcating clear ruptures or continuities in classroom practices, the study shows
that classroom configurations were reshaped, but not reshuffled. There was no evidence of “flipped
classrooms” or a decentered, horizontal organization of teaching and learning; teachers still have a
say in providing a script for the classroom, bringing in resources and promoting conversations
about digital media. Despite the lack of connectivity in most institutes, the use of digital media was
taken as a given: Internet searches or use of audiovisual material were the norm, and they might
happen in or outside the classroom, depending on the availability of devices. The time of the class-
room was used for discussion and collective work, and tasks were given that are to be completed
at home, where connectivity and material conditions might be better to fulfill them. The inclusion
of digital media seemed to be happening, but not in the form that it was imagined, that is, with the
simultaneous presence of the same, centrally distributed digital artifacts; instead, in these class-
rooms, there was an interaction with knowledge intensely mediated by digital devices that were
present before, during, and after the class (Ros et al. 2014).
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that have to be carefully and dutifully assembled. In this respect, Latour’s telling
example of the many connectors and mediators that are needed to produce the space
of the classroom can be brought in to highlight this heterogeneity. Latour wrote:

Fathom for one minute all that allows you to interact with your students without being
interfered too much by the noise from the street or the crowds outside in the corridor wait-
ing to be let in for another class. If you doubt that transporting power of all those humble
mediators in making this a local place, open the doors and the windows and see if you can
still teach anything. If you hesitate about this point, try to give your lecture in the middle of
some art show with screaming kids and loud speakers spewing out techno music. The result
is inescapable: if you are not thoroughly ‘framed’ by other agencies brought silently on the
scene, neither you nor your students can even concentrate for a minute on what is being
‘locally’ achieved (Latour 2005: 195, his emphasis).

Following his lead, in my analysis of Conectar, I tried to visibilize the agents—
human and nonhuman—that silently operate to produce the reform network: the
political rhetoric of social inclusion; the computers; the plugs, cables, software, and
platforms; the booklets and material of the program; the walls and desks of schools;
the teacher trainers, teachers, students, and principals; the funding; the technologi-
cal assistants; the diverse state agencies; and the evaluation rationales and person-
nel, among many others. Mainstream studies on school reforms pay little or no
attention to these agents, yet, as shown previously, it is evident that they play a
significant part in the assembling of the reform network and in shaping its effects.

Finally, and coming back to David Griffith’s educational prophecy, it can be seen
through this case that the dreams of technological change in education remain alive
and strong, and in many ways unquestioned, in today’s technological and educa-
tional landscapes. Many politicians from different sides of the political spectrum
buy the promises of the transformative power of digital devices in schools. Yet, as
this study shows, the forces that are set in motion by educational technology reform
programs are much more complex than they imagine and include fairly known
agents and others that are new and that go in unpredictable directions. Thus, it seems
necessary in our studies to move beyond the global talk of educational reform and
start looking at the contingent and precarious ways in which reform networks are
assembled, which make them much more heterogeneous and unstable than what the
rhetoric of inevitable and unstoppable technological change presumes.
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Chapter 3
Education Governance and School

Autonomy: The Progressive Reform
of K-12 School in China

Guorui Fan and Lin Zhang

3.1 Introduction

Education governance and school autonomy are a pair of mutually linked concepts
that have involved various relationships, including the relationship between schools
and the government and society and the complex relationship between the schools’
administration (including the school leaders, teachers, and other staff) and the stu-
dents and even their parents. The essence of education governance is to build a
modern school system that operates in compliance with the law, with autonomy, and
under democratic supervision and engages other stakeholders in the society. At the
core of the concept lies two goals: the first is to free schools from their overdepen-
dence on the government and to achieve autonomy; the second is to gradually real-
ize shared governance that involves the full involvement of stakeholders such as
teachers, students, and parents, as well as professional educational organizations,
and consequently to highlight the agency of schools, increase the level of profes-
sionalism in their operations, and better meet the students’ educational needs and
facilitate their development (Chu 2004: 63).

With the expansion of compulsory education and the establishment and develop-
ment of the modern institutionalized education system, schools’ organizational sys-
tems have become increasingly complex. The struggle for authority over education
management has also become complicated, specifically that between schools as
professional educational organizations and the education administrators represented
by the government and the education administration departments (EADs). As early
as the 1970s, some educators in Australia had criticized the centralized model for
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school management and began exploring a school management model where local
education bureaus, principals, parents, community members, teachers, and educa-
tion administrators collaborate and work together, which later became known as
school-based management (SBM) (Cuttance 1993; Gamage 1999).

After experimented in the states of New York, Florida, and California, SBM was
developed into three basic models in the United States: administrative control SBM,
professional control SBM, and community control SBM (Murphy and Beck 1995:
36).! Beginning with the St. Paul City Academy in Minnesota, reforms in charter
schools were carried out in over thirty American states in the 1990s, with an aim to
reallocate power among the state, school districts, and schools, as well as to expand
school autonomy and strengthen education performance and accountability
(Finnigan 2007). This management model which is based on individual school’s
situation has been adopted in many countries and regions (Ayeni and Ibukun 2013;
Gamage 2001).

School autonomy has become a core theme for educational research and the
practice of educational reform (European Commission 2007). The related concepts
include centralization, decentralization, authorization, multi-governance, and par-
ticipation in education governance. The research surrounding this theme was car-
ried out at two levels of power relations: the first level was between schools and the
external government, with the focus of decentralization and delegation from the
latter to the former; the second level was between the schools’ internal leaders and
teachers, with the focus of teacher—parent participation. Regarding the former,
David K. Cohen studied the impact of federal and state education policies on school
governance (Cohen 1982). The crux of the issue was the reallocation of decision-
making powers to establish a decentralized model that could enhance the continu-
ous improvement and sustainable development of schools (Mohrman et al. 1994:
57; Wohlstetter and Mohrman 1994). After an external governmental department
has delegated authority to a school, the school must undergo internal decentraliza-
tion as well and create a mechanism that allows the principal, teachers, parents,
students, and community residents to directly participate in the school’s decision-
making process (Dimmock 1993: 92) for effective school governance (Resnick
1999). Various changes are essential for effective school governance. First, the con-
cept of a school’s organizational management must be changed to form a shared
vision. This leads to the formation of a new strategic plan for the school’s develop-
ment (Gamage 2009) and changes to its internal institutional structure and operating
mechanism (Machin and Silva 2013). Next, school autonomy also involves school
improvement (Honig and Rainey 2012), teacher training, and school-based curricu-
lum (Herman et al. 1993). In fact, governments will establish strict regulations and
restrictions on school autonomy as part of the delegation process and tend to more
focus on the performance and outputs resulting from decentralization and school

'Kenneth Leithwood and Teresa Menzies proposed the balance control model, the fourth type of
SBM model. This model aims to achieve dual control by the community and professionals and is
also known as the joint parent—teacher decision-making model (Leithwood and Menzies 1998).
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autonomy (Gunnarsson et al. 2008) and have strict performance indicators and
goals for schools’ operations (Smyth 2014).

Since different countries have dissimilar political systems and cultural traditions,
there are variations in education management systems, government—school rela-
tionships in terms of power allocation, and the resultant issues, contradictions, and
conflicts. Dimmock (1993) teamed up with scholars from many countries to con-
duct an in-depth study of the relationship between SBM and school effectiveness in
various contexts. American and German scholars jointly estimated the significance
of school autonomy for different countries and regions based on the 2000-2009
PISA panel data (Hanushek et al. 2013). Higham and other scholars (Higham and
Earley 2013) studied the relationship between school autonomy and government
control in the United Kingdom from the school leaders’ perspective, Zhu (2016)
analyzed the United Kingdom’s basic model for education governance, while
Wilkins (2015) conducted a study on the way the UK government strengthened its
supervision over public schools through specialized inspection tools to achieve
“control over the controlling power.”

Ko and his colleagues (2016) studied the development of school autonomy and
the accountability system in Hong Kong since the implementation of SBM in the
1990s. Xia with her team (Xia et al. 2017) made a comparative analysis of the simi-
larities and differences between China and the United States in terms of the issues
that arose from school autonomy and raised two main issues: (a) seeking an optimal
balance between the government’s external and centralized control of schools and
school autonomy and (b) seeking an optimal balance between the principal’s and
teachers’ respective powers within the school’s context. Hanushek et al. (2013) used
the 2000-2009 PISA data of more than a million students in 42 countries to study
the correlation between school autonomy and student performance, as well as varia-
tions in that correlation among different countries. They found that school auton-
omy had positive impacts on student performance in developed countries and those
with high PISA scores but had negative impacts for developing countries and those
with low PISA scores.

China had a highly centralized political system and planned economy for a long
time. However, the reform and opening-up policy has been implemented since
1978, which focuses on economic development. In 1985, the Central Committee of
the Communist Party of China (CCCPC) issued the CCCPC’s Decision on the
Reform of the Education System ( {3 e3¢ T2 F R H| O ek € ) ) and
proposed to “resolutely streamline administration and delegate power to expand
school autonomy” (CCCPC 1985). Following that was the agenda for education
reform that included promoting reform of the education management system and
facilitating school autonomy. China began exploring a developmental path toward a
socialist market economy since 1990. At the same time, it began to seek for estab-
lishing an education system that was compatible with the socialist market economic
system. The establishment of a modern school system was proposed for the first
time in the Outline of the National Plan for Medium- and Long-term Education
Reform and Development (2010-2020) ( § [ S8 b 20 E 508 R R i Bl K1 49 2L
(2010-20204F)) ), which was issued by the Chinese government in 2010. The
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document stated that “in order to meet the requirements for reforming the state’s
administrative and management system, the government’s management authority
and responsibilities, as well as the authority and responsibilities relating to the oper-
ation of all levels and types of schools, are to be clearly defined”; “separation
between politics and schools, and between supervision and operations, are to be
promoted”; and “the government and its departments must establish service aware-
ness, improve management methods, establish perfect supervisory mechanisms,
reduce and standardize the number of items that schools have to get administrative
approval for, and provide legal protection for schools to fully exercise autonomy
and assume the corresponding responsibilities” (CCCPC and the State Council 2010).

The CCCPC'’s Decision on Several Major Issues Concerning Comprehensively
Deepening Reform ( {th 3t p e 5C T AR B T BRI UE D) ) was
passed at the Third Plenary Session of the 18th CCCPC held in 2013. It proposed
promoting modernization of the state’s governance system and capacity. The docu-
ment also mandated the reform and development of the education field, which
included “in-depth promotion of the separation between supervision, operation, and
evaluation; expansion of provincial governments’ rights to coordinate education
and the promotion of school autonomy; and improvement of schools’ internal gov-
ernance structure” (CCCPC 2013). In 2015, the Ministry of Education (MOE)
issued Several Opinions by the MOE on Promoting ESOE Separation and
Facilitating the Transformation of Government Functions ( (& iR TIRNHE
HHEEIE BTG RE AR RE TE W) ). The document high-
lighted that in China’s current education system, “there exists the phenomena of
overexertion of authority, failure to execute duties, and misplaced focus in the ways
the government supervises education, while the mechanism for independent devel-
opment and self-discipline of schools is not fully developed, and social participation
in education governance and evaluation is insufficient (MOE 2015b). After clarify-
ing the relationship between the government, schools, and the society regarding
authority and responsibilities, the MOE will implement and expand the school
autonomy program to the experimental and promotion stages. The proposal aims to
achieve the strategic goals for education governance by 2020. These included “the
government supervising by law, schools operating autonomously by law, and vari-
ous strata of society participating and supervising by law, so as to achieve a new
setup for public governance of education.” In 2015, the MOE introduced pilot
reform projects to test the separation of educational supervision, operation, and
evaluation (ESOE).? During the process, some provinces, regions, and cities

2The ESOE pilot reform projects were categorized into comprehensive or individual projects.
Institutions involved in the former category included the Beijing’s Dongcheng Education
Commission, Shanghai Municipal Education Commission, Wuxi Municipal Education Bureau,
Zhejiang Province’s Department of Education, Qingdao Municipal Education Bureau, Chongqing
Jiangjin People’s Government, Chengdu Municipal Education Bureau, and Karamay Municipal
Education Bureau. The individual projects were implemented at the Wulanchabu Municipal
Education Bureau, Shenyang Municipal Education Bureau, Foshan Shone Education Bureau, and
Northwest University. They focused on the themes of “increasing efforts to simplify approval
procedure and decentralize power while strengthening and improving the governmental service
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separately organized local pilot reform tasks by making reference to national pilot
reform projects. The author of the paper participated in and tracked the work carried
out by some national and local pilot reform projects for school autonomy. The study
was undertaken by the author from an independent, third-party perspective and
based on rational observations and reviews of various policies implemented by local
governments to promote ESOE separation and reform, as well as reforms toward
school autonomy in related pilot projects. The aim was to clarify the current prob-
lems and challenges faced by schools when operating autonomously in compliance
with the law and to explore the systems and mechanisms for promoting and guaran-
teeing the autonomy of elementary and secondary schools.

3.2 Research Design

In the setting of the comprehensive education reform of China, this study focused
on the national ESOE pilot reform areas while still taking into account education
governance and reform practice of school autonomy in the rest of the country. It
investigated, observed, and analyzed the relevant policies and its implementation in
practice.

3.2.1 Conceptualizing School Autonomy

China’s understanding of school autonomy gradually deepened over the past three
decades. In 1985, the leading group for drafting the document on reforming the
central education system revealed through research that “the government’s author-
ity is too centralized when it comes to the management system for schools, such that
the latter cannot become independent and autonomous entities that run schools.
Schools possess neither external might nor internal motivation and lack overall
vitality” (CCCPC 1985; Hu 2008). This marked the beginning of advocacy for
school autonomy. The Outline of the National Plan for Medium- and Long-term
Education Reform and Development (2010-2020) published in 2010 defined the
establishment of a modern school system as “running schools in compliance with
the law, autonomous management, democratic supervision, and social participa-
tion” (CCCPC and the State Council 2010).

”

mechanism,” “improving the supervisory and control mechanisms and ensuring proper interim and
ex post supervision,” “having a sound operating mechanism for the independent development and

”

self-discipline of schools,” “promoting de-administration of the education field and removing prin-
cipals from the administrative rankings,” “improving schools’ operating mechanisms that are open
to the public,” and “exploring third-party evaluations and allowing the education evaluation results

to fully perform their incentivizing and constraining role” (MOE 2015a, b, c).
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In the Outline for Promoting the Law-based School Governance in an All-around
Way promulgated by the MOE in 2012, it was stated that “the goal is to build a
modern school system, implement and standardize school autonomy, and form a
structure in which the government supervises schools in compliance with the law,
schools are operated and managed autonomously in compliance with the law, teach-
ers provide lessons in compliance with the law, and society supports and partici-
pates in school management in compliance with the law” (MOE 2012). These
statements not only affirmed the autonomy of schools in their operations but also
established a structural framework for the rights and boundaries of that autonomy.

Basic education is implemented through the elementary and secondary schools,
which are entitled to various legal rights to operate. The Education Law of the
People’s Republic of China (WFHENIRILFIEFH L) ) was recently revised in
December 2015, which stipulates in Article 29 that the rights of schools and other
educational institutions include (a) autonomous management in accordance with
their charters, (b) organizing and implementing educational and teaching activities,
(c) recruiting students or other educatees, (d) managing the student registration and
implementing due rewards or punishments, (e) issuing the corresponding academic
certificates to the educatees, (f) hiring teachers and other staff and implementing
due rewards or punishments, (g) managing and using the institution’s facilities and
funds, (h) rejecting the illegal interference by any organization or individual in the
conducting of educational and teaching activities, and (i) all other rights stipulated
by the laws and regulations (National People’s Congress 2015).

In summary, autonomous operations of schools include the following at the level
of education laws and policies.

3.2.1.1 Confirming that Schools Operating in Compliance with the Law
Have the Status of Being the Legal Entities of Autonomy

School autonomy in compliance with the law means that schools’ rights to autono-
mous operations are sacred and inviolable by law. Accordingly, the structure in
which the government performs the “three-in-one” roles of being the manager,
organizer, and evaluator of education must be dismantled. The relationship between
the government and schools must be redetermined to ensure that the former trans-
fers the operation right to the latter, so that schools can own the identity of organiz-
ers for autonomous operations in compliance with the law. To realize school
autonomy, it is necessary to reach a consensus on the governance concept of a “gov-
ernment with limited liabilities,” have a systematic legal and policy system for regu-
lation and protection, and ensure the law-based administration of government.
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3.2.1.2 Enforcing of the Schools’ Rights to Operate Autonomously Under
the Legal and Institutional Framework

Ensuring that schools have the rights to autonomous operations in accordance with
the law not only is a political appeal for the democratization of education but also is
indispensable for the daily operation of the school. Objectively, schools and teach-
ers need to have more professional decision-making powers to maintain their pro-
fessionalism and to cope with the variability and complexity of educational tasks
and contents. When schools and teachers are entitled to greater autonomy in the
field of teaching, it is a respect to the education and teaching principles and the
professionalism of teachers. School autonomy ensures that principals and teachers
can exercise free professional autonomy on the basis that the mandatory laws of
education are being respected. This will fill schools with the spirit of freedom and
restore the fundamental nature of school education—to educate and cultivate
human beings.

3.2.1.3 Delegating the Direct Responsibilities to Teach and Educate
to Schools

During the establishment and development of the education system, the primary and
direct educational process is that of teaching and learning between teachers and
students. That is also the process through which educational responsibilities are
fulfilled. With the universalization of compulsory education and scaling up of high
schools, as well as expansion in the scale of education and development of modern
social management, the indirect management (indirect educational processes) of
educational organizations that are beyond actual teaching relationships has become
increasingly complicated. Such indirect educational processes reflect the “produc-
tion relationship” of education. When the indirect educational processes become
overly complicated, it will become more difficult for the direct education process,
which reflects the “productivity” level of education, to spark vigor and vitality. To
truly have school autonomy means to fundamentally remove all obstacles in the
institutional mechanism that hinder the development of educational “productivity,”
so that schools and teachers can assume their rightful educational responsibilities
while fully exercising their rights to run schools autonomously. This also means that
it is vital for schools to establish a sound operating mechanism for self-discipline
even while they are developing autonomously. Only in this way the corresponding
educational responsibilities can be effectively shouldered.
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3.2.2 Theoretical Framework

A study on education reform with school autonomy as the core theme must be situ-
ated within the theoretical framework of education governance. Governance is a
concept that involves dynamic development. The word was derived from the ancient
Greek word kubernaein (kuberndo) and has various connotations including steer-
ing, guiding, and manipulating. In thirteenth-century France, the concept was taken
as an equivalent to ruling, government, and leading (Gaudin 2002). Since the birth
of modern nations, there have been three main methods of managing state and pub-
lic affairs: by the government, the market, or public governance (Song and Fangfei
2010). In the 1990s, some political scientists and management scholars advocated
the use of “governance” in place of “government” in view of the failure by the mar-
ket and governments to allocate social resources (Yu 1999). By then, the connota-
tions of the concept of governance had undergone substantial changes. James
N. Rosenau made a distinction between the concepts of “government” and “gover-
nance.” Although both concepts point to purposeful behaviors, the former is backed
by formal authority, while the latter is based on common goals (Rosenau 1992: 4).
To a very large extent, governance is regarded as the making of adjustments to an
interdependent relationship without the premise of political authority (Rosenau
1999). The Commission on Global Governance (CGG) considers governance to be
the sum of many methods by which various public or private institutions manage
their common affairs (CGG 1995: 23). In other words, the entities being ruled must
be the society’s public institutions. Pertaining to governments, the subject of gover-
nance can be either a public or private institution, or even a partnership between
both types of institutions. For governing, the process is based on the government’s
authority. It is a single-dimensional, top-down management action on social and
public affairs executed through the formulation and implementation of policies. On
the other hand, governance refers to an equal, consultative, and cooperative partner-
ship between the government, social organizations, and public and private institu-
tions. It is a process where social affairs, social organizations, and social life are
regulated and managed in accordance with the law, eventually leading to the maxi-
mization of public benefits. The true nature of governance is built upon market
principles, public interests, and collaboration arising from a shared vision. Its oper-
ational mechanism does not depend on the government’s authority but, rather, that
of the cooperative network. The dimensions of its authority are interactive and
pluralistic.

Education governance is an important component of a country’s governance.
Governance-based education reform aims to change the past practice of managing
educational activities by governmental authority. Instead, decentralization by the
government leads to the establishment of a collaborative relationship between the
government, society, and schools. A sound horizontal and interministerial mecha-
nism for consultation and communication must be set up among the government’s
various internal departments involved in educational affairs (including those in
charge of internal matters, organization, formulation, personnel, and finance) and
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the various EADs. The focus of the mechanism is to optimize the processing of
educational matters.

With the step-by-step delegation of education management authority, a sound
and unimpeded two-way communication mechanism must be established between
the different levels of governments (central, provincial, municipal, and county) and
the EADs. A mechanism for managing the inventories of responsibilities, powers,
and negative lists must also be implemented to clarify the powers and relationships
between the government, schools, and social organizations. This will simplify
approval procedures and decentralize powers, leading to delegation of the corre-
sponding education management authority to all levels and types of schools, and its
transference to the corresponding specialized social education organizations. The
next step would be to formulate macroscopic plans for education development and
set professional education standards to guide the development of regional and
school education.

A service-oriented government is created by the combination of three approaches:
(a) simplifying approval procedures and decentralizing powers, (b) streamlining the
government and delegating its authorities, and (c) optimizing services. This
improves the government’s capacity at education services, thus providing schools
with quality education services while concurrently strengthening interim and ex
post supervision.

The core issue for schools is how they should operate autonomously in compli-
ance with the law. At the level of internal governance, it is important to formulate
the school charter and use it as the basis to standardize schools’ internal rules and
regulations. The various relationships must be optimized to improve the governance
structure, so that teachers and parents can participate in the operation of the schools.
In addition, self-oversight and self-evaluation within schools and the transparency
in school matters must be improved. These will lead to the formation of a sound
social reporting system for school affairs, which in turn facilitates social supervi-
sion and evaluation (Fig. 3.1).

3.2.3 Research Design

To track and analyze the practice of ESOE separation all over the country, we first
conducted a systematic analysis of policy documents by all levels of the government
and the EADs. We then studied the experiences and feelings of the educational
stakeholders involved in the reform to have an in-depth grasp of the education
reform measures that were actually implemented, as well as their effectiveness. The
main research methods adopted in this study are elaborated below.
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3.2.3.1 Content Analysis of Policy Documents

All national and local policy documents related to the modernization of education
governance, ESOE separation, establishment of a modern school system, delegation
of approval rights for education administration, and comprehensive education
reform were extensively collected, collated, and analyzed. There were more than
twenty documents on educational laws and policies at the state level (State Council
and MOE)), eighty documents on educational policies at the local level (provincial
governments and their education departments), and one hundred and twenty docu-
ments on pilot projects for national and provincial education reforms.

3.2.3.2 Questionnaire Survey

More than 2000 copies of questionnaires were distributed to education administra-
tion leaders and principals of elementary and secondary schools in Shanghai,
Beijing, Jiangsu, Guangdong, Sichuan, Shandong, and Henan. A total of 1890 valid
questionnaires were retrieved, representing a 94.5% return rate.

3.2.3.3 Interviews

We conducted both group interviews and one-to-one interviews in Pudong, Minhang,
Putuo, Xuhui, and other districts of Shanghai, Wuxi in Jiangsu Province, Beijing,
Shenzhen and Shunde in Guangdong Province, Chengdu in Sichuan Province,
Qingdao in Shandong Province, and Zhengzhou in Henan Province. The interview
subjects were government leaders in charge of education, leaders of educational
administration organizations, heads of comprehensive education reform projects,
educational management officials, and principals of elementary schools, junior and
senior high schools, and 9-year integrated schools (Table 3.1).

3.3 Research Findings

There was an extensive promotion of the reform in education governance through-
out the country according to the spirit of the following documents: (a) Outline of the
National Plan for Medium- and Long-term Education Reform and Development
(2010-2020) (2010), (b) the MOE’s Outline for Promoting the Law-based School
Governance in an All-around Way ( & THHERHRKIZERESEENEL) ) (2012), (c)
CCCPC’s Decision on Several Major Issues Concerning Comprehensively
Deepening Reform (2013), (d) Several Opinions by the MOE on Promoting ESOE
Separation and Facilitating the Transformation of Government Functions (2015),
and (e) the MOE’s OQutline for the Implementation of Law-based Education
Governance (2016-2020) ( {HIERHELHENEL (2016-20204F)) ) (2016). The
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Table 3.1 Research participants

Interviews Questionnaires

Role No. |% No. | %
Education administration officials

* Government leaders in charge of education 6 3.13 58 3.07

» Heads of comprehensive education reform projects |5 2.60

* Directors general of education bureaus 12 6.25

* General staff of education bureaus 28 14.58 273 14.45
School principals

* Schools for compulsory education 16 8.33 196 10.37

* Senior high schools 27 14.06 286 15.13
Teacher representatives

* Schools for compulsory education 32 16.67 397 21.01

* Senior high schools 66 34.38 680 35.97
Total 192 |100.00 | 1890 |100.00

MOE proposed pilot projects for ESOE separation in 2015, which were fully
launched at various pilot institutions that same year. Simultaneously, theoretical and
practical research projects on the topic of ESOE separation were launched as well.
Earmarked provinces and cities also promoted pilot reform projects in areas under
their jurisdiction. Over the next few years, efforts were put in by schools around the
country to continuously implement reforms and promote school autonomy. In con-
sequence, schools’ rights to autonomy has been primarily guaranteed, and the oper-
ating mechanism for school autonomy has been established and improved in a
sustained manner. However, the reform process still encountered great difficulties
and challenges.

3.3.1 Continuous Promotion of the Reform Toward School
Autonomy

Implementation of education governance and school autonomy in the various
regions of China mainly focused on the following aspects.

3.3.1.1 Gradual Promotion of the List-Based Management
to Preliminarily Clarify the Rights and Responsibilities
of the Government and Schools

The foundation of list-based management consists of the various rights, responsi-
bilities, and public accountability. It is a management process that clarifies the
boundaries of authority; makes distinct the rights and responsibilities; regulates the
relationships between the government and the market, the government and the
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society, and the government and citizens; and enhances government efficiency and
effectiveness (Wang 2014). The MOE’s OQutline for the Implementation of Law-
based Education Governance (2016-2020) stated that it would “actively promote
the legislation of local laws and regulations for education” and “formulate targeted
and localized regulations to support the various localities in combining the charac-
teristics and practical needs of local education development.” If education laws and
regulations have yet to be set up for certain aspects, the MOE encouraged all locali-
ties to conduct trials and promote education reform through education legislation,
so as to accumulate experiences for education legislation at the state level
(MOE 2016).

In our study, we found that some regions had enacted education laws and regula-
tions to promote and guarantee school autonomy on the basis of reform practice and
experiment. An example was Qingdao, which has made great efforts since 2014 to
promote the reform of school operations in accordance with the law and explore the
establishment of a modern school system. It has compiled a list of ten school
autonomy-related items from four aspects: managing human resources, finances,
materials, and education and teaching. The rights included in the list have been fully
delegated to the public schools (Table 3.2) (General Office of Qingdao Municipal
People’s Government 2014). In addition, the Qingdao Municipal People’s
Government promulgated the Measures for the Management of Elementary and
Secondary Schools in Qingdao. Issued in February 2017, this government order
clearly defines the ten items that the EADs have delegated to schools (Qingdao
Municipal People’s Government 2017). During the process of reform practice,
some regions appointed the EADs to coordinate the education management activi-
ties of the relevant functional departments in the government. For example, it was
stipulated in the Measures for the Management of Elementary and Secondary
Schools in Qingdao that “departments conducting reviews, appraisals, assessments,
competitions, inspections, and other activities related to elementary and secondary
schools shall submit their plans for the following year to their respective EADs
before the end of November each year, and the EADs shall compile the catalogues
and issue them to schools under their jurisdiction at the beginning of the following
year” (Qingdao Municipal People’s Government 2017). This effectively guaranteed
the educational functions of the government’s relevant functional departments and,
at the same time, relieved schools from the similar competitions and inspections
from different governmental departments so that they can concentrate on the opera-
tions of the school.

Faced with the predicaments of a surging number of children of school age, an
educational business that is yet to be developed, and the established number of
teachers being limited, some local EADs (such as the Sichuan Xindu Education
Bureau) took the initiative to carry out reform experiments. With the current chal-
lenges as the starting point, they undertook institutional innovations in human
resource and financial management. Specifically, they hired teachers independently
via the registration mechanism on the basis of taking the responsibility of managing
their own financial resources (Li 2016) and therefore have achieved desirable out-
comes in operating their schools.
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Table 3.2 Ten items for which authority had been delegated to schools by the Qingdao Municipal

Government

Item

‘ Schools’ rights

Management of human resources

* Appointment of
vice principals

Principals are allowed to appoint the established number of vice
principals in accordance with the prescribed procedures

e Internal
organization and
selection of
cadres

Schools are to set up their own internal institutions up to the established
number and in accordance with the prescribed procedures. The
established number of cadres shall be selected from the school faculty that
possess the requisite qualifications

¢ Recruitment of
teachers

Schools can independently recruit talents from special professions and
outstanding graduates of key institutions to fill vacancies under the
established recruitment program

* Appointment
and evaluation of
teachers

For teaching positions under the rated establishment, schools have the
right to appoint and evaluate teachers in accordance with the relevant
regulations on human resource management

* Teachers’
professional
development

Schools can arrange for their staff to participate in local and foreign
educational study trips, learning and training courses, academic
conferences, and other activities in accordance with the prescribed
procedures

Management of financial and infrastructural projects

* Budget
management

Schools are permitted to carry out budget management in accordance with
the EADs’ budget requirements. Approval from the EADs is no longer
required for specific expense items that are within the schools’ budget

« Use of special
funds

Schools are delegated the authority to make use of the district-level
special education funds for infrastructural repairs, purchases of school
equipment and library books, and other projects

e Infrastructural
maintenance
projects

Such projects are to be undertaken according to the regulations, with the
schools managing the projects in accordance with the law and the EDAs
participating in the supervision and cutover in accordance with the law. A
public hearing system is to be introduced to ensure the rationality, facility,
fairness, and justness of the projects

Management of education and teaching

¢ Rights to
educate and teach

The schedule of courses and duration of each class can be adjusted
appropriately as long as the total hours of classes per week remain
unchanged. The final schedule is to be submitted for approval and filing
according to the regulations

* Developing
schools’ unique
characteristics

Schools can independently determine their own characteristics and
cultural development in accordance with the developmental laws and
actual situations. Experimental projects and evaluation projects can be
applied for independently

Source: General Office of Qingdao Municipal People’s Government (2014). For suggestions on
further promoting the establishment of a modern school system, please refer to Qingdao
Municipality General Office Document 4 of 2014 dated May 14, 2014. http://www.qdedu.gov.cn/
n32561912/n32561915/170120112807376625.html


http://www.qdedu.gov.cn/n32561912/n32561915/170120112807376625.html
http://www.qdedu.gov.cn/n32561912/n32561915/170120112807376625.html
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3.3.1.2 Timely Introduction of Local Education Laws and Regulations
to Ensure that Schools Operate Autonomously in Compliance
with the Law

In the Outline for the Implementation of Law-based Education Governance
(2016-2020), the MOE stated that it would “actively promote the legislation of
local laws and regulations for education” and “formulate targeted and localized
regulations to support the various localities in combining the characteristics and
practical needs of local education development” (MOE 2016). The MOE’s approach
of law-based school operating was stated earlier in Sect. 3.3.1.1.

The Measures for the Management of Elementary and Secondary Schools in
Qingdao specified the norms for dealing with difficult human resource, financial,
and property issues that had plagued school governance for many years. For exam-
ple, regulations were set regarding the appointment of vice principals by principals,
and schools are now able to independently recruit professional and high-level tal-
ents to fill vacancies, as well as set up internal institutions and elect the persons in
charge of those institutions in compliance with the regulations (Qingdao Municipal
People’s Government 2017). Such issues had been troubling the autonomous opera-
tions of elementary and secondary schools for a long time.

3.3.1.3 Setting Up of School Charters to Support the Sustainable
Development of a Modern School System

School charters serve as the “constitution” of schools and are important bases for
school autonomy. All this while, elementary and secondary schools in China were
operating either without charters or with a charter of bad design. Besides, existing
charter regulations have not been complied with or under effective supervision
(Chen et al. 2011). To address these problems, the MOE issued the Outline for
Promoting the Law-based School Governance in an All-around Way in 2012, which
mandated “all schools have their respective charter till 20157 (MOE 2012).
Separately, Several Opinions by the MOE on Promoting ESOE Separation and
Facilitating the Transformation of Government Functions required that “all levels
and types of schools must set up their own school charter in accordance with the law
to reflect their individual characteristics, creating an overall structure in which all
schools have their respective charters. Elementary and secondary schools within the
same school district can set up a shared charter” (MOE 2015b).

During the process of promoting the establishment of a modern school system,
all the localities fully followed the requirement of “one school, one charter” and
explored the establishment of a modern school system through the setting up of
charters. Our research found that almost all local EDAs had issued notices mandat-
ing that elementary and secondary schools prepare school charters and had con-
ducted follow-up inspections and reviews. The reviews of school charters throughout
the country have been basically completed by December 2016, and having school
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charters set up was an important step toward the establishment of a modern
school system.

3.3.1.4 Continuous Improvement of Schools’ Internal Governance
Structures to Gradually Form a Mechanism with Democratic
Decision-Making and Stakeholders’ Engagement
in the Management

On the topic of “improving schools’ internal governance structure,” Several
Opinions by the MOE on Promoting ESOE Separation and Facilitating the
Transformation of Government Functions pointed out that it is necessary to “further
strengthen and improve the party’s governance over schools” and “allow primary-
level party organizations to perform their role as a political core.” The principal
accountability system of general elementary and middle schools should be adhered
to and improved, with “elementary and middle schools establishing school boards
consisting of school leaders, teachers, students, and parents and community repre-
sentatives. The boards shall propose suggestions and give advice on school charters,
development plans, annual work reports, major education and teaching reforms, and
other decisions on important issues concerning students, parents, and community
work, so as to improve democratic decision-making procedures” (MOE 2015b). In
practice, most schools emphasized the traditional organizational structures includ-
ing the Academic Affairs Office, Moral Education Office (Student Affairs Office),
and General Affairs Office. They also attached importance to the organizational
establishment of and participation mechanism for the School Council, Teachers’
Representatives Assembly (TRA), and Parent Association (PA).

We found that some schools approached the practice of reform and development
by discarding the traditional management model and establishing a governance
structure that balances decision-making, implementation, and supervisory powers.
The Zhantan Middle School in Sichuan’s Xindu District had experimented a system
with the principal in charge and guided by the School Council. The internal gover-
nance structure was a tripartite consisting of the School Council, the School Board,
and the Supervisory Board. This was in accordance with the principle of balancing
the decision-making, implementation, and supervisory powers (Zhantan Middle
School 2016). The School Council is the school’s highest decision-making author-
ity and performs the decision-making function. The School Board implements the
resolutions of the School Council, arranges the school’s general affairs, and enjoys
the rights to set up internal institutions, manage human resource, use funds, and
manage teaching and education. It reports to the School Council regularly and
accepts the supervision by the Supervisory Board. The Supervisory Board is the
school’s supervisory agency: it inspects and supervises the school’s operations in
compliance with the law and also reviews, supervises, and notarizes the school’s
financial status in terms of its revenues and expenditures.



3 Education Governance and School Autonomy: The Progressive Reform of K-12... 71

3.3.2 Analysis of Issues in the Reform Toward School
Autonomy

After an overall review of the reform toward education governance and school
autonomy implemented during this period, many persistent problems and chal-
lenges were identified. This was due to the complexity of the education system itself
and that of the interests of various stakeholders involved in education reform.

3.3.2.1 Imbalance Between the Local Governments and EADs
in Willingness and Reform Efforts to Simplify Approval
Procedures and Decentralize Powers

The government and EADs must first simplify approval procedures and decentralize
powers before ESOE separation can be implemented and a modern education gov-
ernance system can be established. We found that 40% of respondents from the
EADs were found to lack a complete understanding of (a) the conceptual differ-
ences between ‘“education management” based on ruling and “education gover-
nance” based on pluralistic participation, (b) the significance and value of
decentralizing the rights to operate schools in promoting the development of school
autonomy, and (c) the education governance model based on list-based management
(Table 3.3).

Table 3.3 Delegation of school autonomy as understood by different stakeholders

Education bureaus
Directors General | School
Item general staff principal
1 | Lack of a national-level unified standard for 89.9 82.7 73.6
authority delegation
2 | Lack of related legislation to enforce the 95.8 78.8 70.4
delegation
3 | Delegation was in accordance with the superiors” | 90.6 88.7 81.4
requirements
4 | Delegation was done in other areas in the region | 88.6 83.2 78.8
5 | Delegation was based on other regions’ practices | 80.8 88.6 66.3
6 | EADs refused to delegate 23.6 38.7 88.3
7 | EADs dared not delegate 34.7 85.2 77.8
8 | Reform was indispensable due to issues faced 77.6 68.5 87.6
during education development
9 | Demand for delegation by school principals was | 60.3 58.6 88.9
strong
10 | Delegation was to facilitate the real autonomous | 70.7 66.9 98.3
development of schools
11 | Principals lacked the awareness, ability, and 70.6 86.6 25.8
responsibility for school autonomy
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The response “delegation of school autonomy was based on superiors’ require-
ments” from the interviewees implied that the subordinates feel they have to follow
the directions from their superiors, as well as their helplessness when faced with the
requirement to undertake reform. This sense of helplessness was also manifested in
the lack of relevant legal basis for simplification of approval procedures and decen-
tralization of powers within the country’s educational legal system. Since there was
no unified standard for the delegation of authority, including the actual powers to be
delegated and the extent of delegation, the local EADs inevitably veered toward
over-cautiousness. There was also concern because the governance system and
mechanism involving multiagency participation that is needed after decentralization
have yet to be perfected. In some localities, the leaders in education did not have
confidence in schools being able and responsible to operate autonomously and,
thus, dared not delegate or take action. Intriguingly, there was a contrast between
school principals and education bureau staff (the directors general and middle-level
cadres) in their respective understanding of “EADs refused to delegate” and “EADs
dared not delegate.” As a result, some regions chose to adopt a wait-and-see attitude
and “borrowed” the practices of other regions when undertaking reform measures.
Consequently, the reform toward simplifying approval procedures and decentraliz-
ing powers ended up almost formalistic or the list of rights being largely similar in
its format and contents. In addition, list-based management existed in name but not
in practice, making it difficult to achieve true school autonomy.

3.3.2.2 Intergovernmental Relations Affected the Education Governance
Reform Process

Intergovernmental relations refer to the vertical and horizontal relationships within
the government, as well as between the governments of different regions. For the
same region, it mainly involves horizontal intergovernmental relations between
internal departments of the same level. Intergovernmental relations also refer to the
relationships of power allocation and interest distribution between different govern-
ments (Xie 2000). The EADs are the main departments responsible for education
development in each region. However, there are many other government depart-
ments responsible for managing education affairs, including the development and
reform committees and other departments in charge of organizing, staffing®, human
resource, and finance.

The findings by American scholar Deil S. Wright indicate that during the actual
operating process of government affairs, intergovernmental relationships have the
characteristics of being “interpersonal” and “policy-based” (Wright 1982). The lat-
ter characteristic is in play when the powers and responsibilities of individual
departments are clearly defined; on the contrary, when such boundaries are not

3 Staffing departments are departments which are responsible for the regulations of staff quotas and
corresponding positions and salaries.
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clear, the interpersonal relationship will be in play. Xigui Li, principal of the Beijing
No. 11 School and former director general of the Shandong Weifang Education
Bureau, believed that schools do not have the decision-making powers over items
for which authority had been delegated. The EADs do not have much say either.
Most of the powers lie within the government departments that oversee human
resource, finance, and development and reform, such that the EADs have no powers
left to delegate. “The teachers wanted by the school for its operations have to be
recruited by the human resource department, teachers’ salaries have to be issued by
the finance department, and even evaluation of teachers’ professional titles have to
be managed by the supervising department. The schools have become the outsiders”
(Yu and Yi 2013).

We found that most of the factors affecting schools’ autonomous operations,
which included the appointment (employment) of school leaders, teachers’ quota
and their appointment, teachers’ promotion in professional and technical positions,
use of school funds, and teachers’ performance-related pay system, were closely
related to the departments in charge of organizing, staffing, human resource, and
finance. Among the local EAD leaders and staff interviewed who are responsible for
actual education and administrative affairs, 66.8% and 85.7%, respectively, believed
that communication between the EADs and the aforementioned functional depart-
ments was not effective and it was not uncommon for them to pass the buck. This
was due to various factors including the departments’ nature of work and the scope
of rights and responsibilities. For example, many school-based curricula involving
activities and practice has been introduced in line with continuous curriculum and
teaching reforms. However, calculations of the teachers’ quota are still based on the
traditional teacher—student ratio, which became a constraint. Many local directors
general of education bureaus lamented during the survey that “many important edu-
cational resources supposedly provided to the EDAs did not really happen”
(Table 3.4). As a result, 45% of the elementary and middle school principals and
teachers in our survey had doubts over the government’s real efforts to decentralize
education authority.

Other than departments directly in charge of education administration and opera-
tion (such as the education bureau, supervisory office, and teaching and research
office), many other government departments and their subordinate units are also
responsible for inspecting and supervising elementary and middle schools as part of
their operational functions. These include the General Office, Cultural and Ethical
Progress Commission Office, and the departments in charge of human resource,
finance, urban construction, transportation, health care, epidemic prevention, food
safety, environmental protection, greening, public security, fire safety, and compre-
hensive law enforcement. These management activities cause substantial interfer-
ences to schools’ daily teaching and education activities (Fig. 3.2).
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Table 3.4 Barriers of school autonomy

Education Bureaus
Directors General | School

Item general staff principal
1 | Administrative tendency when appointing 78.8 67.4 92.6

(employing) school leaders
2 | Staff quota fails to take into consideration the 95.2 78.8 86.4

school’s reform and developmental needs
3| Schools cannot recruit teachers independently 78.5 75.4 90.4
4 | Quantitative tendency in teacher’s promotion 66.7 68.2 82.6
5 | Management of education funds is not conducive to | 23.6 58.7 88.3

the school’s development
6 | Performance-related pay is not effective at motivating | 68.8 42.8 89.5

teachers to have better performance
7 | Many important educational resources supposedly 70.6 86.6 67.8

provided by the EDAs are not in their real control
8 | Over-interference in schools by the relevant 82.1 74.8 91.3

government departments
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Fig. 3.2 Regular inspections on schools conducted by various government departments
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3.3.2.3 Schools’ High Expectations for School Autonomy

Some regions and schools still have an erroneous understanding of school gover-
nance or imprecise comprehension of the concept. They mostly understood school
autonomy from the aspects of wanting and having authority but ignored the aspects
of using and limiting authority, as well as the accountability of running schools
autonomously. We found in the study that there was a need to further cultivate the
awareness of and ability in managing school autonomy and democratic participa-
tion (Fig. 3.3). A minority of principals have been accustomed to the traditional
model of management by the government and felt that the pressure and responsibil-
ity of running schools would increase after decentralization and with school auton-
omy. This shows that similar to the promotion of modernizing the school governance
system, it is equally urgent to promote the schools’ capacity at modernized gover-
nance and to enhance principals’ imitativeness of school autonomy and their
leadership.

In terms of the authority associated with school autonomy, school principals
indicated high expectations that they wanted to be granted the powers to do the fol-
lowing: (a) the selection and appointment of vice principals, department heads, and
teachers; (b) the construction of the organizations within the school; (c) use of
funds; (d) development of curriculum materials; (e) teaching reform and innovation;
(f) teachers’ evaluation, salary, and incentives; and (g) student recruitment and man-
agement (the compulsory education sector had lower expectations for recruitment
rights, which might be related to the policy of neighborhood admission for compul-
sory education). Their expectations were particularly high for the independent
establishment of internal organizations, selection and recruitment of department
heads and teachers, and use of school funds. Comparing compulsory education
schools and general high schools, the latter was found to have higher expectations
for school autonomy.

3.3.2.4 Tendency of Homogenization in School Charters

During the reform experiment, the various localities actively promoted the estab-
lishment of school charters in accordance with the MOE’s requirement for “the
formation of an overall structure by 2015 in which all schools have their respective
charters” (MOE 2012). This task seemed to have been completed. However, after
detailed observation of the process by which schools in various localities drafted
their charters, it was evident that shortcuts were taken in many places to comply
with the MOE’s requirement before the deadline. Specifically, “charter templates™
were issued by the EADs to all levels and types of schools, and the latter simply had
to fill in the blanks. Consequently, many of the “school charter” documents col-
lected by this study appeared similar and formatted. For the majority of the schools,
the chapter structure and content descriptions of their charters were highly alike and
even completely the same. The purposes, visions, and values of the school are sel-
dom individualized. There were also the inevitable phenomena of noncompliance
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with the charters during actual school operations and charters being too difficult to
comply with.

Objectively, the process of charter establishment by Chinese schools was differ-
ent from the normal process of having a charter drawn up before the school was
founded. Given that the process was done in reverse, the taking of shortcuts to have
the charters prepared was understandable. However, from the perspective of the
schools’ long-term operations, the charters need to be further improved. In fact, as
school reform continued, some regions and schools gained a deeper understanding
of the important role of the charter in school governance. Realizing that their origi-
nal charters were prepared in haste, they used the “one school, one charter” require-
ment as the foundation to create version 2.0 of their school charters. The new
charters are based on ESOE separation and then used as the legal basis for school
reform and development.

3.3.2.5 Optimization Needed for Schools’ Internal Governance Structures

The survey found that there was no consistent cognition and understanding regard-
ing “schools’ internal governance structure” (Fig. 3.4). Most of them focused on
three aspects: the construction of the school’s organization, schools’ institutional
system, and the distribution and balance of powers. The specific items included
school management system, school management institutions, school organizational

Others
9%

Regulations on schools’
decision-making powers and
supervisory rights

11%

Schools management
system
23%

Constraints on the
principals’ powers
15%

Schools management
institutions
14%

Schools mechanism for
allocation of powers
9%

Schools organizational
structure
21%

LTS

Fig. 3.4 Different understandings of schools’ “internal governance structure as a juridical
person”
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structure, mechanism for allocating school powers, constraints on the principals’
powers, and regulations on schools’ decision-making powers and supervisory rights.

At the implementation level, most schools emphasized the traditional organiza-
tional structures including the Academic Affairs Office, Moral Education Office
(Student Affairs Office), and General Affairs Office. They also attached importance
to the organizational establishment of and participation mechanism for the School
Council, Teachers’ Representatives Assembly (TRA), and Parent Association (PA).
In reality, for most schools, the decision-making powers lie in the party-government
office and party-government joint meeting, both of which are formed by the party-
government leaders and middle-level officials in schools. The principals are the
main decision-maker.

The schools of almost all principals and teachers surveyed by this study hold
annual conferences with the respective TRAs, which play a decisive role in matters
closely related to the teachers such as their welfare and pay. This role of the TRAs
has also been widely recognized. However, 45% of the teachers surveyed remained
doubtful over the TRASs’ role in decision-making for major school affairs. Although
52% of the teachers believed that communication with parents should be strength-
ened, they did not think highly of the role of the parents’ committees in school
governance. In short, schools’ existing internal governance structures are still not
suited to meet the needs for school governance. There is a need to further clarify the
respective rights and responsibilities of the related organizations and systems, as
well as their relationships.

3.3.2.6 Improvements Needed for Schools’ Supervisory and Evaluation
Mechanisms

An important approach of the school supervisory mechanism is to make the school
affairs known to the public. This survey found that currently, the main contents
being disclosed by elementary and middle schools included educational goals, bud-
geting and use of education funds, school fees, development planning, curriculum
and teaching reform, admission policies and recruitment work, allocation of educa-
tional resources, education and teaching quality, major construction projects and the
related tender/bidding, teachers’ appraisal and evaluation, and welfare distribution
for teachers. However, discrepancies were found between the school affairs dis-
closed by compulsory education schools and those by high schools (Fig. 3.5).
During the interviews, 38% of the teachers commented that publishing school
affairs did not have the expected supervisory effect. In recent years, there had been
an increase in the awareness and actual level of publishing school affairs among
Chinese elementary and middle schools. Nevertheless, some school leaders still did
not have a clear understanding of the topic. They emphasized publishing the results
rather than the process of education, being open internally but not externally, being
public during the time of inspections by higher-level departments but not at other
times, and publishing information as mandated by the government but avoiding the
release of information on major issues related to school reform and development.
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Fig. 3.5 Public information published by compulsory schools versus high schools

For some school, the information made public was scattered, while others were
merely going through the motion. These findings unveiled the selectivity and for-
malism in the publishing of school affairs.

Of the teachers interviewed, 78% felt that schools’ self-evaluation mechanisms
were still lacking. Respectively, 85.7% of the EAD leaders and 69.3% of the school
principals interviewed expressed the willingness to hand over some professional
services and evaluation tasks to third-party social organizations for implementation.
Approximately 30% of the respondents indicated that there was a strong demand for
such services. Of the directors general of education bureaus interviewed, 87.7%
reported that they mostly relied on the results of supervision and evaluation made
by the departments for monitoring and supervising education quality.

Although 90% of the principals interviewed preferred to introduce third-party
professional organizations for evaluating the quality of school education and the
overall level of school operations, the fact remains that social organizations in China
are not fully developed in terms of quantity and level of professionalism. Existing
professional organizations lack quality, management experiences, and the capabili-
ties to be entrusted by the government and schools and cannot meet the needs of
education reform. Therefore, the respondents were generally concerned about the
evaluation abilities of existing social organizations. In many places, the participa-
tion of social organizations in the education evaluation mechanism was still mostly
through direct authorization by the EADs. The mechanism for social organizations
to participate in educational services and evaluations through open competition
needs to be improved.
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3.4 Building and Improving the Governance Mechanism
for School Autonomy

Regarding the future development of China’s education reform, it was noted that the
education governance mechanism based on cooperation among the government,
schools, and society is still under ongoing construction and improvement.
Correspondingly, the model for school autonomy under this education governance
framework also needs to go through ongoing construction and improvement. For
school autonomy to be authentic, it cannot deviate from the public purpose of edu-
cation. The latter is in turn largely related to the moral leadership of the school
principals (Keddie 2016). However, the success of education reform or lack thereof
cannot be tied to the moral self-discipline of specific individuals. A complete set of
institutional systems to guarantee the success are needed instead. Assuming that
schools truly have the authority for autonomous operations, the obvious crux of the
issue is how that authority is being used. To this end, it is necessary to establish and
refine systematic mechanisms for the long-term governance of autonomous schools
from various aspects, including school charter, institutional system, organizational
structure, operating mechanism, evaluation, and assurance.

3.4.1 Establishing and Refining Pluralistic Governance
Mechanisms Based on the School Charters to Ensure
the Effective Use of Schools’ Authority and Promote
Schools’ Autonomous Development

With the establishment and refinement of the education governance system, the
government and the EADs have been gradually delegating to schools the authority
to operate autonomously. The focus is how schools use this authority to run autono-
mously in accordance with the law. School charters should be used as the basis to
optimize school’s internal governance structure, increase capabilities at autono-
mous operations, and modernize their capacities at school governance. With
autonomous decision-making and management, schools will ultimately achieve the
goal of autonomous development.

3.4.1.1 Establishing Institutional Systems Based on the School Charters

The school charter is undoubtedly the legal basis for establishing a modern school
system and promoting schools’ sound and sustainable development. To establish
and refine the school governance mechanism based on the school charter, the first
step should be to ensure that the charter itself reflects the value of pluralistic partici-
pation in governance, which requires schools to seek improvement by examining
the nature of their charters based on the concepts of modernizing the education
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governance system, undertaking ESOE separation, operating autonomously in
accordance with the law, and pluralistic participation. The text of a school’s charter
should be drafted, revised, and improved in accordance with its own situation and
characteristics, with the aims of highlighting its educational philosophy, goals, and
unique features. When that is done, the charter should be used to lead the school
toward improving the institutional system for the school’s autonomous manage-
ment, rationalizing and improving its rules and regulations, and formulating or
revising its various systems for democratic management, job responsibilities, and
general management (Wan 2016).

The democratic management system mainly comprises the School Council sys-
tem, TRA system, the Students’ Representatives Assembly system, Parent
Association system, Democratic Life Meeting system, teachers’ evaluation system,
and information publishing system. The job responsibilities system involves the
roles and responsibilities, appraisal and evaluation, and salary systems of various
personnel, including the school teachers, administrators, and teaching assistants.
The general management system includes the administrative management system,
education and teaching management system, student management system, school
resources management system, school safety management system, and system for
external cooperation and exchange. The organizational and procedural rules of the
various internal institutions, as well as the management processes and operating
procedures, must be established and refined to form a sound, standardized, and uni-
fied institutional system. This will ensure schools’ autonomous operations.

3.4.1.2 Optimizing Schools’ Internal Governance Structures Based
on the School Charters

Objectively, the concept of school governance based on pluralistic participation
requires that the EADs delegate autonomy to schools and, at the same time, improve
the accountability system for principals of general elementary and middle schools;
encourage and guide principals to transfer authority to teachers, students, parents,
and the society; promote the setting up of a governance mechanism with pluralistic
participation; improve the various systems, including the School Board, the School
Council, TRA, Parent Association, and Community Education Committee; and
gradually establish a school governance mechanism that involves teachers, parents,
students, community representatives, and experts.

Based on sound scientific and democratic decision-making procedures, major
affairs and decisions of the schools should routinely involve public participation,
expert argumentation, risk assessment, review of legality, and collective inquiry. For
items where discussion and approval by the School Council, TRA, and/or Parent
Association are mandatory based on stipulated requirements, corresponding meetings
should be organized and held for comments and suggestions before decisions are
made by the principal’s office. To this end, schools should explore forming the school
councils comprising teachers, parents, community members, professionals, and stu-
dent representatives, which will promote scientific and democratic decision-making.
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Table 3.5 Schools’ internal governance structure

Organization School | School Academic Parent Supervisory
item Board® | Council |TRA | Committee Association | Board
School charter o [ ] [ ]

School’s [ ) [ )
development plans

incentive plans

[ J o
Teachers’ salary and | @ ()
Major curriculum [ ] ()
and teaching reform
projects

School’s finances

School’s annual work
plans

School’s annual work | @
reports

School’s day-to-day
management

School’s annual )
development reports

aRefers only to schools that have a School Board/Supervisory Board; @: Indicates correlation

Establishing a review mechanism for major decision-making, important con-
tracts, and legality of documents will ensure that schools are run in accordance with
the law. For the decision-making process, an authority matrix comprising different
entities and departments should be set up, which will ensure that the roles played by
the TRA, Parent Association, Student Association, and relevant community depart-
ments in school governance are effective and that the participation by all stakehold-
ers in school governance is increased. Through the responsibility list, the rights,
duties, and responsibilities of the various entities in different management affairs
and matters will also be clarified. The setting up of autonomous organizations by
teachers and students should be encouraged, which could be in different forms
including appointing students as assistants to the principal, students and teachers
acting as principals on duty for a week, and establishing teachers’ or academic com-
mittees. It will promote autonomy of both the students and teachers (Table 3.5).

3.4.2 Establishing and Refining Supervision, Evaluation,
and Accountability Systems for School Affairs
with Pluralistic Participation to Strengthen Interim
and Ex Post Supervision in Schools’ Autonomous
Operations in Compliance with the Law

During the process of autonomous operation in compliance with the law, schools
voluntarily take the initiative to disclose the major events in the school operation to
the public and accept the oversight from them. For the purpose of self-evaluation,
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schools must also accept supervision from and evaluation by the government and
professional organizations in the society. If any regulations are violated, or there is
a lack of discipline during the schools’ operations, the offending party must be
made accountable according to the laws and regulations.

3.4.2.1 Establishing and Refining Systems for Social Reporting
and Publishing School Affairs

In terms of the social significance of school governance, it is objectively necessary
to establish and refine the systems for social reporting and publishing school affairs
for the modernization of the education governance system. The real situation of
schools’ improvement, educational qualities, and school operation should be known
to the public in a timely manner. Transparency in school governance and the con-
ducting of education and teaching affairs should be improved so that the govern-
ment, general public, parents, and other educational stakeholders have the proper
basis and evidence to know, understand, supervise, and evaluate the capacity and
quality of schools’ operations. Therefore, during the process of autonomous opera-
tions in accordance with the law, schools are obliged to report to the public about
their courses of action and the corresponding outcomes (Wang 2007).

In response to the aforementioned phenomena, the MOE issued in 2010 Opinions
on Promoting Information Transparency in Elementary and Secondary Schools
(MOE 2010), which systematically stipulated the contents, formats, and procedures
for the publishing of school affairs. In terms of actual practice, Hong Kong began
promoting the implementation of a social reporting system for schools in the 1990s
(Pang 2006; Zhao 1998). Schools use social reports to disclose the relevant educa-
tional activities and performance indicators, so that the public and parents can
supervise and evaluate schools on an informed basis. Hong Kong’s related experi-
ences on this practice provide us with meaningful implications.

For the future reform and development, schools should further explore the mech-
anisms and procedures for information transparency and social reporting. This is to
be done concurrently with the strict implementation of the state’s requirements to
publish education-related information. When schools publish procedural and timely
information on their development process at the right time, as well as regularly
publish periodic and annual reports on that process, society can better understand
schools’ developmental tracks, experiences, and achievements. In the Internet and
big data era, schools should actively explore the digital mechanism of publishing
education-related information and take into account both online and offline scenar-
ios, so that the public who is concerned about education can obtain the relevant
information.
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3.4.2.2 Establishing and Refining Pluralistic Evaluation Systems
for Schools’ Development

A powerful way to ensure autonomous operations of schools in accordance with the
law is to supervise and evaluate their operational processes and their quality of edu-
cation and teaching. This involves the gradual process of eliminating the use of a
single administrative evaluation system for entities and a single academic (examina-
tion) score as the evaluation criterion. Hence, there should be the establishment and
refinement of a pluralistic evaluation system based on schools’ self-evaluation. The
system should be guided by education supervision and evaluation and should strive
to actively introduce professional evaluations done by social organizations.

The fundamental purpose of setting up evaluation mechanisms for schools’
autonomous development is to stimulate their internal drive for self-monitoring and
self-development. Therefore, it is necessary to move away from the past focus of
improving the conditions for schools’ operations and, instead, shift to developing
schools’ qualities. The development model must also evolve from being driven by
external motivations to an autonomous development model with an internal impetus
for growth. Schools’ self-evaluation should be a continuous process of supervising
and monitoring school education affairs that is mainly undertaken by the manage-
ment team but with the engagement and participation of teachers, staff, students,
parents, expert consultants, and other stakeholders.

From the practice of Scotland, we got the implication that schools’ self-evaluation
must focus on two questions: (a) how good are we now (the main strengths and
developmental needs of teachers’ work are to be distinguished from their impacts
on students)?; (b) how good can we possibly be (Grek et al. 2010)? To develop a
school evaluation indicator system, we should take the school’s development plans
as the starting point, the scientific and effective implementation of that plan as the
foundation, and the degree to which the school’s development goals has been
achieved as the focus. This system highlights the leading role of schools during
autonomous operations in accordance with the law and is a new evaluation mecha-
nism combining schools’ self-evaluation with external evaluation, schools’ inde-
pendent development, and pluralistic supervision and guidance. Self-evaluation and
external evaluations use the schools’ plans as the guide; teacher development as the
foundation; student development as the core; teaching, learning, and education cul-
ture as the vehicle; organizational management as the guarantee; and planning and
management, teacher development, education culture, teaching and learning, and
student development as the foci.

Although the important role of education inspection in a pluralistic evaluation
system cannot be denied when it pertains to a structure with ESOE separation, it
should be noted that the functions and roles of education inspection in evaluation
have undergone fundamental changes. The main task of inspection evaluation
reform is to establish and refine an education inspection system that integrates the
three aspects of inspection on administration, inspection on schools, and education
monitoring. Evaluation by inspection is an important approach to strengthen the
management of basic education and to promote the balanced and coordinated
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development of basic education. With the functions of feedback, facilitation, identi-
fication, guidance, and supervision, the inspection process ensures that the govern-
ment and EADs have a timely grasp of educational developments within the region
and can ascertain that policies and regulations are being implemented. This leads to
the timely discovery of problems, provision of feedback, and making of recommen-
dations, thereby leading to the improvement of outcomes. Hence, it is necessary to
strengthen the independence of education inspection on the one hand and properly
handle the division of authority and responsibilities between the inspection depart-
ments and government departments on the other hand. Education inspection, as a
part of evaluation, has an inherent and close relationship with the government and
EADs and plays an important role of providing professional support and policy
guidance in the process of the development of education standards by the govern-
ment. Nevertheless, the professionalism of education inspection must be elevated.
During the education quality monitoring process that is being extensively carried
out, educational evidences and experience based on regional big data should be
continuously accumulated so as to build a regional education evaluation database,
which will effectively improve the scientific nature of education evaluation, as well
as ensure inter-regional and inter-school educational equality.

Given that social organizations can perform various functions including partici-
pation in management, joint decision-making, professional support, check and bal-
ance on powers, and performance evaluation, the participation of social organizations
in education should not be limited to the role of evaluation. It is important to actively
cultivate social organizations and attract social forces to participate in the running
of schools. When social organizations participate in the evaluation of school affairs,
they assume the evaluative and supervisory roles and realize the check and balance
of power. Social organizations can evaluate the quality of schools’ education and
teaching, schools’ image, ethnics and professionalism of teachers, and even the
principal’s performance. Hence, they perform a supervisory role over schools’ oper-
ational conducts and the executive abilities of schools’ management teams. In this
view, the role of third-party evaluation of education should be actively promoted,
because it is critical for promoting and ensuring schools’ independent development.

During the reform experiments, some regions have been aware of the importance
for the government and schools to purchase professional support, monitoring, and
evaluation services from social organizations (third-party organizations). For exam-
ple, Shandong issued standards for third-party evaluation of education, while
Shenzhen set up policies for the purchase of education services for the city’s public
elementary and secondary schools (Education Department of Shandong Province
2016; Office of Shenzhen People’s Government 2016). An objective assessment of
existing third-party organizations for education evaluation in China reveals the exis-
tence of issues including insufficient organizations, undesirable qualifications, and
inadequate mechanisms for participation and evaluation. Substantial effort should
be put into the cultivation of professional institutions (organizations) for education
evaluation to help them advance their professional qualifications in terms of the
technology, methods, and tools employed, as well as their capabilities to undertake
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large-scale education evaluation and consulting services being transferred from the
government.

In addition, the entry mechanism for social organizations to participate in evalu-
ation should be further improved, as does the government’s mechanism for purchas-
ing professional services on education evaluation. When third-party organizations
for education evaluation have a good mechanism for the independent implementa-
tion of evaluation and publishing of the corresponding results, they will be able to
effectively perform the function of “public reviews” in comprehensive or special-
ized evaluations on items including the level of satisfaction with regional or school
education, the professional development of teachers, curriculum leadership, and
schools’ overall quality of operation.

3.4.2.3 Establishing and Refining Accountability Systems for School
Governance

The key to managing schools in accordance with the law is to implement strict law
enforcement and strengthen schools’ accountability on a legal basis. Accountability
in education is a reward and punishment mechanism in which the educators’ goal is
to cultivate high-quality students, their personal responsibility is to fulfill their edu-
cational commitments to the public, their need is to pursue efficiency, and, ulti-
mately, there must be accountability.

The Outline of the National Plan for Medium- and Long-term Education Reform
and Development (2010-2020), promulgated by China in 2010, stipulated the
requirement for “improving the accountability mechanism for education” (CCCPC
and the State Council 2010). The establishment and refinement of an accountability
system for school education have become an indispensable component of schools’
autonomy in accordance with the law. Based on the results of a pluralistic evaluation
of a school’s development, comparisons are made with national or local education
standards such as the Management Standards for Compulsory Education Schools
(MOE 2014), school charters, and progress attained relative to schools’ phased
development plans, with an aim to identify gaps and deficiencies in its development
process, followed by the seeking of accountability for any major mistake or defi-
ciency identified. In addition, the evaluation results are linked to the school’s perfor-
mance appraisal. For this process, we can draw implications from the United States’
laws for chartered schools and their experience with the related accountability
clauses, including the subject(s), methods, circumstances, and procedures for
accountability (The Center for Education Reform 2015).* After accountability has

*The relevant laws for chartered schools in the United States stipulate that various accountability
methods can be used depending on the academic achievements of the students, serious violation of
laws applicable to chartered schools, numerous actions that violate the charter, and serious and
intentional actions that violate the civil service law as adjudicated by the chartered school licensor.
The methods include cancellation or nonrenewal of charter, probation of charter qualification, and
issue of warning certificates.
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been addressed, the focus should be the corresponding improvement and develop-
ment of the school, together with the establishment and refinement of scientific and
standardized methods, procedures, and forms of accountability. When a scientific
and rational accountability system has been formed, the school’s sound develop-
ment will be ensured and facilitated.

3.4.3 Establishing and Refining Schools’ Legal Counsel
and Remedy Systems to Support and Protect Their Rights
to Autonomous Operations in Accordance with the Law

During the process of schools’” autonomous operations in accordance with the law,
all stakeholders including school leaders, teachers, and students will inevitably
encounter various situations and obstacles. It is important to provide schools and the
related personnel with the necessary legal support in terms of legal advice, counsel,
and remedy. These are important protections for schools to maintain their rights to
autonomous operations in accordance with the law, as well as the relevant individu-
als’ rights.

3.4.3.1 Establishing and Refining Schools’ Legal Counsel Systems

The Outline for Promoting the Law-based School Governance in an All-around Way
mandated that elementary and secondary schools “should designate a specialist(s)
to be responsible for the school’s legal affairs and comprehensively promote the
school’s operations in accordance with the law. Schools with the resources may
employ professional institutions or individuals as legal counsels to assist them in the
handling of legal affairs” (MOE 2012). In the context of running schools in accor-
dance with the law, the actual purpose for a school to hire legal counsels is to protect
the legitimate rights and interests of the school itself, the teachers, students, and
parents and to help schools avoid or mitigate legal risks through the legal counsels’
provision of timely and professional advisory services.

The services of legal counsels include participating in activities of the school’s
arbitration committee; providing consultation to resolve the school’s internal dis-
putes; maintaining the school’s overall legal rights (for teachers, staff, and students);
representing the school in activities related to litigation, arbitration, and reconsid-
eration; participating in legal argumentation when the school makes decisions;
assisting the school to standardize the various rules and regulations; participating in
the drafting and reviewing of contracts and agreements for the school’s involvement
in foreign-related activities and providing legal advices; assisting schools to con-
duct regular or ad hoc educational sessions on the rules of the laws and training on
campus safety for faculty and students; and raising awareness of and ability to use
the rules of the laws.
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Depending on their respective situations, elementary and secondary schools can
adopt different models to set up their own legal counsel system. One approach is
that the EADs purchase the services and hire lawyers to serve as legal counsels and
provide legal advice to all schools in the district under the EADs’ jurisdiction.
Another approach is for the schools to independently purchase services from law
firms with the mutual support of the EADs and judicial departments. Schools will
evaluate the law firms’ services, and those that fail will be struck off the list of firms
eligible for consideration by schools in the district. The third approach is for schools
to independently appoint legal counsels or set up a specialized legal advisory body.
This is suitable for schools with rich legal resources (such as schools affiliated with
colleges and that can take advantage of the latter’s professional legal resources) and
schools whose scale of operation is large and that have high demands for legal ser-
vices. During the process of establishing a legal counsel system, elementary and
secondary schools can also set up their own legal counsel systems to standardize,
supervise, and evaluate the work of the school’s legal counsels.

3.4.3.2 Establishing and Refining Schools’ Legal Remedy Systems

When the rights of a private party have been violated, it can seek legal remedy for
the violated rights through legal procedures and means (Liang 2006). There are
three main types of legal remedies in the field of education. The first type is legal
remedies through arbitration and mediation, with legal remedy mainly implemented
by the education system’s internal institutions or nongovernmental organizations.
The second type is legal remedies with administrative methods, which include
administrative appeals, administrative reconsiderations, and administrative com-
pensations. The third type is litigation: as long as the legal rights of a private party
have been violated and the matter is under the jurisdiction of civil, criminal, or
administrative litigation laws, it can obtain legal remedy through litigation.

It is necessary for schools to establish a legal remedy system to deal with the
various internal disputes, including those between teachers and students, among
students, and between parents and teachers (the schools). The first step is to form a
mediation (arbitration) committee for internal disputes at the school or regional
levels. The committee can include the school administrators, EADs, teachers, and
representatives of other stakeholders and should emphasize the role of teachers,
staff, students, parents, and professional legal personnel (legal counsels) in the
mediation organization to negotiate and deal with school disputes. Next is establish-
ing and refining the education appeal system. Unlike the education law which has
provisions on students’ scope for litigation, the appeal system is an internal remedy
system with no restrictions in scope. If teachers or students do not agree with the
results of a particular issue handled by the school, they can file an appeal to the EAD
that oversees the school. This will force the EAD to conduct a supervisory review of
the school’s work, thereby achieving the effect of self-rectification within the school
and the education system. Both are part of the education system’s internal supervi-
sory and corrective mechanism. If the problem cannot be resolved through these
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internal channels, a party’s legitimate rights and interests can still be protected
through legal proceedings.

3.5 Conclusion

This study examined the issue of designing systems to promote and ensure schools’
autonomous operations in compliance with the law from the schools’ perspective.
School autonomy is an integral component in the modernization of regional and
national education governance systems. Schools are the main entities of education
governance, and the keys to school autonomy are the development of a scientific and
comprehensive school charter and the setting up of a pluralistic governance mecha-
nism based on that charter. Having a social reporting system and publishing school
affairs improve the transparency of school governance, while a pluralistic system to
evaluate school development enables schools to combine the results of self-evalua-
tion with those of administrative and social evaluations, thereby correctly identify-
ing the problems affecting school development and achieving continuous
improvement and development. An accountability system for school education is
both a restriction and protection of schools’ operating rights. A complete school
legal counsel system provides professional legal support for school autonomy, while
a school legal remedy system provides legal remedy for the school and teachers,
students, and other relevant personnel. These systems ensure that schools use their
rights rationally and that these rights are effectively limited in accordance with the
law. Overall, the ecology for school education will be optimized, leading to improve-
ments in the quality of school operations and the quality of education.
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Chapter 4

Teacher Education Policies in China Since
the Mid-1990s

Check for
updates

Congman Rao

Since the mid-1990s, teacher education in China has entered a new period of trans-
formation, mirroring larger rapid societal development. Although quality improve-
ment has been the theme of teacher education development in China since the
mid-1990s, this period of more than 20 years can still be divided into three periods:
the phase of system restructuring (from the mid-1990s to 2005), the phase of capac-
ity building (from 2005 to 2016), and the phase of revitalization (since 2017). This
chapter reviews the changes to the background, goals, content, and impacts in
teacher education policies since the 1990s and then discusses its future development.

4.1 System Restructuring

4.1.1 Policy Background
4.1.1.1 The Full Range of Social Transformation
Social transformation during the period from the mid-1990s to 2005 shaped teacher

education reform and development in China. There are three kinds of social trans-
formation impacting teacher education in their own way.
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Transformation from a Planned Economy to a Market Economy

In the early 1990s, the Communist Party of China (CPC) proposed that the estab-
lishment of a socialist market economy should be the goal and direction for China’s
economic system reform. With the transformation of the economic system, the
closed teacher education system that was suitable for the old, planned economic
system increasingly showed its inadaptability. Social transformation accelerated the
collapse of the old teacher education system; it also provided the impetus for the
initiation and development of a new teacher education system.

Transformation from an Agricultural Society to an Industrial and Information
Society

China has been experiencing a transformation from an agricultural society to an
industrial society on the one hand, as well as the transformation from an industrial
society to an information society at the same time. To meet the demands of an infor-
mation, knowledge, and network-based society, the 16th National Congress of CPC
in 2002 clearly set a target to construct a learning society, which brought up new
requirements for teachers and teacher education. Standards of teacher quality and
teacher education that were set in the early 1990s were clearly unable to meet
this demand.

Transformation from a Rural and Poor Society to an Urban and Affluent
Society

After the Reform and Opening-up of China, rapid economic growth resulted in an
abrupt rise in the income and living standard of residents. The increase in national
income and improvement in living standard meant, for example, that citizens could
budget more for their children’s education and that their demand for education
would also increase. In addition, people’s expectations of the quality of education
became higher, and they became more demanding about schools and teachers.
Given the crucial role of teachers in improving quality of education, reforming
teacher education and improving teacher quality became a top priority of the educa-
tion reform.

4.1.1.2 Quality-Oriented Basic Education Reform

China proposed and started to implement quality-oriented education in 1990s. To
fully implement quality-oriented education, China began comprehensive, in-depth,
and enduring curriculum reform. In June of 1999, the CPC Central Committee and
the State Council of China issued Decisions on Deepening Educational Reform and
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Promoting Quality-Oriented Education in an All-Round Way, which clearly defined
the guidelines and fundamental strategies for the comprehensive promotion of
quality-oriented education in China. This policy set the direction for constructing
the Chinese education system in the twenty-first century (CPCCC and SC 1999). In
2001, the promulgation of the Outline for Basic Education Curriculum Reform by
the Ministry of Education (MOE) started a new round of basic education curriculum
reform in China (DTEMOE 2009: 219-223).

The basic education reform that moved from examination-oriented to quality-
oriented education called for role-changing of school teachers to be designers of a
student-friendly learning environment, organizers and facilitators, reflective and
collaborative researchers, curriculum developers, and classroom managers, as well
as disseminators of knowledge, guides, supervisors, and evaluators. Accordingly,
teacher education needed to be changed to meet the new requirements, too. Thus,
teacher education reform was focused on how to establish a new teacher education
system that would be compatible with the transformation of quality-oriented
education.

4.1.1.3 Moving Toward a Balanced Relationship Between Supply
and Demand of School Teachers

China long suffered from a teacher shortage from 1949 to the 1990s. However, since
the late 1990s, the relationship between the supply and demand of teachers has
changed, mainly due to factors such as the national birth-control policy, expansion
of higher education, and improvement of teachers’ economic and social status. As a
result, the teacher shortage was eased since the beginning of the twenty-first cen-
tury, and the number of teachers in primary and junior high schools decreased grad-
ually (Rao 2007).

4.1.2 Objective, Content, and Effect of the Policies

As a result of growing educational needs, the teacher education policies in China
during the period from the mid-1990s to 2005 introduced teaching professionaliza-
tion as a guiding concept, aimed to improve teacher quality and restructure the
teacher education system.

4.1.2.1 Structural Reform of the Preservice Teacher Preparation System
The structural reform of teacher preparation included horizontal restructuring to

open up teacher preparation system and vertical restructuring to upgrade all teacher
preparation to college level (Rao 2007).
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Opening-Up of Teacher Preparation System: Horizontal Restructuring

In China, teacher preparation from 1950 to the early 1990s was confined in a closed
and exclusive system, in which specialized normal schools, colleges, and universi-
ties were the only legitimate institutions to prepare teachers. The mission of those
institutions at that time was exclusively focused on teacher preparation. However,
since the 1990s, many normal colleges and universities began to set up non-teacher
education specialties or programs, striving to become comprehensive higher educa-
tion institutions. According to incomplete statistics on the specialties in normal col-
leges and universities, by the end of 1990s, non-teacher education programs made
up 50% of all specialties in most national normal universities (Rao 2013: 275). In
addition to this establishment of non-teacher education programs, the wave of amal-
gamation of higher education institutions (HEIs) since the early 1990s has also had
a major impact on the existing normal education system. From 1990 to July of 2005,
a total of 115 higher normal colleges were merged with other HEIs or renamed as
comprehensive colleges and universities. By July of 2005, the number of normal
colleges and universities decreased from 290 to 153 (Yu 2010: 94-97).

The goal of Chinese teacher education reform policies since the 1990s was set to
build a diversified and open teacher education system. The Teachers Laws of the
Peoples’ Republic of China, issued in 1993, specified graduates from non-normal
colleges and universities are eligible to teach in primary and secondary schools or
vocational schools. This broke the traditional monopoly of the normal universities
and started a diversified and open teacher education system.

In 2001, Decisions on Reform and Development of Basic Education by the State
Council (2001) and the 10th 5-year Plan for the Construction of the Teaching Force
of Primary and Secondary Schools by the MOE (2001) were launched and proposed
further improvements to the opening-up of teacher education system to include
comprehensive universities and normal colleges and universities as providers of
teacher education. These abovementioned policies and regulations established the
direction toward diversification and openness of teacher education system at the
national policy level (DTEMOE Ed. 2009). According to the Department of Teacher
Education of the MOE, by 2005, the number of non-normal colleges and universi-
ties providing teacher education at the undergraduate level reached 324, with gradu-
ates of teacher education accounting for 40% of all graduates of teacher education
(DTEMOE 2006). Non-normal colleges and universities had become an important
provider in Chinese teacher education.

Upgrading All Teacher Education to the Higher Education Level: Vertical
Restructuring

In China, preservice teacher preparation was undertaken in three-level institutions
with differentiated missions after 1949. Four-year normal universities and colleges
prepare teachers working in senior high schools and vocational schools, graduates
from 2- to 3-year junior normal colleges work in junior high schools, and secondary
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normal schools prepare teachers in primary schools and kindergartens. Since the end
of the twentieth century, along with the implementation of the policies and measures
to upgrade teachers’ degrees, the teacher preparation system itself moved gradually
into a process of upgrading. Decisions on Reform and Development of Basic
Education stated clearly that “teacher education restructuring should be upgraded to
realize the transition gradually from [a] three-level teacher preparation system to [a]
two-level teacher preparation system” (DTEMOE. Ed 2009). The /0th 5-year Plan
for Construction of the Teaching Force of Primary and Secondary Schools of 2001
asserted that “the restructuring of the layouts, levels, and types of normal schools,
colleges, and universities should be upgraded to actualize the reasonable integration
of normal schools, colleges, and universities ... making the level of teacher educa-
tion institutions transit timely from ‘three levels’ to ‘two levels’” (ibid., pp. 251-257).
The National Working Conference on Teacher Education held in 2002 clearly advo-
cated that the three-level teacher education system, consisting of junior college,
undergraduate, and graduate levels (referred to as “a new three-level”), should be
enacted gradually to fully upgrade school teachers’ educational credentials.

The reform to upgrade all teacher education to the higher education level made
some progress. According to the national education statistics, China’s 4-year normal
colleges and universities increased from 87 to 96 from 1999 to 2005; junior normal
colleges decreased from 140 to 58 (including 17 newly built ones), and secondary
normal schools decreased from 815 to 228 (MOE 2010).

The upgrading of all teacher education to the higher education level laid a foun-
dation for the quality improvement of teacher education. However, merely upgrad-
ing teacher education to that level was not enough to ensure the improvement of
teacher education quality. When this upgrade took place, carrying out correspond-
ing design reform that is based on the requirements of professional education has
proven indispensable. It is therefore worth exploring the extent of the notion of
professional education was integrated organically into the process of upgrading
teacher education in China during this phase.

4.1.2.2 Construction of a Lifelong Learning System for Teachers

Teachers are expected to be lifelong learners and to lead a lifelong learning (Guan
2004). Based on such an understanding, it was regarded as an important goal for teacher
education reform and development in China to construct a lifelong learning system for
teachers. The concept of lifelong education focuses on the reorganization and restruc-
turing of the entire education system based on vertical and horizontal integration; these
are essential to the reorganization of the teacher education system in China.

Continuum: Vertical Integration

Vertical integration refers to establishing a coherent and integrated lifelong teacher
education institution, which replaces the separated but functionally undifferentiated
preservice, induction, and in-service education institutions. The preservice and in-
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service teacher education systems in China were historically separated into two
independent fields. Preservice teacher education was implemented in general nor-
mal education institutions, while in-service education was mainly undertaken in
adult education institutions such as teacher training schools and institutes of educa-
tion. These two kinds of institutions carried out their own duties separately. In the
1990s, the shortcomings and deficiencies of the separated system emerged in the
following aspects. First, there were no communication or interchange between pre-
service and in-service education institutions, resulting in the issue of discontinued
and unpractical teaching content. Second, in-service training institutions failed to
deliver satisfactory training when compared with preservice training institutions.
Third, there was a waste of educational resources due to duplicated allocation
between preservice and in-service education institutions (Zhao 2000).

To solve these problems, as early as 1993, Shanghai began to integrate teacher
education when the Shanghai Institute of Education and Shanghai Second Institute
of Education were merged into East China Normal University to form the College
of Continuing Education. Such reform of integrating teacher education institu-
tions received support from the MOE and spread nationwide, particularly in the
beginning of the twenty-first century. Normal universities and colleges designated
professional colleges or departments for in-service training of school teachers.
There were 265 provincial and district institutes of education in 1990. With the
merger of HEIs, most of these were merged into normal education institutions and
other HEIs, with only 64 provincial and district institutes remaining in 2005
(MOE 2010).

The reform of teacher education integration in China during this phase was in
rapid development and yielded a good effect on institutional integration. However,
this was not the ultimate goal because the highest priority has been the functional
integration of preservice and in-service teacher education. To ensure the effective
integration of teacher education, it is necessary to establish a role differentiation
structure informed by lifelong learning theory that scopes what should be done and
what can be achieved during the preservice and in-service phases (Zhang and Rao
2002). The goal of substantial integration of teacher education cannot be achieved
without a clear structure of role differentiation among various teacher education
institutions. On the contrary, the in-service training of teachers runs the risk of being
belittled in general HEISs, especially in research universities.

Networking: Horizontal Integration

Horizontal integration refers to utilizing Internet to establish a lifelong learning
system for teacher development by connecting the existing various opportunities
and resources and overcoming geographical constraints. At the turn of the
twenty-first century, based on information technology, a designated national teacher
education network was built to provide distance teacher education. One salient
example of such integration is the Program of the National Union of Teacher
Education Networks launched by the MOE in 2003. This system integrated preser-
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vice and in-service education as well as the systems of teacher education institu-
tions, satellite television, radio networks, and the Internet. It enabled selected
high-quality teacher education resources to be co-constructed and widely shared
across the country (DTEMOE Ed. 2009: 612-616). The networking of teacher edu-
cation created favorable conditions for building a lifelong learning system where
teachers can learn anytime, anywhere. However, the mechanisms for role differen-
tiation and institutional collaboration among the main bodies in the network have
not been fully established.

4.2 Capacity Building
4.2.1 Policy Background

4.2.1.1 The National Strategy for Constructing an Innovative Country
and Building a Harmonious Society

Not long after entering the new century, China took independent innovation and the
construction of an innovative country as one of the major strategic decisions to build
a prosperous society in all respects. The National Conference of Science and
Technology, held in 2006, issued the Guidelines of the National Program for the
Medium- and Long-Term Scientific and Technological Development (2006—2020)
(State Council 2010), which proposed a developmental strategy of independent
innovation and the construction of an innovative country. To build an innovative
country of a large pool of innovative talents, teacher quality matters. Therefore, how
to cultivate high-quality teachers to meet the needs of building an innovative coun-
try became a prioritized issue in teacher education.

Almost at the same time, the Fourth Plenary Session of the 16th CPC Central
Committee set forth a historic task of building a harmonious socialist society for the
first time in 2004. In 2006, the Sixth Plenary Session of the 16th CPC Central
Committee issued the Decisions on Major Issues on Building the Harmonious
Socialist Society. In such a new context, the previously held and tested principle of
“giving priority to efficiency with due consideration to equity,” was challenged and
gave way to equity principle. It was widely believed since then that social equity
and justice featured a harmonious society and should become a core value for pub-
lic policy.

Dual Tasks of Improving Education Quality and Promoting Educational Equity

Entering the new century, it has become a major contradiction in the field of
Chinese education that limited high-quality educational resources cannot satisfy
the increasing demands of the public for the high-quality education. China is fac-
ing two important practical problems in education development: first, how to con-
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tinuously improve education quality while moderately enlarging its scale and,
second, how to allocate limited high-quality educational resources scientifically
and rationally during the long-term process of education quality improvement.
Consequently, two important tasks for the development of Chinese education were
set to improve education quality and promote educational equity (Zhong 2010).
The Guidelines of the National Program for Medium- and Long-Term Educational
Reform and Development (2010-2020) (hereinafter referred to as Program
Guidelines), issued in 2010, proposed to favorably allocate public resources to the
poor and rural regions so as to narrow the gap between rural and urban education.
Thus, the teacher education policy was reoriented and prioritized toward ensuring
sufficient and quality teachers in the underdeveloped areas during this phase.

Structural Surplus of School Teachers and Moving Toward Enhanced
Professionality

The relationship between supply and demand of school teachers has significantly
influenced the reform and development of teacher education. After 2005, teacher
oversupply appeared. For example, in 2008, there were 765,000 teacher education
program graduates (including 303,000 undergraduates, 243,000 junior college grad-
uates, and 219,000 secondary normal school graduates) and 171,000 graduates from
non-teacher education programs who got teacher certificates through the teacher
certification examination. This adds up to a total of 936,000 teacher candidates.
However, new teachers recruited that year were 250,000, accounting for only 26.7%
of the total graduates (Zhong 2010).

Paradoxically, such oversupply implies a structural shortage of certain subject
teachers and high-quality teachers. The structural shortage of school teachers is
mainly reflected in three areas: a shortage of high school teachers in the context of
the rapid development of high school education; a shortage of teachers of some
subjects, such as foreign language, music, physical education, and art; and a short-
age of teachers in the west, rural, and minority areas due to unbalanced economic
development. The sharp quality contradiction indicates that teachers’ overall quality
and professionality have failed to meet the needs of educational development and
that there is an urgent need of improvement (Zhong 2010).

4.2.1.2 Objectives, Contents, and Effects of the Policies

Since about 2005, due to the aforementioned background, China’s teacher educa-
tion policy shifted its focus from system restructuring to capacity building, aiming
at the quality improvement of teacher education and education equity. The capacity
building was guided by teaching professionalization, including optimization of
teacher resource allocation and rural teacher enhancement.
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Setting Standards: Construction of a Quality Assurance System for Teacher
Education

Standards are the foundation of quality management and the basis for quality con-
trol as well. In 2004, the MOE began to develop standards of teacher education and
promulgated Teacher Education Curriculum Standards (trial) in 2011 (MOE 2011),
which shapes teacher education institutions in curriculum design, teaching materi-
als development, delivery, and evaluation. Accreditation Standards for Teacher
Education Programs (trial) were promulgated in 2014, which guides accreditation
and quality evaluation of teacher education programs.

Improving Practice: Promoting Practice-Oriented Teacher Education

The integration of theory and practice is essential to teacher education as profes-
sional education. However, during the reform process since the 1990s, teaching
practice of student teachers has been undermined by decreasing interests of schools
to accept student teachers for their teaching practice, financial shortage for teaching
practice, and insufficient opportunities for student teaching practice. Moreover, suf-
ficient guidance and mentoring for student teachers in the field was lacking at that
time (Zhou 1997; Ren et al. 1998).

In 2007, the MOE issued Opinions on Vigorously Promoting Student Teachers’
Teaching Practice by Volunteer Teaching, which for the first time put forward in a
policy that “normal universities and colleges should organize the seniors of teacher
education programs to practice teaching in primary and secondary schools for no less
than one semester according to local circumstances’ and suggested “volunteer teach-
ing” as “an important mechanism to promote the reform of teaching practice in
teacher education” (MOE 2007). However, in the implementation, although the teach-
ing practice opportunities for student teachers have been guaranteed through “volun-
teer teaching,” the quality of guidance for the students’ teaching practice cannot be
guaranteed in most cases, which strongly affects the quality of teaching practice.

Opinions on Strengthening the Construction of the Teaching Force, issued by the
State Council in 2012, and Opinions on Implementing Excellent Teacher Preparation
Programs, issued by the Ministry of Education in 2014, reemphasized teaching
practice of no less than one semester and proposed “to establish teacher education
partnership between HEIs, local governments, and schools” and “Dual Mentoring
System” in teaching practice.

As MOE stated in the Teacher Education Curriculum Standards (trial), “practice-
oriented” was one of the three basic ideas of teacher education curriculum stan-
dards. What the policies intended to strengthen was not only teaching practice but
also practice-oriented teacher education reform. Unfortunately, as MOE stated in
Opinions on Strengthening Teaching Practice of Teacher Students in 2016, although
the Ministry of Education continued to require HEISs to strengthen teaching practice
and to implement practice-oriented teacher preparation, its effectiveness has not yet
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been fully demonstrated, with teaching practice still being a weak link in teacher
preparation (MOE 2016). To further promote practice-oriented teacher education,
MOE issued Opinions on Strengthening Teaching Practice of Teacher Students,
drawing a comprehensive design for the teaching practice of teacher students from
aspects of objective, content, form, guidance, assessment, base, fund, etc.

4.2.1.3 Degree Upgrade: Expanding Graduate-Level Teacher Education

It is an international trend to vigorously develop postgraduate-level teacher educa-
tion (Sato 2015: 10; Nasukawa and Watanabe 2014: 57-146; Xu 2008). After
upgrading all teacher education to the higher education level, China began to
increasingly develop postgraduate teacher education. As early as in 1996, China
commenced its pilot reform in postgraduate teacher education under the framework
of professional degree education (i.e., the Master of Education degree). The MOE
issued Opinions on How to Carry out the Work of Cultivating Full-Time Professional
Degree Postgraduate Students on March 19, 2009, and decided then to expand the
scale of recruitment of new graduates as full-time professional degree students
(MOE 2009). According to this document, the Master of Education programs (here-
inafter referred to as “MEd. programs”) began to shift from recruiting only in-
service school teachers and educational administrators to recruiting both new
graduates and in-service educational staff. The programs also shifted from only
offering part-time education to offering both part-time and full-time education
(MOE 2009). Therefore, MEd. programs developed at a rapid pace. Before 2007,
there were 49 HEIs offering MEd. programs, and the number increased to 142 by
the end of 2016. The enrollment number of part-time MEd. programs, that was less
than 200 students in 1997, increased to 11,000 per year in 2005-2009 and was at
8000-10,000 per year in 2010-2014. The enrollment numbers for full-time pro-
grams were 3896 students in 2009, 8092 in 2012, and 14,537 in 2016 (Secretariat of
National Council of Professional Degrees for Education 2016).

Full-time MEd. programs in China were initiated within the background of the
state’s strategic plan with a purpose of developing professional degree education as
well as enhancing degree levels of teacher education. However, there are following
issues undermining the quality of the MEd. programs: (1) time conflicts of in-
service teachers as part-time students and (2) the shortage of teacher educators in
HEIs, especially in the field of subject teaching (Zhou 2015).

4.2.1.4 Improving the System: Reforming the Teacher Certification
System

The teacher certification system, as an occupational access system of the teaching
profession, is a systemic guarantee of the open teacher preparation system. China’s
teacher certification system was gradually established after the Law of Teachers was
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promulgated in 1993, stipulating the state implements teacher certification system.
The State Council issued The Regulations of Teacher Certification in 1995, and then
the Ministry of Education promulgated the Measures for Implementation of
Regulations of Teacher Certification in 2000. In 2001, the teacher certification sys-
tem entered the full implementation stage. However, with its actual implementation,
there emerged problems such as a low threshold requirement for education back-
ground, a nonstandard examination system, and a lifelong wvalid teacher
qualification.

The Program Guidelines issued in 2010 proposed building a system includ-
ing national standards, provincial examinations, and county recruitment for the
entry and management of teacher certificates (The State Council 2010), as well
as a regular teacher certificate registration system. Later, the MOE started a
pilot reform of teacher certification examinations and regular registration in
2011 in Zhejiang and Hubei provinces and extended to 15 provinces in 2014
(MOE 2014a, b, c). In the pilot program, there were three changes, i.e., (1) any
candidate regardless of their previous educational background should sit for
teacher certification written examination; (2) graduates from the teacher educa-
tion institutions are not exempted from such examination; and (3) regular cer-
tificate registration system is mandated to all every 5 years, including the current
in-service teachers.

The effect of the pilot reform of teacher certification system showed that by
tightening entry standards to the teaching profession, and introducing teacher
certificate registration, the pool of quality teachers was enlarged, and the exist-
ing teachers were revitalized (Liu and Zhang 2014; Liu and Zhu 2015;
Chen 2018).

However, some challenges emerged along the reform. For example, the validity
of the examination was questioned if it alone was sufficient to judge candidates’
professional competencies as teachers, and whether this practice was in line with
the spirit of teaching professionalization (Liu and Zhang 2014; Liu and Zhu 2015;
Chen 2018). In addition, other concerns emerged about whether the requirement of
teacher certificate registration every 5-year was appropriate and whether it caused
interference in the daily teaching and professional development of teachers (Liu and
Zhang 2014; Liu and Zhu 2015; Chen 2018).

4.2.1.5 Alleviating Poverty Through Education: Strengthening
the Construction of the Rural Teaching Force

Building a rural teaching force has long been an extremely difficult task and is the
weak point in the construction of the teaching force. Teacher education is regarded
as an important approach to promote educational equity. Therefore, three policy
measures were adopted to strengthen the construction of the rural teaching force
and their teacher education.
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Creation and Implementation of the Free Teacher Education Policy

In 2007, with a purpose of encouraging and attracting excellent college graduates to
become lifelong educators in especially underdeveloped areas like the Midwest or
rural areas, the Central government created and financially supported free teacher
education (FTE) programs in the six national normal universities. According to sta-
tistics, 52,000 FTE students graduated from six national normal universities in
2012-2016, and 96.5% of the graduates went to work in schools abiding by the
contracts and 90.3% went to the Midwest (Huang 2017). Later, in response to the
emerging problems during the FTE policy implementation, the MOE adjusted the
coverage and responsible institutions, including more local normal universities to
carry out the training. By 2017, FTE policy was implemented at local normal uni-
versities in 28 provinces, producing about 41,000 FTE graduates every year to teach
in rural schools (Huang 2017).

Implementation of Designated MEd. Scheme for Rural Teachers

The MOE launched the Rural MEd. Scheme in 2004, selecting some excellent
graduates each year from several HEIs as candidates of the Rural MEd. Scheme.
Those candidates were required to have 3-year teaching experiences in underde-
veloped areas and rural schools. The study mode of the program was part-time
online learning for the first 3 years and then in the 4th year full-time on-campus
learning in the universities where the candidates were graduated. By 2014, the
Rural MEd. Scheme attracted a total of 8881 undergraduates to teach in rural
schools in underdeveloped areas, which to some extent eased the shortage of
teacher leaders known as “backbone teachers” in rural schools. However, it also
met with problems in student recruitment, arranging employment, raising funds,
quality assurance, and higher turnover rates after graduation (Zhou et al. 2008;
Yang 2011).

Implementation of “National Training Programs” for Teachers and Principals.
The “National Training Programs for teachers and principals” launched by the
Central government in 2010 and 2014 aimed to enhance the overall quality of
school teachers, especially those in rural areas. By 2013, the government invested
4.25 billion Yuan to train 4.93 million in-service teachers, of whom 4.73 million
were rural school teachers (MOE 2014c). In 2014, the government invested 2.15
billion Yuan to training all rural school teachers of compulsory education in the
Midwest (MOE 2014c). The primary objective of the National Training Programs
for principals is to train a group of leaders who carried out quality-oriented educa-
tion and promote the reform and development of basic education in rural areas,
especially in the remote and underdeveloped areas. The implementation of the
National Training Programs improved the professionality of school teachers,
especially those in rural areas in the Midwest (Li and Yang 2018; Wang 2017).
However, there still existed the problems associated with the effectiveness of the
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training, such as an unreasonable arrangement of the training time, lack of rele-
vance of training content, and relatively simplified training modes (Wang
2017, 2018).

4.3 Revitalization

The year of 2017 marked a new stage to revitalize teacher education in China,
because the MOE mentioned this on various important occasions and began to plan
and design policy measures addressing this goal.

On August 25, 2017, the MOE convened a “National Working Conference on
Revitalizing Teacher Education and Constructing the Teaching Force” in Changchun
and highlighted the issue of revitalizing teacher education. On September 6, 2017,
Huang Wei, Deputy Director of the Department of Teachers’ Affairs, MOE, made a
speech entitled “Revitalizing Teacher Education for Education Modernization™ at
the “Forum on Teacher Development of China—Celebrating the 33rd Teacher’s
Day” that was held by the Central Committee of China Association for Promoting
Democracy. This event stressed once again the necessity of creating a new situation
for teacher education revitalization.

In addition, the reports or speeches by the leading officials from the MOE on
these two occasions demonstrated that to strengthen and promote quality teacher
education, the MOE, at present and for some time to come, will act in accordance
with the Chinese Communist Party Central Committee’s overall plan for compre-
hensively promoting the reform and construction of the teaching force in the new
era through The Action Plan for Teacher Education Revitalization. The MOE will
also act on the following objectives for quality enhancement of teacher education:
(1) to highlight teacher professional ethics educations, (2) to address equity through
preservice and in-service teacher education, (3) to vigorously promote supply-side
structural reform of teacher education, and (4) to build a high-level teacher educa-
tion system (MOE 2017a; Huang 2017).

As an important measure to construct a high-level teacher education system, the
MOE issued Measures for the Implementation of Teacher Education Program
Accreditation in General Higher Education Institutions (Interim) (hereinafter
referred to as Accreditation Measures) in October, 2017 (MOE 2017b). The
Accreditation Measures, which are based on the basic ideas of “‘student-centeredness,
output-orientation and continuous improvement,” creates a three-level monitoring
and accreditation system for teacher education programs. In accordance with its
work arrangement, the MOE decided to start the accreditation of teacher education
programs from 2018.

According to The Key Points for the Work of the Department of Teachers Affairs
in 2018 (DTAMOE 2018), the Opinions on Deepening the Reform of the Teaching
Force Construction in the New Era in an All-Round Way (hereinafter referred to as
Opinions on the Teaching Force) (CPCCC and SC 2018) will be promulgated in
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2018 to deepen the reform of the existing teaching force, and the Action Plan for
Teacher Education Revitalization is to be promulgated and carried out to promote
teacher education revitalization. These two documents will provide an overall vision
and blueprint for the teacher education revitalization in China at present and for the
time to come.

On January 20, 2018, the CPC Central Committee and the State Council jointly
issued Opinions on the Teaching Force. Based on the understanding of the extreme
significance of work concerned with teachers’ affairs, the Opinions on the Teaching
Force focuses on the objectives and tasks for the next 5 years and envisions long-
term development through 2035. It also provides overall arrangements for deepen-
ing the reform of the existing teaching force through comprehensively strengthening
the construction of teachers’ ethics and virtue, enhancing the status of teacher edu-
cation, deepening the comprehensive reform of teacher management, continually
improving the status and treatment of teachers, and strengthening the Party’s leader-
ship over work related to teacher affairs.

The Opinions on the Teaching Force attaches great importance to the improve-
ment of the teachers’ status and treatment, noting that to achieve educational devel-
opment it is essential to enhance teacher quality and steadily improve teachers’
status and treatment simultaneously. To improve teachers’ political, social, and pro-
fessional status, the Opinions on the Teaching Force presents specific measures such
as “[improvement of] the long-term linkage mechanism of school teachers’ sala-
ries” and proposes that “the actual income levels of local civil servants will be taken
into the overall consideration when approving the total amount of school teacher’s
performance salary”.

In addition to these measures to improve the status of school teachers, Opinions
on the Teaching Force also presents other objectives such as “to support normal col-
leges and universities more, and to encourage well-established, qualified high-level
comprehensive universities with willingness to provide teacher education pro-
grams” and “to upgrade teacher education to a higher level and promote supply-side
structural reform of teacher preparation so as to improve the supply of quality teach-
ers resources”(CPCCC and SC 2018).These requirements demonstrate the objective
of making teacher education stronger by vigorously supporting teacher education
and improving its status.

The Action Plan for Teacher Education Revitalization (2018-2022) has been
promulgated in March, 2018. The purpose of this plan is mainly to carry out the
basic objectives of Opinions on the Teaching Force: to design concrete measures to
vigorously support teacher education, to improve the status of teacher education,
and to enhance the quality of teacher education (MOE 2018).

The teacher education policies introduced since 2017 demonstrate that the
Chinese government has shown not only a conscientious awareness of revitalizing
teacher education but has also grasped the key to the teacher education revitaliza-
tion; this shows us the dawn of future teacher education revitalization in China.
Nevertheless, only time will demonstrate whether teacher education can be revital-
ized because this reform is still at the early stage, and what we witness now is still
only the intention of policies rather than their implementation.
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Chapter 5

The Idea of the University and Its
Specters: On the Ghostly Return
of the “Excluded”

Daniel S. Friedrich

In his influential essay, The University Without Condition, Jacques Derrida (2002)
states that: “The university demands and ought to be granted in principle, besides
what is called academic freedom, an unconditional freedom to question and to
assert, or even, going still further, the right to say publicly all that is required by
research, knowledge and thought concerning the truth” (p. 202). Derrida continues,
“The university should thus also be the place in which nothing is beyond question,
not even the current and determined figure of democracy, not even the traditional
idea of critique, meaning theoretical critique, and not even the authority of the
‘question’ form, of thinking as ‘questioning’” (p. 205). While “the university with-
out condition does not, in fact, exist...” (p. 204), Derrida’s essay expands on the
idea that this is the mission of the new Humanities in the University to come.

For the purposes of this chapter, I will not delve into Derrida’s work on the new
Humanities, but will instead use Derrida’s own tools, and those of others involved
in what Blanco and Peeren (2013) call “The Spectral Turn” to flip the Idea of the
University implied in The University Without Condition. Following Blanco and
Peeren, I mobilize the specter as a conceptual metaphor, an analytical tool that per-
forms theoretical work, that does theory. The goal will be to reconsider the ways in
which the exclusions embedded in the unconditional university specter its own proj-
ect. A different reading of the university’s project through a problematization of
exclusion/inclusion may hopefully lead to rethinking the mission of the university
to come.

In order to anchor the text, I will refer to the policies that framed the foundation
of a recent batch of public universities in Argentina. These institutions have the
particularity of having been created with the explicit purpose of including those
traditionally excluded from higher education, by being located in geographical
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areas with high poverty rates, providing high-quality free education, and rethinking
their academic offering to match the needs of the surrounding communities.

Throughout this chapter, I will argue that while these new universities have
upended the notion of higher education as a public good, and their effects on the
Argentine higher education landscape, the job market, and society as a whole will
most likely be significant and positive in the decades to come, the new institutions
are spectered by several ghosts,! highlighting the fact that every effort to differenti-
ate the new from the old re-inscribes the difficulty, and perhaps the impossibility, of
the new. As the excluded haunt a project of inclusion, they highlight the limitation
of policies that focus exclusively on presence.

The chapter begins with a brief description of Argentina’s higher education land-
scape, focusing especially on a relatively new batch of public universities that were
founded in the last 25 years. The lens then moves to one of those universities,
Universidad Nacional General Sarmiento, in order to examine three specters that
haunt it: the excluded, the model, and the land. The text concludes by exploring how
the consideration of that which is spectering both the general project of the European
university as we know it and the development of this specific university may affect
higher education policy that aims at inclusion.

5.1 A New Model of University in Argentina

In some ways, the higher education landscape in Argentina can be said to reflect
both local histories and idiosyncrasies, as well as some global trends and deep link-
ages to Western-European universities. For instance, while higher education enroll-
ment has been steadily growing, by 2010 (last census) only 6.4% of the population
over 20 years old had finished college. In a country in which there is a very strong
public (free) university system, this relatively low completion rate can be attributed
to a multiplicity of variables, but it begs the question of the relation between public
education understood as a right (i.e., free, for the most part without an entrance
examination, with the only formal prerequisite being a high school degree) and the
continuous exclusion of the vast majority of the population. Evidently, this is not
solely an education problem, especially given the enormous inequities present in the
country. However, the state has at different points in time attempted a multiplicity
of strategies to address inclusion in higher education.

One of these strategies has been the founding, in the last three decades, of 27 new
public universities: ten in the late 1980s and the first half of the 1990s and 17 in the
early to mid-2000s. To provide a brief background, at the beginning of the twentieth
century, there were only four national universities in the country: The National
University of Cérdoba (founded in 1613), the National University of Buenos Aires

'Throughout the text, I use “specter” and “ghost” as synonyms, even though their etymologies are
somewhat different.
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(the largest one in the country currently counting over 270,000 students, founded in
1821), the National University of El Litoral (1889), and the National University of
La Plata (1897). The next seven decades saw the foundation of seven more national
universities, followed by the establishment of 14 new universities in the 1970s under
the “Plan Taquini” (Rovelli 2009), which sought to alleviate the overcrowding in the
older institutions. Yet political, social, and demographic changes in Argentina made
these higher education institutions insufficient in relation to the demand, leading
President Carlos Menem’s administration (1989-1999) to found ten new public
institutions, six of which were located in the periphery of the City of Buenos Aires.
The focus of this chapter will be set precisely on those universities and their specters.

5.1.1 On the Spectered Foundations of the New

As mentioned above, the University of Buenos Aires (UBA) has traditionally been
the largest, most prominent higher education institution in the nation. While the
right to public, free education has been inscribed in the country’s constitution and
periodically reaffirmed through reforms, it was the university reform of 1918, which
started in Cérdoba yet quickly spread to the rest of the nation and beyond, which in
many ways democratized the institutional structure. The reform established the uni-
versity’s budgetary autonomy; the participation of students, faculty, and staff in
governance; the requirement to connect to the broader community through an
“extension” program; the teaching structure; and the mechanisms to hire and pro-
mote faculty through opposition examination. Since 1918, all national universities
have had to follow these same principles, under the expectation that participation,
fairness in hiring practices, independence, and links to broader purposes would
make access a natural outcome.

Continuing the centralizing movement initiated in the previous century, which
positioned the port city of Buenos Aires as the economic, political, and intellectual
hub of the country, the University of Buenos Aires became the cradle of the nation’s
intellectual elite. A highly prestigious institution, UBA, was modeled after modern
central European institutions, in terms of both curricular offerings and institutional
structure. The consolidation of the city of Buenos Aires went hand in hand with that
of its main public university, and as population grew, so did demands for access to
higher education. The university, which had been until the mid-1940s the exclusive
domain of the elites, was forced to respond to the demographic changes that indus-
trialization (under Juan Domingo Perén’s first administrations) was bringing about
(Gluz 2011). In some ways, after the reform of 1918, access was improved?;

2Unfortunately, the first available student census for UBA is 1958, showing an enrollment of
58,684. There is a slow yet steady increase until 1980, followed by an almost doubling in 1988.
Plotno (2009) suggests that this increase is due to the return to democracy after the last dictator-
ship, which brought back students and faculty who had fled the country. According to the last
census, from 2011, there were 277,373 students enrolled at UBA (http://www.uba.ar/institucional/
censos/Estudiantes201 1/estudiantes201 1.pdf).
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however, as indicated above, higher education remained and still remains a privilege
of the few.

The 1990s saw a turn in Argentina’s economic and political life. Carlos Menem’s
two consecutive administrations (1989-1999) reappropriated some of the last dicta-
torship’s economic approaches to privatization, coupled with a diminishing role for
state intervention—following the rulebook set by neoliberal economic thought—
leading to a boom in private education offerings at all levels. Higher secondary
education completion rates led to more demand for universities, colleges, and trade
schools, and the issue of inclusion was seen by most policymakers as better left to
the market forces.

Thus, it may have seemed as contradictory for Menem’s administration to pursue
the foundation of a significant batch of public universities, requiring a deeper exam-
ination of the apparently conflicting readings of this period. Of the ten universities
kickstarted during that decade, six were located in Buenos Aires’s periphery.
According to Chiroleu et al. (2016), “These foundations [were] an attempt at dimin-
ishing the weight of the University of Buenos Aires, then run by the radical party
[i.e., the opposition], and responding to the calls by leaders of the party ruling those
areas to gain a university in their territory” (p. 30). The idea that the founding of
public universities in the periphery of the city was an attempt to decenter the
University of Buenos Aires was embraced by the country’s intellectuals, most of
them critical to Menem and his administration and some with strong ties to UBA. By
providing students from the (mostly poorer) suburbs with higher education options
that would not involve long commutes, yet would be free even if of lower quality—
they argued—Menem’s administration was seeking to lower enrollment rates at
UBA to gather reasons to defund the institution. UBA had become a hotbed of
resistance to the neoliberal policies being proposed and carried out by Menem’s
party, and strikes, public demonstrations, and arguments in the media had become
daily occurrences. The foundation of new universities in “Menemist” territory was
seen, then, as a counterattack by the government.

These new universities, while criticized for the alleged intentions of President
Menem for founding them—intentions I will not scrutinize in this chapter, as that
line of inquiry falls outside my purview—were grounded on the tropes of innova-
tion and access, which where nonetheless appropriated differently in each specific
locale. The six new universities situated in the periphery of Buenos Aires, by being
located in areas in which (quality, public) universities had seemed unthinkable until
then, were forced to reconsider what they were there for, what innovation and access
meant for them, and what constituted an educated subject. Very quickly, these insti-
tutions began questioning both the alleged tension between quality and access that
served to anchor the critiques coming from the intellectual community in the city, as
well as the idea—touted by the political leaders that ceremoniously inaugurated
them—that an increase in opportunities would lead, linearly, to a more demo-
cratic system.
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For the purposes of the argument I will make further down, I will zoom in on one
specific case: Universidad Nacional General Sarmiento (UNGS). Founded in 1993,
UNGS is located in Los Polvorines, about an hour drive from the city of Buenos
Aires, and in what Barsky (2005) terms the “periurban”: the border between city
and countryside, between rural and urban, the “diffuse city.” In terms of the student
population, more than 90% of the students’ parents had never attended college, and
more than 70% had not finished high school (Martin 2013: 134—135). Expressing
the tensions between the different readings of the university’s foundational mission,
Roberto Domecq, UNGS’s first dean (1993—1998), stated that some people sought:
“A poor university for poor people. [But] our position was that if the population was
poor youth, even more reason to give them the best possible education” (Martin
2013: 24), thus going against the idea of short vocational careers directed to the job
market that seemed to undergird the legislation that established the institution.?

In terms of the structure of the new university, Domecq affirmed that: “The fact
that there had been no other universities in the area gave us great liberty to think
about the structure, meaning and goals of the university ... it was an invitation to
innovate” (Martin 2013: 25). The main innovation, according to the first three deans,
was the organization of the university around Centers that responded to themes or
problems, instead of traditional schools. The idea of a center invited more interdis-
ciplinary, team-based work, grounded on understanding deep issues instead of
granting skills. An example of such a center was the Center for Urban Ecology,
which emerged out of a concern for the quality of the soil and the water in an area
with an industrial past, abandoned factories, tendencies to flood, and a low quality
of life for its inhabitants.

A second distinctive feature of UNGS is its position toward issues of access in
relation to a population that had been underserved by the system. In the words of the
third dean, Silvio Feldman (2002-2010):

Learning to side with those coming from different generational and cultural experiences is
great learning. To think and act based on understanding the other’s complexity implies a
change in mentality that involves laborious learning and effort, it requires inquisitive think-
ing, since the transformation directed towards access to rights, to assume those rights, is a
complex process both for the one accessing them, as well as for the institution that opens up
a space for it to happen. This takes time, work, and the capacity to listen in an open, critical
and inquisitive manner, being able to be shaken out of one’s own certainties. (Martin 2013:
135)

Some concrete initiatives aimed toward the goal of not only improving access but
also embracing the right to education as an ongoing process included scholarships
covering transportation and bibliography (reminding the reader that there is no
tuition or fees at these universities), the publication of inexpensive reading guides,
the opening of a free early childhood center and a multiage playroom, and the estab-
lishment of a cultural center offering artistic and social activities for the community.

3The original text of the law founding this batch of public universities stated that they were to offer
“short career paths linked to the job market.” The intentions of the law were contested, and this
phrase was eliminated from the final version of the legislation.
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All these programs were part of what sought to distinguish universities like UNGS
from traditional universities that tended to serve the privileged sectors of the popu-
lation. As such, the new universities showcased their understanding of (higher) edu-
cation as a human right and a social, public good.

5.1.2 On the Specters of the Universal

In some ways, one could argue that the university as a human right is the university
without condition, and that the university cannot be without condition, unless it is a
human right. According to this reading, the university as an idea overflows the
alleged intentions of a specific institution’s concrete foundation (in this case, to
disperse the power of UBA and replace it with low-quality, local, low-level worker
training facilities). A combination of the intentions of the leadership team, a
historical-cultural idiosyncratic understanding of education as a right that is deeply
embedded in Argentine society at least since the reform of 1918 and that overwrote
Menem’s project, and a change in the direction of the government starting in 2003
that allocated much more funding to public institutions created the conditions for a
more inclusive university. This inclusivity was always already there in the idea of
the university, but a combination of policy and circumstance allowed it to flourish.

I do not mean to completely challenge that reading here. These new universities
did interrupt the normal flow by situating themselves where they were not supposed
to, by offering possibilities that were not supposed to be offered, and by being
inhabited by people who were not supposed to be there. In perhaps the most impor-
tant ways, due to how young these institutions are, the full impact of their establish-
ment and work will only be able to be assessed in the decades to come, as alumni
begin to make an impact in their communities. Therefore, this text is not to be read
as a critique of those universities, which I understand to be doing positive, important
work. What I do want to offer is a different, complimentary reading of some of the
logics underlying but also undermining these institutions.

When Martin (2013) interviews Domecq about the quality of graduates, given
that the former dean kept teaching there for a while, Domecq answers:

The work presented by students was very uneven. There were weaknesses. There has not
been good training on giving students tools to express themselves correctly, they had diffi-
culties with this. But they also had enormous will to work and be of use ... We needed to
overcome many obstacles: lack of experience with expression, methodological weaknesses,
bibliographical excess and difficulties “metabolizing” it, etc. On the other hand, there was
creativity, intuition, knowledge about reality (p. 45)

As he discussed some of the issues he faced, José Luis Coraggio, the second Dean
(1998-2002) at UNGS, acknowledged that fields of study such as urban ecology
“did not work because they did not reach the parents’ and students’ imaginaries.
They should have called it architecture. Whatever is different is not recognized as
alternative” (Martin 2013: 56). In this sense, one thing that surprised everyone
involved in UNGS is the area that, as of 2013, comprised 40% of the student body
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and the graduates: teacher education. When asked about how he made sense of this,
the third dean, Silvio Feldman, said: “Teaching is closer to the social world of stu-
dents ... Sometimes some of the degrees offered by the university were not suffi-
ciently integrated to and legitimated by the knowledge and experiences brought in
by students” (Martin 2013: 141).

What begin to emerge in these comments are the questions: Different from what?
Obstacles in relation to whom? The reading I will propose is an invitation to con-
sider what is spectering the idea of the university embedded in these efforts (and in
any efforts to reform what we have historically called “the university”), and how,
even the call for a university without condition, the notion of a “place in which noth-
ing is beyond question,” is spectered by its own limitations.

Blanco and Peeren (2013) discuss the specter as a conceptual metaphor, an ana-
lytical tool that performs theoretical work, that does theory. They consider Derrida’s
publication of Specters of Marx in 1993 as a catalyst for what they call the “Spectral
turn.” Openness to spectrality, for Derrida, implies a scholar “capable, beyond the
opposition between presence and nonpresence, actuality and inactuality, life and
nonlife, of thinking the possibility of the specter, the specter as possibility [...]
Derrida uses the figure of the ghost to pursue (without ever fully apprehending) that
which haunts like a ghost, and, by way of this haunting, demands justice, or at least
aresponse” (Blanco and Peeren 2013: 9). The mobilization of a spectralities lens to
think about policy, then, points toward a specific use of history that shies away from
only focusing on presence, on winners and losers, or on who gets to tell the story.
Policies, such as the creation of new models for universities to foster inclusion, are
not seen here as merely the execution of the conscious will of politicians and/or
populations. Instead, these policies and the narratives that legitimize them are
always already haunted by that which was not actualized, that which was at some
point desired yet unaccomplished, that which was left as a mere possibility. The
point is not, therefore, to determine who or what was silenced, but whom or what
cannot be kept entirely quiet.

5.1.3 The Excluded, the Model, and the Land

In looking at the foundation and workings of the new batch of universities, and
specifically UNGS, a consideration of some of the specific specters haunting it
might be useful in understanding its limits, as well as one possible way in which
inclusion and exclusion are not only deeply intertwined, not only that, but inclusion
and exclusion are not always the results of policy, but of unpredictable interruptions.
I will focus on three specters haunting UNGS.

The first specter is the ghost of those excluded from the university’s space, those
whose absence is a presence demanding a response. The potentiality of total inclu-
sion, of a university that actualizes the right to education for everyone, does some-
thing to the university and its workings. It urges the search for ways to fulfill that
potentiality, it moves resources and bodies, and it centers some strategies and
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marginalizes others. The necessary failing that it entails—the impossibility of
including everyone—haunts both the Idea of the University and the existence of this
specific university.

The very word University contains the universe it claims to encompass. While
that universe tends to be framed as the universe of knowledge (an unconditional
approach to knowledge, perhaps), it would not be hard to argue that said universe
can only be reached by the universal inclusion of knowers. This impossibility haunts
the idea of the university as experienced by any person attempting to construct a
syllabus, delimit fields of study, programs, and paths. There is always a choice to be
made in terms of what is included and excluded. But it is also more than that. The
specter of universality actively undoes the seeming tension between theory and
practice, between the demands of the labor market and the desires for something
else, by silently screaming at the university: WE ARE EVERYTHING! WE ARE
EVERYONE! The specter of total inclusion devours theory and practice, labor mar-
ket and liberal arts.

Going back to the specific case of UNGS, when dean Domecq discusses the
obstacles he sees in the students’ productions, opposing them to the strengths (“cre-
ativity, intuition, knowledge about reality”’) one can sense the ghosts of those not
creative or intuitive enough as they are seen as unable to even enter the conversa-
tion. Yet, they keep knocking on the gates of a university that has effectively inter-
rupted the normal flow by opening doors that had always been closed, even as those
doors are always already framed by walls.

The second specter is that of the model university, the one UNGS is trying to
distinguish itself from: The University of Buenos Aires (UBA). When dean Coraggio
explains the difficulties for new careers to enter the population’s imaginary, or when
dean Feldman expresses surprise while proposing reasons for why teacher educa-
tion became such a large part of the university, UBA’s spectral voice returns to state:
You are not like me. Your students are not like mine. Your standards are not like ours.
You are not a real university. Both the innovations instituted and the obstacles faced
by UNGS are always in relation to the absence of UBA in that space, given that the
very reason for UNGS’s existence is both territorial and demographic. UBA’s fail-
ure to fulfill its promise of universality is what opens the door for an institution such
as UNGS to attempt to include that which has been excluded. This implies that UBA
has already defined the terms of inclusion and exclusion, of failure and success.

The model UNGS is trying to propose—a university with deep connections to
the issues that concern the surrounding community; with creative engagements with
knowledge and scholarship to respond to the new population; programmed to sup-
port nontraditional students; and flexible enough to adapt to the emerging chal-
lenges—is inescapably tied to the European idea of the university, so much so, that
taking the new too far runs the risk of not being recognized (by students and the
community, by other institutions, and by itself) as a university. This presents us with
both a semantic and an institutional haunting. Semantically, the question becomes
how far can a concept stretch in search of the new without losing itself? In other
words, is the new ever possible? Institutionally, the fact that everyone involved in
the creation and development of the new university was educated in universities that
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followed the European model points to the limits in the imagination on the one hand
and to the ideal model being ever present as a point of comparison on the other.
Returning to Derrida’s mobilization of the specter, the European model, in this spe-
cific case embodied by UBA, haunts UNGS like a ghost, demanding a response:
After all 1 did for you, my child, how can you claim to be so different?

The third specter is that of the land the university is occupying: a currently
unproductive, contaminated, prod to flooding terrain with layers upon layers of his-
tory. The University is situated in the “Malvinas Argentinas” district [partido], cre-
ated in 1994 on part of what was previously called “General Sarmiento” district
(thus the name of the institution), established in 1889. Traditionally a rural territory,
General Sarmiento experienced rapid industrialization in the 1950s through the
early 1970s, growing its population ten-fold, from 46,000 in 1947 to half a million
in 1980. However, this growth did not take place evenly throughout the territory,
leading to what Alsina and Borello (2007) call “partial agglomeration” (p. 10), as
the land presents vast areas without any buildings. In fact, the area was populated
haphazardly, through the establishment beginning in the 1940s of slums [villas
miserias] that housed low-income populations that had migrated to the city from
more rural areas, and that generally lacked any infrastructure, such as running water,
drainage systems, or paved roads. While infrastructure has definitely improved—
especially since the 1990s—the area is still unequally developed. By 2004, 36% of
the roads were paved, drainage covered 3.98% of the area, drinking water was avail-
able in 4.67% of the territory (in terms of surface), and only 0.2% had available
waste drains (Alsina and Borello 2007). In 2000, Malvinas Argentinas had 290.691
inhabitants, with a density of 4.614 inhabitants per sq./km,* and UNGS was the only
university in the district.

The history of the urbanization of the area surrounding the city of Buenos Aires
is complex and widely surpasses the goals of this chapter, so these data points are a
mere framing of the juxtaposition between a modern set of buildings, including a
state of the art auditorium unlike any I had seen outside commercial theater, and the
splosh-splash of my boots as they sank deeper into the mud after a heavy rain. As if
the land itself were screaming for recognition, resisting and acting upon a university
set on disrupting its unproductivity. UNGS is not only haunted by the idea that the
university was not supposed to be there, but by the materiality of a vast territory
ruined—in terms of its agricultural potential—by the progress promised precisely
by the modern institution of higher education. The floods, the on-and-off stench, the
mud one carries into the buildings, or the sound of car wheels spitting sludge as they
try to gain traction function as constant reminders that one cannot merely pave over
history with books, screens, and cement, without expecting resistance—a demand
for a response—from the ground up.

The three specters highlighted here as haunting UNGS—the one of those
excluded from its project, the one of the model European university as represented
by UBA, and the one of the land it occupies—force the institution to pause and act

*www.malvinasargentinas.gov.ar.
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upon different aspects of its daily existence. A hesitation in its curricular offerings,
the implementation and backtracking on programs and policies, or the building and
reworking of old and new infrastructure are only some of the ways in which UNGS
tries to put these ghosts behind it, yet in that act, brings them back up, and confirms
the impossibility of ridding itself from the forces and materialities spectering it.

5.2 On Specters and Policy

The university without condition is haunted, and there is no exorcism that will be
able to remove the specters that call for it to do the impossible, while setting it up to
fail. Derrida’s invitation for the university to be the place where nothing is beyond
question is, in this sense, limited by a focus on the presence of those questions, by
the inclusion of everything that is perceived to be an interrogation. The Idea of the
University must pay attention to the affects and the effects of the ghosts that haunt
it: the specters of ways of being outside its universe, the shimmering materiality of
the land in which it is emplaced, and the absent bodies that interrupt its efforts to
include them by asking: but weren’t we part of you already?

In terms of policy, a consideration of that which is spectering the project of the
university has deep implications, once again both in terms of general planning and
in ways that are specific to this university. Generally speaking, Derrida’s defense of
the university without condition still stands as one of the strongest arguments in
favor of higher education as a site of possibility, with a political role that gives it an
exceptional role that no other institution or space possesses. Even if, as he states,
this university “does not, in fact, exist” (2002: 204), the horizon of unconditionality
with regard to freedom to assert anything related to truth still seems to this day to be
at the core of any solid liberal defense of the university. Yet, even this unconditional-
ity has its limits, since the universe of the university is never fully correspondent to
the universe of the possible. While policies that were created to defend the idea of
the unconditional university (think, for instance, of tenure in the United States) are
definitely necessary, especially in times of encroaching market rationality and
attacks on the “value” of liberal arts, these policies should not forget that which, by
design, they cannot consider. The specters of the knowledge, the knowers, and the
ways of knowing that are not seen as such by the model of the European university
haunt its universalist pretentions, and responding to them implies, on the one hand,
an attempt to push against the boundaries of an institution that is content with count-
ing what is present as the main marker of progress, and on the other, accepting that
no amount of policies ad practice will rid the university of its specters. Learning to
live with these ghosts may be the only respectful response to them, as uncomfort-
able as this may make us, the inhabitants of the university.

For Universidad Nacional General Sarmiento, learning to live with ghosts would
entail a series of tensions. The first one emerges from the very act of opening the
door to the excluded, and it comes with the realization that this act is an act of power
and necessarily redraws the line of exclusion instead of eliminating it. The creation
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of programs to address the needs of those traditionally excluded from higher educa-
tion, such as family care, writing centers, and specific stipends—as necessary as
they may be—constitute what Popkewitz (2008, 2009) terms “double gestures,” in
that they simultaneously include and exclude. By demarcating the population they
are targeting, these efforts draw a new line, with other subjects being left out of the
count. As mentioned above, the specters of those excluded never fully leaves though,
given the promise of universality embedded in the Idea of the University and in the
project of a particular university designed to include. Listening and responding to
these ghosts (as opposed to operating under the fantasy of their complete elimina-
tion) implies coming to terms with the power relations inherent in the ability to
redraw those lines, failing, and yet not missing the horizon of inclusion.

The second tension relates to the question of how to create something new
when the specter of the old is always already embedded in the creative act.
Listening to this ghost implies resisting the urge to justify action by differentiating
that which is called new. Instead, the new could be understood as the search for a
different framing for the university, which for now does not include a vocabulary
or a reference point and, thus, requires contingency to be constitutive of its project.
We are trying this for now since, under these specific conditions, it may bear posi-
tive results, yet neither drawing from past experiences nor opposing them can
guarantee results.

The third tension, responding to the third specter, is the one experienced between
the desire to bring about progress as embodied in the educated subject as a product
of the modern university and the materiality of a terrain that serves as evidence of
the potential for ecological destruction of those same subjects coming from those
same universities. The attempt to ignore the specters of the land has led to propos-
als to make “urban ecology” an interdisciplinary field of study that could eventu-
ally heal the environment and leave the past behind. Without dismissing this effort,
it has become clear that the ghosts of unbridled industrialization continue not only
to demand to be heard but they are felt as well. The university cannot but get liter-
ally dirty. Responding to these specters may imply learning to live with mud,
incorporating the toxicity of the water into a curriculum that understands it as
inherently related to the modernity that founds it. The ecological catastrophe left
behind by rapid urbanization would be seen then not as a symptom to be cured but
as a reminding companion of the structural conditions that make the university
possible.

Evidently, these three tensions do not point to policy recommendations in the
traditional sense, in that they are not easily applicable and their outcomes measur-
able. Instead, they propose the spectered university as an unsolvable problem, as an
institution in need to learn the boundaries of its search for universal inclusion. These
boundaries are not to be understood as paralyzing or accepting of an unjust status
quo. Instead, they need to serve as a provocation: when considering the ghosts of the
university as part of its constitutive project, the notion of inclusion itself shifts, and
the question of inclusion/exclusion cannot be seen as a binary anymore. We are
provoked by these specters to think of policies that accept the impossibility of doing
one without the other and of exorcizing the ghosts of our own desires.
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Chapter 6
The Modernization of Higher Education

Yifan Sui

In 2015, Education 2030: Incheon Declaration stipulated a new comprehensive
goal of ensuring quality education that is inclusive and equitable for all and life-
long learning opportunity by 2030. The following Framework of Education 2030
reiterated this vision, suggesting ten specific goals and strategies for action
(UNESCO 2015). In response, China’s Position Paper on the Implementation of the
2030 Agenda issued by the Chinese government in 2016 proposed to “deepen the
progress of modernizing education” (Pan and Li 2016).

The 18th National People’s Congress (NPC) of the Communist Party of China
(CPC) advanced socioeconomic change through the implementation of a national
governance system and modernization of its national governing capacity. These
changes have since emerged in China’s higher education sector: under the jurisdic-
tion of the CPC’s State Council, the Ministry of Education implements policies and
changes at all levels. However, as the base of China’s prosperity, higher education is
not simply an issue of initiatives to modernize governance. Rather, higher education
requires modernization overall to better enable it to shoulder the responsibility of
building a strong China. Accordingly, to develop higher education for a stronger
China has been written into China’s educational reform and development guide-
lines. However, this prompts the key question: what kind of higher education can
best shoulder the responsibility of creating and maintaining a strong and prosperous
China? The answer is the modernization of higher education (MHE). Indeed, MEH
is the end, means, and foundation of the development of a Chinese higher education
that will strengthen the country. As a key theoretical issue in urgent need of resolu-
tion during the process of higher educational reform in China, MHE is also a strin-
gently practical issue in the creation of a strong higher education system. The
modernization of China’s higher education relies on the theoretical guidance,
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underscoring the significance of discussing MHE. This chapter addresses the fol-
lowing three questions: What is MHE? What are the characteristics and components
of MHE? How can MHE be achieved?

6.1 What Is MHE?

By now, Chinese scholars defined MHE from its coverage (Research Project Group
2017), characteristics (Zhang 2010), and its process (Zhang 2000). In 2013,
Professor Zhenyuan Qu, then-President of China Society of Higher Education,
argued that MHE is a key objective of higher education reform and development in
the new period of China. He further advanced that theorization is required before
MHE can be realized (Qu 2014).

To define the concept of MHE, it is necessary to clarify the following questions:
Is MHE a target-oriented or process-based concept? Is it a concept that focuses on
the future or does it concern the status quo? Is it an internationally comparable con-
cept or a local one? If it is a target-oriented concept, what is its target? If it is a
concept focusing on the future, when is this future? If MHE is an internationally
comparable concept, what is the reference nation? Since they pertain to MHE, these
basic theoretical issues are inevitable. As such, in order to have a clearer under-
standing of MHE, this section briefly reviews the historical backgrounds of how
definition of modernization in China was coming in shape in a few decades.

China has been an advocate and pursuer of modernization. It was at the first ses-
sion of the third NPC, held in December 1964, that China’s Premier, Enlai Zhou,
first mentioned the concept of “Four Modernizations”—namely Industrial
Modernization, Agricultural Modernization, National Defense Modernization, and
Science and Technology Modernization—based on the suggestions of Zedong Mao.
Zhou also set a target of achieving these “Four Modernizations” within a period of
30 years. In the first 15 years, China endeavored to establish an independent and
complete industrial and national economic system in an effort to make China’s
industry globally advanced by world standards. In the remaining 15 years, China
sought to play a leading role in industry and realize the modernization of its agricul-
ture, industry, national defense, as well as science and technology by the end of the
twentieth century.

In December 1979, however, Xiaoping Deng argued the aforementioned mod-
ernization was too vague, advancing the concept of modernization as the realization
of moderate prosperity instead. In 1984, he defined “moderate prosperity” as achiev-
ing US$ 800 GDP per capita by the end of the twentieth century, thereby facilitating
a concrete and operational data reference for China’s modernization. With the
increase of China’s GDP per capita, at its 17th NPC in October 2007, the CPC pro-
posed a target of realizing all-round moderate prosperity in the first 20 years of the
twenty-first century and achieving a jump from US$ 1000 to US$ 3000 GDP per
capita. China’s GDP per capita reached US$ 6100 in 2012. Therefore, after the 18th
NPC, the CPC revised and redefined its “Four Modernizations” to industrialization,
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digitalization, urbanization, and agricultural modernization. As such, China’s socio-
economic modernization is both locally defined and internationally comparable that
focuses on a certain period in the future, while having a quantitatively measurable
target. That is to say, the concept of modernization has been continuously adjusted
and improved with the development of society.

In 1983, Deng used the slogan “Education should be oriented toward moderniza-
tion, to the world and to the future” to first propose the modernization of education
in China. However, it appears to have been Boling Zhang, founder of Nankai
University in Tianjin, who first linked education with modernization. Asked the
purpose of education during a speech at Nankai High School, Zhang answered that
“the purpose of education is to use education to modernize China and to make
China properly position in the world, avoid of being eliminating from the world”
(Cui 1997: 208). As such, Zhang realized that the purpose of education was to save
and strengthen China. In contrast to both Zhang and the “Four Modernizations,”
Deng’s time-free and data-free expression of “Three Orientations” of education
delineated the future direction of China’s education reform and development.
“Three Orientations” education remains methodologically significant to our under-
standing of the modernization of education. As such, the modernization of educa-
tion is hardly an independent concept; rather, its interpretation cannot be separated
from the world and the future.

This prompts the following question: can we define MHE based on our under-
standing of “Three Orientations” education, while referring to the modernization of
the economy and society? Based on my previous research (Sui 2009: 2014), MHE,
as a relative and contextualized concept, can be defined as a target system and effort
making with reference to the most advanced international higher education, reflect-
ing the best status of current or future higher education development.

6.2 What Are the Characteristics and Components of MHE?

Based on the previous definition of MHE, we can argue that the characteristics of
MHE are not a reflection of its internal independent components; rather, it is a col-
lective presentation of many similar special relationships between the internal and
external factors of higher education. These relationships can be summarized as fol-
lows. First, MHE is both an internationally comparable and international target, as
well as a process focused on the local context. Second, MHE highlights both quan-
tity and quality and is a combination of elite and universal education. Third, MHE
is the target of future higher education and directs its development, thus both the
process and status of higher education development. Fourth, MHE originates from
the needs of national competition and modernization, leads the development of the
nation’s modernization, and constitutes the essential base of the nation’s moderniza-
tion. Fifth, MHE is a modernization of the macro governance system of higher
education, as well as that of university leaders’ capacity to govern the university.
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Finally, MHE is a combination of the modernization of higher education ideologies,
content, approaches, and methods.

As such, the concept of MHE is hardly an isolated and abstract concept. Rather,
it is an umbrella concept comprising a set of higher education components or
expressions showing some of the conditions of higher education, whether as a target
or process. Since MHE is a complex status and process of higher education develop-
ment in which many factors have been involved, it is impossible to use one term to
depict MHE and its process. Some scholars identified four indicators, namely scale,
input, quality, and effectiveness, to evaluate MHE (Ling and Yu 2015). Based on the
definition given in the part 1, there are six components of MHE identified in the
following:

1. Universalization of higher education. This refers to the aim of at least 50% of
school-aged people having access to higher education (Martin 1973). It is the
threshold target of realizing MHE on the initial stage.

2. Quality higher education. There are such two core missions of higher education
as cultivating talents and contributing new knowledge. Without adequate quality
and effectiveness, scale and quantity, for example, cannot justify a genuine
MHE.

3. Good governance structure. An effective governing structure puts efficiency
first, engages democratic management, embraces an overall design, and is guar-
anteed by laws and regulations. This constitutes the institutional premise and
organizational environment for assuring MHE.

4. Internationalization of higher education. MHE itself is an internationally com-
parable concept, representing the most advanced and highest level of a nation’s
higher education. Therefore, the internalization of higher education is the most
important component of MHE and is discussed greater detail in the third section
of this article.

5. Digitalization of higher education. In addition to changing people’s lives and
production, the prevailing modern ICT and its rapid progress have challenged
traditional higher education in terms of its concepts, methods, and approaches—
bringing higher education into the new era of education. With the expansive
development of open online courses (MOOCs), higher education resources are
no longer monopolized by a small number of universities and are not a privilege
of certain knowledge elites. The modernization of ICT has challenged higher
education greatly, changing the ways and approaches of traditional higher educa-
tion, the concept of traditional higher education, and the significance of their
existence. However, modern ICT has not challenged traditional higher education
subversively. Rather, the all-round trend of digitalization of higher education
(e.g., MOOCs) and the challenges it has brought have been recognized by societ-
ies around the world and are regarded as a developmental trend and the future
direction of higher education.

6. A learning society of higher education. A learning society is fundamentally dif-
ferent from a qualification-based society. Instead of specifically targeting spe-
cific qualifications within a specified period, higher education learning will
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Fig. 6.1 The components of MHE

become a lifestyle, a leisure, and a lifelong education pursued to satisfy interests
and update knowledge. As an ideal of higher education, a higher education learn-
ing society is actually a type of social status with open learning time and space,
diverse learning content, equal learning opportunities, plenary learners, and sub-
jective learning processes. Such a learning society not only reflects the social
pursuit of lifelong higher education but also provides a foundation from which to
achieve higher learning in one’s lifespan. Arguably, a learning society of higher
education could be the final target of MHE.

While it may be possible to identify other indicators of MHE, these six compo-
nents are indispensable (Fig. 6.1).

6.3 How Can MHE Be Achieved?

While higher education in China has witnessed remarkable progress in the past few
decades, a significant gap remains between China and other countries with a strong
higher education. China only gets ahead of scale of higher education, not to mention
the efficiency and quality. As a result, there is an urgent to speed up the process of
MHE in China. Of course, MHE characterized by the attainment of the highest level
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and comprehensive strengthening of higher education takes time to achieve. Given
the importance of MHE and the indispensability of higher education for strengthen-
ing the nation, the issue of how to speed up and achieve MHE is urgent. Successful
experiences of China’s tremendous socioeconomic changes since the third session
of the 11th NPC can best be summarized by two keywords: “reform” and
“opening-up.”

Therefore, since the 18th NPC, the new leadership teams of the central govern-
ment of China have persistently practiced deep reform and are opening-up to facili-
tate the realization of China’ s dream. As an important and complex system in
China’s national system, higher education is also experiencing significant revolu-
tion and revitalization. Therefore, the only way to realize MHE is through reform
and opening-up.

6.3.1 MHE Achieved from Higher Education Reform

China recently released three development outlines for 2010-2020: namely, the
“Outline of China’s National Plan for Medium- and Long-Term Science and
Technology Development,” “Outline of China’s National Plan for Medium- and
Long-Term Talent Development,” and the “Outline of China’s National Plan for
Medium- and Long-Term Education Reform and Development.” “Reform to
develop” has reiterated the three policy papers. In fact, there are two reasons why
educational reform should come first in educational development. First, education is
a complex social activity involving the largest number of social stakeholders with
vested but diversified interests. Second, there are numerous problems that remain
unresolved, while the sophisticated interlinkages between education and the gov-
ernment, society, the school system, and students have yet to be tidied-up. Moreover,
the educational ideal intertwines with educational practice. These dynamics have
constituted certain conflicts in and barriers to educational development, particularly
to MHE. Reform is the undoubtedly the driving force and means of promoting MHE.

Higher education is a complex system with both uniformity and diversity, includ-
ing many components and stakeholders. Moreover, the internal issues of higher
education intertwine with its external factors. Therefore, higher education reform is
a systematic project in which change to one aspect will affect the whole system.
Thus, we must have a good understanding of the complexity of higher education. A
one-sided, isolated, and static reform and solution could possibly solve temporary
problems or part of the problems, achieving immediate outcomes; it, however, can-
not resolve the problem fundamentally (Sui 2014a, b). One way to reduce the uncer-
tainty and complexity during the systematic reform of higher education is to engage
in a comprehensive and systematic top-level approach toward the process, thereby
preventing fragmented reform.
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6.3.2 MHE Achieved via the Internalization of Higher
Education

Given the idiosyncratic national contexts and historical-institutional paths, national
higher education systems still share fundamental missions as an open social system
in pursuit of efficiency and quality. As an open system, the general feature of higher
education requires that it constantly absorbs external resources and energy in order
to improve its efficiency and quality; rather than a closed or an isolated system that
does not engage in resource and energy exchange with the external world, which is
actually quite compatible with the concept of higher education
internationalization.

The internalization of higher education is an activity and process that aims to
improve higher education development and quality; it also endeavors to promote the
sharing and mobility successful experiences, scientific technology, facilities, tal-
ents, and information by opening the higher education system and communicating
and cooperating with international higher education providers (Pu and Sui 2016).
Internationalization, thus, constitutes an effective approach to reaching the most
advanced level of higher education in the world in the shortest time by learning and
borrowing from more advanced methods, experiences, and technology. Consequently,
as indicated by the previous discussion of MHE, higher education internationaliza-
tion is not only a means and a key point of MHE but also an indispensable compo-
nent reflecting MHE. As Jane Knight among others has concluded: “It is doubtless
that the integration of higher education into the outside world appears to be urgent”
(Zhang 2012: 17).

In an era in which knowledge has played an increasingly decisive role, higher
education has become a symbol of a nation’s strength. Without a modernized and
strong system of higher education, we are left asking what else could be relied upon
to advance the country and realize the dream of a strong China lies the significance
and purpose of studying MHE, as well as the commitment to speeding up the pro-
cess of MHE.

References

Cui, G. L. (1997). A collection of Boling Zhang’s educational papers and monographs. Beijing:
People’s Education Press.

Ling, Y., & Yu, J. (2015). How far is China away from the modernization of higher education:
Comparative study of key indicators. Educational Research and Experiment, 2, 23-28.

Martin, T. (1973). Problems in the transition from elite to mass higher education. Berkeley:
Carnegie Commission on Higher Education.

Pan, M., & Li, G. (2016). Prospect of the modernization of higher education 2030. Chinese Higher
Education, 17, 5-7.

Pu, L., & Sui, Y.-F. (2016). The Retreat and Advance of Higher China journal of social sci-
ences, September 8, 2016. Education Internationalization, China Journal of Social Sciences,
September 8, 2016.



136 Y. Sui

Qu, Z. (2014). Realizing higher education modernization requires putting theory first. In X. Fan
et al. (Eds.), Reform, quality and responsibility: Higher education modernization (pp. 6-9).
Beijing: China Personnel Press.

Research Project Group. (2017). Prospect of framework and indicators for the modernization of
higher education in Shanghai. Education Development Study, 2, 12—18.

Sui, Y. (2009). Promoting a strong China: The mission and responsibility of universities. Research
on Educational Development, 36(23), 26-30.

Sui, Y.-f. (2014a). On effective governance of universities. Jiangsu Higher Education, 26(6),
15-21.

Sui, Y.-f. (2014b). Equity and efficiency: The value coordination of education policy research.
China Higher Education, 18, 15-19.

UNESCO. (2015). Education 2030: Incheon Declaration and Framework for Action-Towards
inclusive and equitable quality education and lifelong learning for all. Retrieved from http://
www.unesco.org/new/fileadmin/MULTIMEDIA/HQ/ED/ED_new/pdf/FFA-ENG-270ct15.
pdf.

Zhang, Y. (2000). Reflection and construction of the modernization of higher education. Harbin:
Heilongjiang Education Press.

Zhang, A. (2010). Characteristics of the modernization of higher education in China. National
Education Administration Journal, 12(7), 53-57.

Zhang, Z. (2012). The significance of higher education internationalization is more important than
its definition: An interview of professor Jane knight from the Ontario Institute for Studies in
Education of the University of Toronto. China Social Sciences Today, 9, 17.

Yifan Sui is a professor of the College of Education, a director of the Institute of Higher
Education, Zhejiang University, a Changjiang distinguished professor of Ministry of Education
and doctoral supervisor, a member of the seventh Academic Degrees Committee of the State
Council, the vice director of the expert groups of higher education discipline of the sixth National
Education and Science Planning Leading Group, a person who enjoys the special allowance by the
government of the State Council, and a scholar who does researches of higher education and makes
important contributions to higher education in the country. He is a deputy director of the Academic
Committee of China Higher Education Society, the executive director of China Education
Development Strategy Society, and the vice president of Higher Education Management Research
Association of China Higher Education Society. E-mail: suiyifan@zju.edu.cn.

Open Access This chapter is licensed under the terms of the Creative Commons Attribution 4.0
International License (http://creativecommons.org/licenses/by/4.0/), which permits use, sharing,
adaptation, distribution and reproduction in any medium or format, as long as you give appropriate
credit to the original author(s) and the source, provide a link to the Creative Commons licence and
indicate if changes were made.

The images or other third party material in this chapter are included in the chapter’s Creative
Commons licence, unless indicated otherwise in a credit line to the material. If material is not
included in the chapter’s Creative Commons licence and your intended use is not permitted by
statutory regulation or exceeds the permitted use, you will need to obtain permission directly from
the copyright holder.


http://www.unesco.org/new/fileadmin/MULTIMEDIA/HQ/ED/ED_new/pdf/FFA-ENG-27Oct15.pdf
http://www.unesco.org/new/fileadmin/MULTIMEDIA/HQ/ED/ED_new/pdf/FFA-ENG-27Oct15.pdf
http://www.unesco.org/new/fileadmin/MULTIMEDIA/HQ/ED/ED_new/pdf/FFA-ENG-27Oct15.pdf
http://creativecommons.org/licenses/by/4.0/

Chapter 7

The Impact of the Expansion of Higher
Education on the Rate of Return to Higher
Education in Taiwan

Check for
updates

Cheng-Ta Wu and Chia-Wei Tang

On April 10, 1994, 200 civic groups including over 30,000 people marched in the
streets of Taipei, and in October of the same year, the “League for Educational
Reform 4/10” was established. The protesters submitted petitions outlining four
main demands: smaller schools and classes, the establishment of more high schools
and universities, modernization of the education system, and the formulation of a
new body of law pertaining to education. These efforts led to a dramatic increase in
the number of higher education institutions, which grew in number from 60 in 1994
to 144 in 2017." During the same period, however, the rate of unemployment among
college graduates rose from 2.52% in 1994 to 5.19% in 2017.2

Afzal (2011) found evidence that education is the main factor determining an
individual’s economic status and social achievements, and further confirmed that
education is the key to the development of human capital. Education can improve
the productivity and efficiency of workers and can cultivate the human resources
required for continued societal development and growth. The rate of return to edu-
cation is defined as the economic benefits resulting from a specific educational
investment. Mincer’s wage equation based on the ordinary least squares (OLS)
method is the most common technique used to calculate rates of return to education.
The OLS method uses linear minimum mean-square error estimation to determine

!'Source: Department of Statistics, Taiwan Ministry of Education, http:/stats.moe.gov.tw/files/
important/OVERVIEW_UO03.pdf.

2Source: Directorate General of Budget, Accounting and Statistics, Executive Yuan http://win.
dgbas.gov.tw/dgbas04/bc4/manpower/year/year_t1-t24.asp?table=21&ym=1&yearb=82&yeare=
106&out=1.
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the degree to which one additional year of education affects an individual’s average
wage. However, this means that OLS cannot be used to compare the rates of return
to education at differing income levels. Quantile regression has also been used to
estimate the rates of return to education in different quantiles pertaining to the con-
ditional distribution of wages. This approach provides a more comprehensive pic-
ture of return-education dynamics.

Quantile regression has been applied in a variety of disciplines. In education, this
method has been used to examine rates of return. Buchinsky (2001) used quantile
regression to measure the rate of return to education among women in the United
States. Martins and Pereira (2004) explored the relationship between education
level and wage inequality, concluding that there is a positive correlation between the
two. Ning (2010) examined whether the expansion of education has improved wage
equality in mainland China, and argued that the effects of education are less pro-
nounced in lower income groups. Quantile regression can be used to overcome the
limitations of OLS, and may be able to shed light on the differences in the rates of
return to education at various wage levels.

In this study, we used quantile regression to determine whether the expansion of
higher education in Taiwan since 1994 has impacted the overall rate of return to
undergraduate education. We also examined the different return rates in various
fields of study such as science, engineering, and agriculture.

7.1 Quantile Regression Model

Quantile regression enables us to focus on the effects of explanatory variables on
the conditional distribution of the dependent variable. The estimation is based on
the principle of minimizing an asymmetrically weighted sum of absolute errors,
which can be defined as follows:

Vi =x0,+¢&, i=12..,n

where y; is the dependent variable selected at random from sample Y;; x; is the
dependent variable; € is a vector of values between 0 and 1; f, is a parameter vector;
and €, is a vector of residuals. Assuming a linear relationship, Quanty(y;lx;) given x;,
the 6th conditional quantile of y;, can be defined as

Quant, (y,|x,)=XB,,  i=12...n

where f, is the vector of parameters to be estimated (0 < 6 < 1). For a linear model,
the estimator of the regression coefficient f is

[§9:min z'9|yi—xi'ﬁ|+ Z (1—9)|yi—xl.'ﬁ|

i=y2x,B i=y;<xB
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In this model, various weights can be assigned to absolute values of positive and
negative residuals to derive the quantile regression estimator, where /3, indicates that
the 8 quantile of y; increases by f, for every unit increase in x;. When 6 = 0.5, we
obtain the estimator of the least absolute deviation by multiplying the above estima-
tor by 2, as follows:

5= jzl|yi _‘xi,ﬁ|

In the case where € = 0.5, quantile regression can also be referred to as median
regression (i.e., a special case of quantile regression). The general form of the esti-
mator is written as follows:

o= 5509 i 5

po serves as a check function, which assigns various weights to positive and negative
residuals. It is defined as follows:

p,(e)=06, ife=0
py(e)=(6-1)e ife<O

Therefore, ﬁg is the € quantile of y,.

7.2 Quantile Regression Results for the Rate of Return
for Higher Education

Our data sources included educational statistics from the Taiwan Ministry of
Education, the Human Resources Survey Database, and the Survey Research Data
Archive (SRDA). The data covered the period between 1994 and 2016. The subjects
were employees ranging in age from 22 (the average age of new college graduates
in Taiwan) to 65.

Based on the human capital model proposed by Mincer (1974),* quantile regres-
sion was used to derive the rates of return to higher education between 1994 and
2016 as well as the distribution, trends, and determinants during the period. The
basic model used gender, city, marital status, education level, company size, work
experience, and the square of work experience for preliminary analysis. The square
of work experience served as a correction term.

3Mincer’s human capital model:inY = a + b,S + b,E + b:E* + ¢
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Table 7.1 Quantile regression results for rate of return to higher education (1994-2016)

Vector 0 |0.05 0.25 0.5 0.75 0.95

Year B SD |p Sb |p Sb |p SD B SD

1994 0.187 0.073 |0.143 |0.028 0.171 |0.021 |0.159 0.025 |0.137 |0.070
1995 0.309 [0.027 |0.208 |0.026 |0.168 |0.021 |0.180 |0.024 |0.233 |0.014
1996 0.180 |0.109 |0.210 |0.030 |0.227 |0.029 |0.225 |0.024 |0.251 |0.076
1997 0.081 0.099 |0.168 |0.028 0203 |0.026 |0.241 |0.017 0216 |0.071
1998 0.092 [0.065 [0.170 |0.025 |0.203 |0.032 |0.263 |0.028 |0.190 |0.025
1999 0.160 0016 |0.185 |0.018 |0.200 |0.016 |0.237 |0.039 |0.285 |0.035
2000 0.056 | 0.088 |0.184 |0.021 |0.211 0.029 |0.288 |0.036 | 0.301 |0.027
2001 0.027 1 0.024 0.165 |0.018 |0.233 [0.033 |0.260 |0.037 |0.275 | 0.044
2002 0.060 1 0.098 [0.209 |0.020 |0.221 |0.024 |0.251 |0.015 |0.265 |0.028
2003 0.153 |0.050 |0.193 |0.024 0215 |0.022 10209 |0.022 |0.162 |0.022
2004 0.103 |0.119 | 0.189 |0.024 | 0214 |0.018 0212 |0.021 |0.239 |0.064
2005 0.153 | 0.041 |0.165 |0.019 |0.191 |0.017 |0.188 |0.024 |0.234 | 0.087
2006 0.023 |0.140 | 0.140 |0.020 |0.155 |0.015 |0.218 | 0.021 |0.181 |0.020
2007 0.008 |0.131 |0.163 |0.020 |0.202 |0.018 |0.218 |0.020 |0.212 |0.024
2008 0.024 |0.060 | 0.114 |0.020 |0.189 |0.018 |0.215 | 0.020 |0.267 | 0.042
2009 0.166 |0.017 | 0.189 |0.007 | 0.202 |0.006 ' 0.224 |0.007 | 0.231 |0.017
2010 0.153 |0.036 | 0.199 |0.022 [0.222 |0.036 | 0.197 |0.037 |0.126 | 0.091
2011 ~0.030 | 0.195 |0.093 |0.038 |0.110 |0.031 |0.136 |0.019 |0.166 | 0.060
2012 0.053 |0.053 | 0.105 |0.017 |0.129 | 0.017 |0.139 | 0.019 |0.235 | 0.032
2013 0.048 1 0.103 | 0.100 | 0.037 |0.108 | 0.043 |0.158 |0.040 | 0.139 | 0.023
2014 0.153 | 0.086 | 0.076 |0.034 |0.135 |0.042 | 0.185 |0.040 | 0.227 | 0.039
2015 ~0.240 | 0.438 | 0.036 |0.040 | 0.144 | 0.049 10219 |0.055 | 0.216 | 0.115
2016 ~0.655 | 0.172 | 0.003 |0.034 | 0.099 | 0.029 | 0.149 |0.028 | 0.118  0.082

Note: f refers to quantile regression coefficients, SD refers to standard deviation

Table 7.1 presents a summary of the quantile regression results for the rate of
return for higher education from 1994 to 2016. The quantile regression coefficients
were estimated at five @ levels: the 5th, 25th, 50th, 75th, and 95th quantiles.

The results in Table 7.1 can be used to visualize the distribution of the rate of
return to higher education (Fig. 7.1), where the X-axis indicates the year and the
Y-axis indicates the coefficient of the rate of return to higher education. Based on
the estimates for the 0.5 quantile, the rate of return to higher education indicated a
gradual decline during this timeframe.

Table 7.2 summarizes the quantile regression results for 2016. Taking education
level as an example, the positive coefficient indicates that employees with an under-
graduate degree received higher wages than those without one. There were also
significant relationships between work experience/wages and gender/wages, sug-
gesting that male employees and those with more work experience earn more. The
coefficient for marital status is negative but not significant, which indicates that
there is no significant difference in wages between married and unmarried individu-
als. The coefficient of the square of work experience was negative, suggesting a
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Fig. 7.1 The rate of return to higher education from 1994 to 2016

negative correlation with wages. This is consistent with the assumption of Mincer’s
human capital model that age and wages present an inverted U-shaped correlation.

7.3 Quantile Regression Results for the Rates of Return
to Higher Education in Various Fields of Study

Based on the SRDA* database, various fields of study were divided into the follow-
ing ten categories: humanities, law, business, science, engineering, agriculture,
health care, military/law enforcement, education, and others. In this study, we used
agriculture (with the lowest average wage in 2016) as a reference point by which to
compare the rates of return to higher education in different fields of study.

Table 7.3 and Fig. 7.2 list the estimated rates of return to higher education in the
0.5 quantile from 1994 to 2016. These results show that—over the 20-year period of
educational reform—employees who obtained education enjoyed the highest aver-
age rate of return at 23.8%. Looking back at 1994, health care, education, and
humanities had the highest rates of return; whereas engineering, business, and mili-
tary/law enforcement had the lowest return rates. Over the last 5 years, all fields
have seen significant decreases in their rate of return to higher education (except for

*SRDA, Survey Research Data Archive. https://srda.sinica.edu.tw/.
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Table 7.2 Rate of return to investment in higher education in 2016 (partial)

Quantile | Coefficient |SD T value Significance
Constant 0.05 9.5260 0.0225 |424.3870 ok
0.25 9.8644 0.0062 | 1586.2826 | sk
0.50 9.9742 0.0067 | 1498.8952 | sk
0.75 10.0760 0.0079 | 1277.9861 | sk
0.95 10.3403 0.0224 |461.3845 Hkk
Gender 0.05 0.1128 0.0135 |8.3315 sk
0.25 0.1501 0.0050 | 30.0284 Hokok
0.50 0.1787 0.0052 | 34.0827 Hkok
0.75 0.2179 0.0062 | 35.3842 sokok
0.95 0.2315 0.0169 | 13.7277 sokok
Marital status 0.05 0.0336 0.0124 |2.7136 sk
0.25 0.0597 0.0049 | 12.1474 sk
0.50 0.0827 0.0052 | 16.0393 ook
0.75 0.1204 0.0063 | 19.0684 skok
0.95 0.2279 0.0161 |14.1184 sk
Education 0.05 —0.6551 0.1723 | -3.8016 ks
0.25 0.0028 0.0338 1 0.0840
0.50 0.0995 0.0287 | 3.4690 ok
0.75 0.1491 0.0284 | 5.2523 ok
0.95 0.1183 0.0821 | 1.4408
Work experience 0.05 0.0351 0.0030 | 11.8659 Hk
0.25 0.0249 0.0010 | 25.1862 3k
0.50 0.0265 0.0010 |25.9320 Kook
0.75 0.0294 0.0011 | 26.0869 ok
0.95 0.0335 0.0030 | 11.3414 ok
Square of work experience | 0.05 —0.0009 0.0001 | -8.4458 ook
0.25 —0.0005 0.0000 | -12.6077 Hokok
0.50 —0.0004 0.0000 | -10.2838 ok
0.75 —0.0004 0.0000 | -9.9491 Kok
0.95 —0.0005 0.0001 | —4.6398 Hokok

Note: #p < 0.05, #xp < 0.01, sx:p < 0.001

military/law enforcement where the decline has been far less pronounced). For
2016, law, military/law enforcement, and education enjoyed the highest rates of
return, whereas business and engineering saw the lowest rates.

Overall, the rates of return to higher education in most fields of study were unsta-
ble or declined during the period from 1994 to 2016. However, the return rates for
military/law enforcement grew steadily, whereas the rates for health care remained
largely unchanged.

Tables 7.4 and 7.5 compare the quantile regression coefficients in various fields
of study using estimates for five quantiles for the years from 1994 to 2016.

In 1994, among lower-income workers, those in the fields of education, humani-
ties, law, and health care enjoyed higher rates of return to higher education. Among
higher-income workers, those in the fields of law, science, and health care enjoyed
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higher return rates. In the field of health care, we observed a significant difference
between higher- and lower-income workers in terms of the rates of return to higher
education.

In 2016, among lower-income workers, those in the fields of education, military/
law enforcement, and health care enjoyed higher rates of return to higher education.
Among higher-income workers, those in the fields of law, military/law enforcement,
and health care enjoyed higher return rates.

Table 7.6 summarizes the regression results for the 0.5 quantile in the various
fields of study in 2016. Overall, these results indicate a positive correlation between
education level and income. Work experience, region, gender, and marital status
also demonstrated significant relationships with income. Specifically, employees
earning higher wages were those with more work experience, those located in six
specific municipalities (the largest cities in Taiwan), males, and married individuals.
The square of job experience was negatively correlated with wages, which is in line
with the assumption of Mincer’s human capital model.

In summary, our results indicate that education, work experience, location in
urban areas, being male, and marital status are all significantly correlated with
income level, whereas the square of work experience is negatively correlated with
income level. During the last 20 years of educational reform, the overall rate of
return to higher education has gradually declined, regardless of the field of study.
On average, the fields of law, humanities, and military/law enforcement enjoyed
higher relative return rates. It is also worth noting that the field of health care had
high rates of return among higher-income workers. Military/law enforcement was
the only field that demonstrated steady increases during this period, perhaps due to
the government’s decision to provide financial support for students enrolled in
police academies beginning in 1993.

7.4 Conclusions

This study used quantile regression to analyze the rates of return to higher education
in Taiwan during the period of educational reform between 1994 and 2016. We
focused on the variations in the rates of return to education in different wage quan-
tiles and their distribution over the last 20 years. The results indicate a declining
trend in the overall rate of return to education, particularly in the 0.05 quantile. This
may be due to the expansion of higher education since 1997, which has resulted in
there being 126 institutions of higher education in Taiwan and more than 300,000
graduates in 2016. The expansion of higher education has limited the importance of
university diplomas in the search for employment. The consequences of over-
education should be explored further and managed carefully.

In this study, we used agriculture (the sector with the lowest average wage) as a
reference point by which to compare the rates of return among various fields of
study. The results indicate that the field of education has enjoyed the highest rate of
return over the last 20 years. The rates of return in all fields, except for military/law
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Table 7.3 Rates of return to higher education in the 0.5 quantile for various fields of study

Health | Military/law

Year | Humanities | Law | Business | Science | Engineering | care enforcement | Education
1994 |0.1490 0.1360 1 0.0366 | 0.0846 | —0.0055 0.1603 | 0.0378 0.1547
1995 |0.1627 0.16590.0627 | 0.1099 | —0.0042 0.2219 1 0.0713 0.1671
1996 | 0.1122 0.0767 1 0.0272 | 0.0917 | -0.0645 0.1513 | -0.0040 0.1610
1997 | 0.1573 0.1204 1 0.0361 | 0.1049 | -0.0526 0.1830 | 0.0267 0.2004
1998 |0.1393 0.1273/0.0217 1 0.1279 | -0.0162 0.1796 | 0.0664 0.2117
1999 |0.1585 0.187010.0234 | 0.1696 | —0.0325 0.1958 | 0.0847 0.2199
2000 | 0.1504 0.13160.0239 | 0.1422 | -0.0445 0.1846 | 0.0945 0.1851
2001 |0.1743 0.1868 | —0.0010 | 0.1346 | —0.0537 0.1910 | 0.1066 0.2151
2002 | 0.1517 0.2354/0.0191 | 0.1360 | —0.0294 0.1800 | 0.1405 0.2437
2003 |0.1393 0.20790.0325 | 0.0807 | —0.0140 0.2075 1 0.1727 0.2659
2004 | 0.1566 0.2110/0.0278 | 0.1183 | —0.0053 0.2126 | 0.1547 0.2509
2005 |0.1201 0.2252/0.0264 | 0.1515 ' —0.0156 0.1925 1 0.2165 0.2491
2006 | 0.1587 0.25260.0498 | 0.1065 | 0.0127 0.2177 | 0.2462 0.2511
2007 | 0.1098 0.2144 1 0.0186 | 0.0646 |—-0.0202 0.1879 | 0.2131 0.2247
2008 | 0.1524 0.1780/0.0184 | 0.0595 | —0.0063 0.1951 1 0.2195 0.2794
2009 | 0.1220 0.2316/0.0041 | 0.0596 0.0111 0.1799 | 0.2457 0.2542
2010 | 0.0706 0.2565 | —0.0145 |0.0594 | -0.0361 0.1355 | 0.2066 0.2078
2011 1 0.2138 0.3644 1 0.0946 | 0.1660 | 0.0887 0.2713 1 0.3167 0.3435
2012 |0.1552 0.3372/0.0680 | 0.1525 | 0.0598 0.2639 1 0.3230 0.3437
2013 |0.1185 0.2949 1 0.0853 | 0.1628 | 0.0739 0.2771 1 0.3207 0.2987
2014 |0.0995 0.37710.0634 | 0.0883 | 0.0398 0.3133 1 0.2863 0.2700
2015 |0.0786 0.2831/0.0303 | 0.0948 | 0.0084 0.2350 1 0.3248 0.2090
2016 |0.1158 0.3489 1 0.0552 | 0.0922 | 0.0560 0.2154 | 0.3405 0.2745
Mean | 0.138 0.224 10.035 0.111 |-0.002 0.236 0.183 0.238
Rank |5 3 7 5 8 2 4 1

enforcement, have been declining gradually. This is a clear indication that educa-
tional reform should consider the divergent needs of the labor market and reconsider
whether the continued expansion of higher education is the best approach to improve
human resources.

Finally, we would like to provide suggestions for future work in this area. We
recommend that future studies consider using more up-to-date data (this study used
data from 1994 to 2016), especially the salary adjustment statistics, which might
contribute to a more accurate estimation of the relationship among employees’
demographics, work environments, and the rates of return to education in different
fields of study as well as the effects of education on the development of human
resources. Furthermore, this study was based on secondary data that was limited by
the fixed structure of the official database. If we can integrate information collected
at different stages of schooling, we can gain a more comprehensive understanding
of how each educational stage affects the development of students, which—in
turn—will enable us to better understand the contribution of higher education to
human capital.
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Table 7.4 Quantile regression coefficients in various fields of study for five quantiles in 1994

PR

(0.05- Health | Military/law

0.95) |Humanities | Law | Business | Science | Engineering | care | enforcement | Education
0.05 |0.1238 0.1094 1 0.0458 | 0.0480 | 0.0419 0.1082 | —0.0946 0.1352
0.25 ]0.1624 0.1409 1 0.0770 | 0.0666 | 0.0363 0.1786 1 0.0320 0.1755
0.50 |0.1490 0.1360 1 0.0366 | 0.0846 | —0.0055 0.1603 1 0.0378 0.1547
0.75 |0.1402 0.15710.0472 | 0.1380 | -0.0213 0.1865 | —0.0027 0.1451
0.95 10.0992 0.40140.1118 |0.0958 | 0.0245 0.4749 1 0.0226 0.1138

Table 7.5 Quantile regression coefficients in various fields of study for five quantiles in 2016

PR

(0.05- Health | Military/law

0.95) |Humanities | Law | Business | Science | Engineering | care | enforcement | Education
0.05 |0.8300 0.7669 1 0.8435 |0.7747 | 0.8318 0.8867 | 0.8794 0.9064
0.25 |0.1633 0.3277 10.1388 | 0.1288 | 0.1401 0.2408 | 0.4250 0.3028
0.50 |0.1158 0.3489 1 0.0552 | 0.0922 | 0.0560 0.2154 1 0.3405 0.2745
0.75 |0.1298 0.4062 1 0.0464 | 0.1074 | 0.0284 0.2696 | 0.3032 0.2439
0.95 |0.1996 0.4719 1 0.1476 | 0.1138 | 0.0824 0.6853 | 0.2404 0.2144

Table 7.6 Regression results of rates of return to education in various fields of study in 2016

Coefficient | SD T value P-value | Significance
Constant 9.9742 0.0067 | 1498.8952 | 0.0000 | s
Humanities 0.1158 0.0335 |3.4616 0.0005 | sk
Law 0.3489 0.0704 | 4.9585 0.0000 | sk
Business 0.0552 0.0289 |1.9119 0.0559
Science 0.0922 0.0368 |2.5070 0.0122 | =
Engineering 0.0560 0.0290 |1.9319 0.0534
Health care 0.2154 0.0317 |6.7888 0.0000 | sk
Military/law enforcement 0.3405 0.0338 | 10.0885 0.0000 | sk
Education 0.2745 0.0334 | 8.2078 0.0000 | sk
Located in six municipalities | 0.0378 0.0048 | 7.8489 0.0000 Hokok
Male 0.1787 0.0052 | 34.0827 0.0000 | s
Married 0.0827 0.0052 | 16.0393 0.0000 | sk
Smaller companies 0.0283 0.0096 | 2.9448 0.0032 Hk
Medium-sized companies 0.0350 0.0111 |3.1552 0.0016 Hk
Larger companies 0.0769 0.0070 | 10.9949 0.0000 | s
Undergraduate degree 0.0995 0.0287 | 3.4690 0.0005 sk
Postgraduate 04111 0.0301 | 13.6504 0.0000 | s
Years of work experience 0.0265 0.0010 |25.9320 0.0000 | s
Square of work experience -0.0004 0.0000 | -10.2838 0.0000 | s

Note: xp < 0.05, #xp < 0.01, *xxp < 0.001
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Chapter 8

Japanese Educational Policy
and the Curriculum of Holistic
Development

Ryoko Tsuneyoshi

8.1 Introduction

Japanese primary and secondary education, alongside their counterparts in other
East Asian societies, is often cited as high-achieving (OECD 2010). It has continued
to show strong results in international tests such as IEA’s Third International
Mathematics and Science Study (TIMSS) and the Organisation for Economic
Co-operation and Development’s (OECD’s) Programme for International Student
Assessment (PISA) in strategic areas, and Japan-originated educational models
have been emulated abroad, the most famous being the Japanese model of “lesson
study” (jyugyo kenkyu). Lesson study is seen as a bottom-up method of teacher
learning in which teachers open up their lessons to others, and teacher discussion is
held on how to understand and improve the learning of students. Lesson study now
has its worldwide organization and is practiced in various forms in many countries.'

In short, much has been said about the high cognitive achievement of Japanese
students in education. There has been up to now, however, relatively little discussion
on how noncognitive education is built into Japanese education. Indeed, some for-
eign scholars have pointed to the holistic nature of Japanese education (Lewis
1995). Such analyses, however, have mostly been on the cultural aspects of holistic
education, not the structural (e.g., curriculum) and policy aspects of it—the focus of
this chapter.

Now, the Japanese national curriculum standards have a period of time for non-
subject (largely noncognitive) education, which includes activities such as school

'"World Association of Lesson Studies homepage, http://www.walsnet.org/, retrieved, August,
2017.
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events, classroom discussion, and student councils. Since noncognitive education is
part of the national curriculum standards, this means that any consideration of edu-
cational reform inevitably brings in discussions of how to instruct noncognitive
learning in Japan. Thus, it is necessary to understand the noncognitive part of the
curriculum, in order to understand even the cognitive aspect of Japanese education,
which has attracted international attention.

In addition, developing the social and emotional aspects of the child in education
is now an international concern (OECD 2015; Goleman 2005). With a long history
of combining noncognitive and cognitive learning in the curriculum, Japanese edu-
cation displays a case in which one can observe a form of how this is done, includ-
ing the benefits and challenges, and how it enters into the discussion of educational
reform policy.

8.2 Reform for Balanced Growth

Figure 8.1 illustrates the system of education in Japanese education today (Fig. 8.1).
Elementary school and junior high school are compulsory; however, since the
1970s, over 90% have continued education after this level. Therefore, it is the norm
for most junior high school students to attend high school or an equivalent after
graduation.

Being a very education-oriented society, teachers have traditionally enjoyed
much respect in Japan, and it has been known abroad for its intense examination
preparation for the top universities. Especially in the eras following the high eco-
nomic development of the Japanese economy in the 1950s to the 70s, mass enthusi-
asm for exam-taking gave birth to terms such as “education mamas” (kyoiku mama),
“exam hell,” “children who can’t keep up with class” (ochikobore), and “juku”
(cram schools) (Rohlen, 1983; Cummings, 1980; Tsuneyoshi, 2001). Mass media
sensationalized the excesses of the exam pressure (e.g., teaching to the test, suicide
by those who failed the exam), and for decades, educational policy documents from
key governmental committees such as those from the Central Council for Education
(Chuokyoiku Shingikai) upheld the rhetoric that Japanese students needed less, not
more studying.

Indeed, throughout much of the postwar era, the problem for Japanese policy-
makers was not low achievement, since Japanese students performed well on inter-
national tests and were seen to study hard, but that Japanese students were studying
too much for the exams. The goal, therefore, was to loosen the pressure for the
notorious Japanese entrance examinations into college (and high school) so that
children could grow.

This effort cumulated in what was later remembered as the promotion of “relaxed
education” (yutori kyoiku) in Japan. Contents of the curriculum were selectively
dropped, with the intention of leaving more time. At the same time, the principle of
holistic development, the balancing of the mind, heart, and the body (chi, toku, tai)
continued to be reaffirmed.
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Fig. 8.1 The Japanese Educational System. (Source: Ministry of Education, Culture, Sports,
Science and Technology (MEXT) (2015). Guidebook for Starting School: Procedures for Entering

Japanese Schools. http://www.mext.go.jp/component/english/__icsFiles/afield-
file/2016/06/24/1303764_008.pdf. Retrieved August, 2017)

The 1977 revisions to the national curriculum standards selectively dropped
hours from subjects. In the 1989 revisions (implemented in 1992 for elementary
school) to the curriculum, the “new scholastic view of education” was promoted.
The ability to act independently in the face of a rapidly changing society, the ability
to think and judge, the joy of learning, were all emphasized here. A hands-on
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subject, life science (seikatsuka), was established for the first and second grades,
replacing social studies and science.

Such tendencies reached a peak in the 1998 (implemented in 2002 for elemen-
tary school) revisions. This reform called for the ability to live well (ikiru chikara,
translated as the “zest for life””). Children were seen to need to develop the ability to
flourish in the fast-changing era of internationalization and scientific progress, fac-
ing issues shared with the world as well as issues that particularly affected Japan,
such as aging. In the words of the Central Council for Education (1996), regardless
of how the society changes, the children of the future need “the ability and capacity
to identify problems for oneself, learn for oneself, think for oneself, make indepen-
dent judgments and actions and to solve problems well” as well as “a rich character”
(yutakana ningensei), which would allow him/her to collaborate with self-control,
while being considerate of others. Physical health was also noted as important. In
other words, the balanced development of the mind, heart, and the physique were
affirmed. Such capabilities and abilities were “the ability to live”” well in the chang-
ing society that the children would live, and “it was important to develop these in a
well-balanced manner.” It was noted that the so-called “zest for life”” was a “holistic
ability” (Chuo Kyoiku Shingikai 1996). This ability is not just “rational” (intellec-
tual quality). It also includes the “flexible emotions (kansei)” the “heart that can be
moved by beauty and nature,” a sense of justice, respect for life and human rights,
consideration, etc. as well as “health and physical strength” (Chu Kyoiku Shingikai
1996). Excessive competition for the entrance examinations was once again
villainized.

Such revisions in the key concepts of educational reform were backed by shifts
in the view of ability. Rote memorization, teacher-centered teaching, whole class
instruction, and learning for the exam were all villainized. What was necessary for
the twenty-first century was the ability to think independently, to collaborate, and to
create. Hands-on learning, problem-solving, child-initiated learning, learning in the
real-world, reflection, etc. were all emphasized with much passion (Tsuneyoshi
2004: 369).

Such changes in the view of ability were accompanied by changes in the curricu-
lum. For example, the period for integrated studies (sogoteki na gakushu no jikan),
which encouraged integration and independent learning, was erected in the 1998
reforms (Monbukagausho 1998). According to the Ministry of Education, Culture,
Sports, Science and Technology (MEXT), schools were to design this period to
“enable pupils to think in their own way about life through cross-synthetic studies
and inquiry studies, while fostering the qualities and abilities needed to find their
own tasks, to learn and think on their own, to make proactive decisions, and to solve
problems better” (Monbukagakusho 2011b). The period was to include, for exam-
ple, international understanding, information, environment, health and welfare, and
other areas, which were interdisciplinary and which the existing curriculum could
not handle sufficiently.

It is at the height of the relaxed education, in the late 1990s, that a sensational-
ized debate arose about the lowering of achievement in Japanese education. Cram
schools, scholars, and Ministry of Education representatives all got involved in this
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debate (Ichikawa 2002). Critics went on to argue that the conventional media image
of Japanese students as studying too much was a myth. The middle- to lower-
achieving students, it was argued, studied less than their counterparts in other major
countries (Kariya 2002).

The curriculum that followed was a response to the decades of reform that came
before it. The curriculum that is in place from 2017 to the present started from April
2011 for elementary school (2012 for junior high and 2013 for high school, though
math and science started earlier). The goal of this reform was that education was
“neither ‘relaxed’ (yutori) nor ‘cramming’ (tsumekomi)”.* The reform reaffirmed
the “zest for life” (ikiru chikara) as a balanced ability, which combined the educa-
tion of the mind, heart, and physical strength. Solid intellectual ability, “the richness
of the heart” (yutakana kokoro), and physical health were what were necessary for
“the society of tomorrow which changes dramatically.”

8.3 A Holistic Curriculum

The first clause of the Fundamental Education Law calls for educating “the charac-
ter,” “the constructors of a peaceful and democratic nation and society.” The section
that follows on “the goal of education” calls for the development of knowledge as
well as emotional qualities and values/attitudes, ands one’s physical health.* The
need to balance the mind, the heart (emotions/values), and the physique are reflected
in the proposals.

Now, Japan has a semi-centralized system in which the national curriculum stan-
dards lay out the general direction of the curriculum. As was discussed, the curricu-
lum standards are revised every decade or so, in response to the changes in the needs
of the times.

Though much attention has been paid to the subjects or periods added, or to
changes made in the teaching of certain subjects such as English, relatively less
noted in the literature in English has been the basic structure of the Japanese national
curriculum standards that aims to realize the holistic framework mentioned above.
It can be easily seen that despite the differences in emphasis, the ideal of balancing
the mind, heart, and the physical health remains constant.

Table 8.1 is the yearly unit of subjects in elementary school. Life science is a
hands-on subject erected to reflect the increasing emphasis on experiential learning,
inner motivation, real life, and hands-on learning. The period for integrated studies
crosses over subjects, and is again a reflection of the changes in the curriculum
toward independent thinking, etc. There are two other periods which are not usual

2From the homepage of the Ministry of Education, http://www.mext.go.jp/a_menu/shotou/new-cs/
idea/, retrieved August, 2017.

3Same as above.
“From the Fundamental Education Law, http://law.e-gov.go.jp.
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Table 8.1 The yearly unit hours of subjects in elementary school (school education law)

Grades Ist 2nd 3rd 4th Sth 6th
Hours for each subject | Reading 306 315 245 245 175 175
Social studies 70 90 100 105
Math 136 175 175 175 175 175
Science 90 105 105 105
Life science 102 105
Music 68 70 60 60 50 50
Art 68 70 60 60 50 50
Home Economics 60 55
Phy.Ed 102 105 105 105 90 90
Moral education period 34 35 35 35 35 35
Foreign languages activities 35 35
Period for integrated studies 70 70 70 70
Tokubetsu katsudo (Tokkatsu) 34 35 35 35 35 35
Total 850 |910 945 980 980 |980

Source: http://www.mext.go.jp/a_menu/shotou/new-cs/youryou/syo/(translation)

subjects, moral education and fokubetsu katsudo (tokkatsu for short, special activi-
ties) (Table 8.1). Tokkatsu best represents the holistic nature of Japan’s national
curriculum standards and has thus been the focus of this chapter.

Table 8.2 (as of 2017) is taken from the national curriculum standards of the
“general goal” in the fokkatsu goal section. Tokkatsu is broken up into several activi-
ties, which are at present: classroom activities, student councils, club activities, and
school events for elementary school. The specific contents of fokkatsu have shifted
depending on the time period.

The fact that such activities (e.g., school events) are placed under a specific
period, which has educational goals, means that noncognitive elements of education
are treated together with the cognitive. The emphasis on social relationships in the
goals of rokkatsu means that small groups are used extensively in the activities. An
example of classroom activities will be given below.

Though some elements of tokkatsu, like sports day, can be seen in schools in
other countries, the Japanese case provides an example of how the concept of the
holistic child operates when built into the curriculum, as part of the official role of
education.

8.4 An Example of Content: Classroom Activities (as
of August 2017)

As noted above, “Classroom activities” is one component of tokkatsu together with
school events, club activities, and student councils. Each component has its own
goal, which complies with the general goals of tokkatsu in Table 8.2. For example,
the specific goal for classroom activities is:


http://www.mext.go.jp/a_menu/shotou/new-cs/youryou/syo/
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To develop, through classroom activities, desirable human relationships, and a self-
motivated and practice-oriented attitude to solve various problems, as well as to maintain a
healthy attitude toward life in participating as part of the group in the bettering of (every-
one’s) life in the classroom and school. (Monbukagakusho 2011a)

Though the goals of activities under classroom activities are similar, there are some
variations as can be seen in the goal of “school events” below:

To develop desirable human relationships through school events, to strengthen the feeling
of being part of a group or to form links, to develop a sense of public responsibility, and to
cooperate to encourage the self-motivated and practice-oriented attitude to cooperate to
improve school life. (Monbukagakusho 2011a)

Going back to school events, specific events include rituals, cultural events like art
exhibition, sports events, excursions and stayovers, and volunteering.

Under each component are more specific contents. For example, under “class-
room activities” are its contents as listed below. The contents are broken down by
developmental level (grades), followed by common contents across the grades. The
common contents listed for classroom activities are as follows (Table 8.3):

8.5 The Structuring of Noncognitive Education

The structure of the Japanese national curriculum standards cuts across subjects and
nonsubjects. What is the consequence of placing noncognitive education inside the
regular curriculum?

One obvious result is that it becomes institutionalized. All schools nationwide
and every single teacher engage in it since it is part of the national curriculum stan-
dards. “Standard practices” emerge. The contents tend not to be as clear-cut as
math; however, there are signs of noncognitive education in every classroom. For
example, in primary school classrooms around the nation, observers would find
postings related to what are called “foban,” which are those (small groups) in charge
of tasks such as cleaning (Fig. 8.2). Classroom discussions and school events are the
norm everywhere in Japan. Such structuring of noncognitive teaching will be dis-
cussed in the next section. Unlike math, however, which is influenced by academic
societies, and the textbooks are set, fokkatsu is much more a creation of teachers,
though based on the various governmental guidelines. Teachers research groups,

Table 8.2 Tokkatsu course of study (elementary school)

Goal

Effective group activities aim at the well-balanced development of mind and body and the
encouragement of individuality. Participation in the group helps build an active, positive
attitude toward improving life and personal relations. At the same time, it should deepen each
child’s attitude toward life and the ability to do his/her very best

Source: Translation from Tsuneyoshi ed. 2012, The World of Tokkatsu, translated by Mary Louise
Tamaru, http://www.p.u-tokyo.ac.jp/~tsunelab/tokkatsu/
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curriculum specialists, etc. play a large role in structuring the fuzzy area of the
noncognitive.

The placing of noncognitive education inside the curriculum also means that
there are various research groups by and run by educators as in the case with the
subjects. Such research groups hold annual meetings, displaying their lessons, pub-
lishing journals, etc.

Other than the institutionalization of the structures supporting fokkatsu (or the
other extracurricular periods in the curriculum), the existence of such noncognitive
education in the curriculum means that every decade or so when the discussions to
revise the national curriculum standards take place, there will be reform sub-
committees not just for the subjects, but for noncognitive instruction such as
tokkatsu.

8.6 Development of Characteristic Activities

The situating of particular activities within the national curriculum standards in
Japan means that it is the object of lesson study. Teachers around Japan have
researched the best methods, not always agreeing, but displaying various practices
to each other. There are guidelines from governmental bodies, but they are general
enough that teachers can leave their imprint.

I will give here some standard tendencies as examples.

Table 8.3 Common contents of classroom activities in fokkatsu, elementary school

(1) Constructing life (seikatsu) in the classroom and school

+ Solving various issues that arise in life in the classroom and school

# Organizing the class and dividing and executing the tasks

+ Improving the life of diverse groups in the school

(2) Adaptation to everyday life and learning & health and safety

+ The development of the attitude to live one’s life with a sense of hope and purpose

+ The development of basic living habits

+ The development of desirable human relationships

+ Understanding the meaning of labor and the role of roban activities such as cleaning

* Utilizing the school library

+ The development of attitudes toward life which are both healthy and safe for the mind and
body

# School lunch, which includes a perspective of lunch education, as well as the development
of desirable eating habits

Source: Ministry of Education (2011a)
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Fig. 8.2 Picture of Toban (small groups in charge of tasks) Roulette. (Source: My picture. Left,
“Toban for Living Matters” and Right, “Toban for Cleaning”)

8.6.1 Use of Monitors and Small Groups (Han)

Because rokkatsu tries to delegate authority to students, and encourage cooperation,
certain tasks contributing to the welfare of the class and school are rotated among
students. The most famous in the literature in English are the daily monitors
(nichoku) and the tasks using small groups (foban). The class is usually broken up
into small groups (han), which stay together for a certain period of time and cooper-
ate on various cognitive and noncognitive activities. After a while, the small groups
are reorganized, so that children can have the experience of learning how to work
together with different people. The groups are usually designed to be heterogeneous
(e.g., gender). Though cleaning task groups are famous abroad, there are also small
groups in which children can chose the type of activity they want to do, such as tak-
ing care of the classroom pet or being in charge of the classroom library (kakari).
Figure 8.2 shows one common example of displaying the small group tasks at
that time. It is a roulette, with the number of one’s small group in the smaller circle,
and the cleaning location of that small group in the larger section (e.g., library). If
one looks up cleaning foban on the Internet, there are numerous information
exchanged by teachers, advising how they motivated children to clean for them-
selves, and one can download free roulette templates. Alongside more traditional
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information routes such as publications/guidebooks from public entities or private
companies, the Internet provides a source of information for teachers.

8.6.2 Role of Teachers

Since noncognitive activities are in the curriculum, this has led to teacher discussion
on what kind of components (e.g., forming and using small groups, use of reflection
time, motivation techniques using classroom discussion) and techniques most con-
tribute to the given goal of self-directed, self-motivated, and practice-oriented col-
laborative behavior.

In elementary school classrooms, this has been closely linked to classroom man-
agement--building a classroom community, and the teacher stepping back to become
a facilitator. The construction of small groups such as above, as well as various
common activities that are initiated by these groups, is an example of institutional-
ization of noncognitive education. Classroom discussion is a central means by
which teachers try to build their classroom communities. If the example of cleaning
is taken, children might discuss in class the meaning of cleaning, which might help
children realize that a cleaner environment is easier to study in, which might moti-
vate children to clean spontaneously. The process is what is regarded as important,
rather than the result of the task. Guests such as the janitor might be invited; the
teacher might encourage reflection on the meaning of what the children are doing,
whether it is keeping their school and community clean, or whether it is the
opposite.’

8.6.3 Learning by Doing Together

Learning by actually engaging in the activity collaboratively is a major characteris-
tic of these extracurricular activities as outlined in the national curriculum stan-
dards. As was noted in the section above, “learning and doing it together” is linked
with discussion and reflection, with the teacher trying to act as facilitator, and utiliz-
ing various standard ways of organizing children so as to delegate authority. In other
words, there is a structuring of daily activities, a system of action toward the fok-
katsu goal, which structures child-initiated activities and tries to encourage inner-
motivated action by “learning by doing” in a collaborative learning setting.

Tokkatsu is not the only extracurricular area which is brought into the curricu-
lum. The period for integrated studies, for example, brings in integration across
subjects, discovery, and inquiry.

“Japanese Whole Child Education: Learning from Cleaning and Lunch.” Tokkatsu Series1, 2015.
The Center for Advanced School Education and Evidenced-Based Research, The University of
Tokyo, DVD, not for sale.
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Tokkatsu is more “doing together” and has more diversity within, since it is a
structuring of different extracurricular activities which are as diverse as music
events to classroom discussion, though this chapter will not go into the details of
other components of the period here. Since learning by doing is a major character-
istic of tokkatsu, why one is doing something and how one is doing it are most
crucial. Cleaning, for example, can be done from a democratic viewpoint or an
authoritarian perspective. It is not the act of cleaning itself that distinguishes the two.

It suffices to note here that what fall inside extracurricular activities, and which
activities are seen as most important, would differ by society and historical age.
Ideally, components within noncognitive education would be interrelated. If we take
the example of Japanese fokkatsu, sports events, acts of cleaning, etc. should be
linked with classroom discussion in which the children discuss the goals, the mean-
ings of such activities, and practice self-motivated autonomous decision-making, as
outlined in the Course of Study. This also means that noncognitive areas would
ideally be linked with subjects. For example, cleaning might be linked with health
and physical education.

In this chapter, I have noted that one of the characteristics of the Japanese cur-
riculum today is that it has brought together activities other than the subjects into the
official curriculum. What extracurricular activities have been brought in as tokkatsu
differ depending on the period. Today, it brings together diverse activities of class-
room discussion, sports day, art exhibitions, and club activities under one banner. It
may be meaningful to note that moral education is the values education portion of
the Japanese curriculum, and tokkatsu is “learning by doing,” hands-on, and experi-
ential activities; both take charge of different but overlapping areas.®

8.7 Ending Remarks

The actual contents of the extracurricular portion of the curriculum changes with the
times, even more so than subjects. New subjects have also been erected to reflect
what are seen as the needs of the times (e.g., the establishment of the period for
integrated studies), but since extracurricular activities include a wide range of activ-
ities, bringing them under a common goal in a structured way is a great challenge.

It may be noted, however, that though tokkatsu emphasizes group situations, the
goal in the national curriculum standards dictating self-initiated student behavior
encourages the teacher to step back. The emphasis of learning by doing helps it to
distance itself from the ideological swings of the government. By comparison, val-
ues education (in Japan, moral education) is more directly related to the educating
of values, and its positioning in the curriculum has been a highly controversial one
in the postwar era, as has been the contents of history textbooks.

®Moral education, whose content and place in the curriculum has been very controversial in the
postwar era, is scheduled to become a “special subject moral education” in the 2018 implemented
(elementary) national curriculum standards.
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That being said, any educational activity which extends to the area of social,
cultural, emotional, and behavioral has to be very conscious of its guiding princi-
ples. If the principles are democratic, engaging, and child-initiated, the extracur-
ricular activities in the curriculum can complement and strengthen the academic
side of the child in a democratic society. History has shown, however, that group
activities or holistic education can be utilized for totalitarian, nationalistic, and
undemocratic purposes.

Holistic education, the need to widen the sphere of education into the social and
emotional, values, etc. seems to be increasingly supported by educational reform
proposals in various countries. All the more important is that educators and policy-
makers alike remember the guiding principles on which the value of their education
depends.
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Chapter 9

Whom Is the National Curriculum for?
Politics in the National Curriculum System
of South Korea

Check for
updates

Kyunghee So

9.1 Introduction

Many countries around the world have implemented education policies in which the
central government prescribes a curriculum for schools and teachers to follow. Such
policies are rooted in the growing recognition that curricula should play a stronger
role in influencing and improving teachers’ practice. Policymakers understand that
students’ educational achievements are related more directly to teaching than to any
other factor; as a result, the policymakers have increasingly focused on developing
curricula to influence teaching (Sinnema and Aitken 2013). The pace of introduc-
tion of state-led curriculum policies has increased since 2000, when the OECD initi-
ated international comparisons of student educational achievements through the
Programme for International Student Assessment (PISA). Global competition trig-
gered by PISA, has highlighted the need for quality management of school educa-
tion at the national level; this has led many countries to introduce a national
curriculum system based on which schools, teachers, and classes are controlled.
Therefore, in various countries, the national curriculum is now becoming a key
leverage point in improving education; policymakers seek to improve education by
controlling the curriculum at the national level.

The top-down curriculum policies implemented in many countries aim to pro-
vide a better, more equitable education for all students. This hope has been strength-
ened by the PISA-recorded outstanding educational achievements of East Asian
countries, such as Korea, Hong Kong, and Singapore, which have long had national
curricula. Following the United Kingdom, which introduced the national curricu-
lum system in 1988, English-speaking countries, such as Australia and New Zealand,
have also adopted this system. The United States has also developed the Common
Core Standards at the federal level; schools and teachers in all 50 states are required
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to follow these guidelines. However, the national curriculum model in which the
central government prescribes curricular content and teaching methods in detail has
been strongly criticized for forcing teachers to become technicians, carrying out a
predefined process (Masuda 2010; Priestley and Biesta 2013; Taylor 2013).

Recent discourses affecting world education policy have emphasized the role of
teachers (OECD 2005; Barber and Mourshed 2007). Countries with national cur-
riculum systems have kept pace with this trend, reducing the amount of content
prescribed at the national level and developing policies that increase school-level
autonomy, which allows educators to make decisions about the curriculum (Sinnema
and Aitken 2013). This is a crucial change, which deviates from the policy direction
of the past that de-professionalized teachers through prescriptive curricula and strict
control (Priestley and Biesta 2013). This new form of national curriculum policy
reduces detailed government instructions on educational content and methods,
allowing teachers to become active developers of the curriculum (Priestley 2011).
This change is evident from the frequent use of rhetoric that emphasizes the auton-
omy of teachers and projects them as agents of change in the national curriculum
policies. However, as these new policies also include gradually expanding systems
of accountability, there is controversy over whether the new approach really guaran-
tees teachers any more autonomy than the previous prescriptive approach. While
detailed government-led curricular prescriptions are disappearing in many coun-
tries, efforts to replace them by control over educational output have increased
(Priestley et al. 2015).

South Korea has witnessed several revisions to its national curriculum system
since its introduction in the 1950s; thus, a rich discourse on the national curriculum
system exists. South Korea faced difficulties in designing and developing modern
education owing to Japanese colonial rule for 35 years in the early twentieth cen-
tury, 3 years of US military administration after liberation in 1945, and the Korean
War from 1950 to 1953. Since the Korean War, however, South Korea has achieved
rapid educational growth in a short period of time; it has been consistently ranked at
the top in all areas monitored by PISA since 2000 (So and Kang 2014a). The
national curriculum has played a crucial role in enabling South Korea to achieve
such remarkable educational results in a short period of time. Introduced after the
Korean War, the national curriculum stipulates guidelines on every subject that is
taught during the 12 years of elementary, middle, and high school, setting the con-
tent and class hours for each subject. As the national curriculum has powerful legal
authority, public and private schools and teachers in all regions have to follow the
government guidelines. The long-established national curriculum system has pro-
vided a common set of standards for school education, guaranteeing equal educa-
tional conditions for all students across South Korea and helping to improve their
educational achievements.

In the early days, the national curriculum documents contained highly detailed
prescriptions for educational content, leaving schools and teachers with little flexi-
bility or autonomy to make decisions about the curriculum. The education policy
first began to change in the early 1990s, when the government implemented an
autonomy policy that gradually gave regions and schools the discretion to make



9 Whom Is the National Curriculum for? Politics in the National Curriculum System... 167

decisions about the curriculum. There have recently been efforts to reform the cur-
riculum to overcome a school culture focused on college entrance examinations
(associated with the chronic ills of Korean education) in order to increase student
happiness and well-being. This proposed change highlights a policy discourse that
calls on teachers to be agents of change. However, despite several revisions of the
national curriculum to improve school performance, there has actually been little
change in schools. The issue of reform without change (Cuban 1988; Spillane 1999;
Tyack and Cuban 1995) is becoming a point of controversy in South Korean society
as in other countries.

Education policy reflects the values and intentions of policymakers, not only
providing the means to govern the actual actors of education, but also influencing
their thoughts and behaviors (Grimaldi 2012; Popkewitz 1991). In particular, the
national curriculum exerts diverse and subtle forms of influence over school settings
because the framework itself is seen as constraining teachers (Ball 2006). South
Korea has had a national curriculum system for many years; the national curricu-
lum has been constantly revised in various historical and social contexts, maintain-
ing a powerful influence over schools and teachers. A review of South Korea’s
national curriculum system can help us understand how tension and controversy
work around the national curriculum and how the system can influence schools.

This study aims to provide insight into the complicated and sometimes contra-
dictory role of the national curriculum and its impact on actual school settings by
reviewing South Korea’s national curriculum reform process over the last 60 years.
To this end, the present study focuses on the following two topics. First, it reveals
the politics of national curriculum reform by providing historical-sociological
explanations of South Korea’s national curriculum reform. Second, it explores how
the national curriculum system influences school education.

9.2 The Changing National Curriculum Policy

As curricular reform is highly contextual and often political, it is always tailored to
the society, culture, and education system of the country in which it occurs. The
South Korean national curriculum was established in a unique historical and social
context; it has been revised every time there has been a change in political power.
Korea had a ruling dynasty until the early twentieth century and was ruled by Japan
from 1910 to 1945. After liberation, South Korea officially formed the government
of the Republic of Korea in 1948 and established a national curriculum system.
Initially, the South Korean national curriculum focused on forming a nation with a
unique South Korean identity, using a curriculum strictly laid out by the central
government. However, since the establishment of a civilian government in the 1990s,
the national curriculum has promoted a more autonomous and diversified style of
education. The recently revised national curriculum argues that the happiness of
students is the nation’s top educational priority. The following section provides his-
torical-sociological explanations of these changes to the Korean national curriculum.
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9.2.1 Forming an Intrinsic Identity as Koreans: Building
the Nation as a Homogeneous Group

With its liberation from Japanese rule in 1945, Korea was divided into South and
North, under the military administrations of the US and the Soviet Union, respec-
tively. During its 3 years of military administration, the US aimed to imprint its own
democratic ideology and system on South Korean society. The US military authori-
ties led educational reforms, with the cooperation of the Korean education authori-
ties. As a result, the foundation for the current school system (six years of elementary
school, three years of middle school, three years of high school, and four years of
university) and the compulsory education system was established. The period of US
military administration also served as a momentum for South Korean education to
proactively introduce and accept US educational ideas. Some scholars developed
the so-called “New Education Movement” under the influence of US progressivism,
which helped to introduce a child- and life-centered curriculum to the school set-
ting. In particular, during this period, the “syllabus,” a set of guidelines to be fol-
lowed by South Korean schools, was provided, and it became the foundation upon
which South Korea could later establish its own national curriculum system (So
et al. 2012).

The rule of the US military administration was terminated with the official estab-
lishment of the South Korean government in 1948. The Education Act, enacted in
1949, gave the new government the authority to implement an independent and
democratic system of education. However, the Korean War broke out in 1950 and
lasted until 1953, when South and North Korea reached an armistice agreement.
South Korea’s most important postwar education policy was to make elementary
school compulsory. This policy was based on the ideological conviction that educa-
tion was a major driving force of national development. It quickly had an effect. By
the 1960s and 1970s, South Korea had achieved complete school attendance, not
only in elementary school but also in middle school (Park 2015). Another meaning-
ful postwar event was the establishment of a national curriculum to regulate all
schools in South Korea. As a result, South Korea came to have a single standardized
curriculum, based on the standards by which all schools and students nationwide
were efficiently controlled.

The national curriculum initially emphasized nation-building. The 1948 consti-
tution stated that the nation was the source of political agency in South Korea.
However, actual nation-building was achieved through the national curriculum. As
a nation consists of members of a specific country, it is very important for those
members to form a shared national identity. A nation’s most critical requirement is
to have active subjects who perceive themselves to be members of the country and
who voluntarily participate in various activities of the country (Hwang 2015). Since
development of nationhood was a very complicated, long-term process, it was inevi-
table that the government would apply some legal force. The national curriculum
was a key mechanism for shaping the national identity of children and adolescents.
The national curriculum was designed to have two types of agency: political and
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economic. Politically, the curriculum aimed to develop obedient citizens who were
voluntarily and actively devoted to the country; economically, its goal was to pro-
duce efficient, productive citizens to vitalize the national economy (Hwang 2015).

The policy most extensively implemented through the 1950s’ national curricu-
lum aimed to develop political agents through moral education. Resistance to
American-style liberal values from the US military administration period as well as
the cold war between South and North Korea generated a desperate need for a sys-
tem of education that promoted national identity and collective ethics. For this rea-
son, the first national curriculum, established in 1954, emphasized moral education;
since that time, this aspect of the curriculum has been strengthened, evolving into
an independent subject called “ethics” that remains part of the curriculum today.
Moral education included democracy as well as nationalist ethics and anticommu-
nist education. However, democracy was presented as an ideology opposed to com-
munism in the confrontation with North Korea as well as a fundamental political
ideology of the state; it was thus quite different from American democracy. Moral
education used the ethics of nationalism and collectivism to redefine democracy by
attempting to deny individuals their own agency as individuals and forcing them
into a group. Moral education was an educational plan designed to form a collec-
tive nation.

The attempt to make the nation an obedient political subject through the national
curriculum was accelerated when a military government was established, following
the military revolution of 1961. This government tried to emphasize the distinct
identity of Koreans by incorporating national ideological training into the school
curriculum. National ideological training included anticommunist education, which
emphasized the hostile relationship with North Korea, and “Korean-style democ-
racy,” an interpretation of Western democracy that was adapted to the South Korean
context (So et al. 2012). In particular, a Charter of National Education, incorporated
into the school system in 1968, served as the basic text for forming the nation and
shaping Korean identity. Korean history education, which was a mandatory subject
from elementary to high school in the 1970s, also contributed to the nation-building
through the organization of contents identifying the state with the nation.

The national curriculum was also used to turn the South Korean population into
efficient economic agents. After the Korean War, vocational education and technical
education were strengthened in order to revitalize the national economy, which was
impoverished after years of war. During the 1960s, South Korea was in the midst of
industrialization, and the principal role of education in this period was to provide
the massive workforce needed to industrialize the country. However, despite this
policy, Korea’s leaders still felt that it was more important for the national curricu-
lum to create a disciplined population motivated by nationalism than the rational
economic agents required by modern capitalism (Hwang 2015). The government
implemented its curriculum policy to let school edcuation help citizens acquire
modern knowledge as well as develop disciplines needed to secure a workforce with
a modern work ethic. While the national curriculum of that era was designed to
nurture an efficient economic workforce, it emphasized disciplines and ethics used
to tame citizens, so as to mobilize them to enact national policies.
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In short, South Korea’s early national curriculum fostered obedient political
agents, using nationalist education on the one hand, and tried to create efficient
economic agents to drive modernization and industrialization, on the other. The
national curriculum has played a role in nation-building, with an intricate emphasis
on these two goals. The policy lasted until the 1980s, alongside the military
government.

9.2.2 Toward Autonomy and Democratization: Increased
Autonomy for Schools and Teachers

The technical form of the national curriculum can either improve the quality of all
students’ performance by determining the conditions in schools and classrooms
or lower the quality of educational achievement by disrupting professionalism in
schools and classrooms (So and Kang 2014a). In Korea, the guidelines set forth
in national curriculum documents have violated the autonomy of schools and
classrooms by strictly controlling the curriculum of all primary and secondary
schools nationwide. The government has prescribed in detail the subjects to be
taught during each year of school, the hours required for each subject, and all
educational content. In the 1990s, the Korean national curriculum policy under-
went a remarkable change. Korean society faced a huge turning point, following
the democratization movement of June 1987. This democratization trend ques-
tioned the standardization of school curricula created by excessive government
control of education. The revised national curriculum in 1992 attempted to pro-
vide each region and school with opportunities to make decisions about the cur-
riculum. The establishment of “optional activities,” creative educational activities
that schools could organize on their own to meet unique educational needs or
student demands, was a typical provision under this policy (Ministry of
Education 1992).

The direction of Korea’s national curriculum policy faced a qualitative change
when a civilian government was established in 1993. The civilian government
changed the direction of national education, focusing more on nurturing democratic
citizens and breaking away from the nationalist, anticommunist ideology empha-
sized by the previous military governments. Given the rapid development of global-
ization since the 1990s, Korea’s national curriculum has focused on fostering
democratic citizens who are able to cope with globalization.

The Kim Young-sam government (1993-1998), Korea’s first civilian govern-
ment, established an education reform plan that was qualitatively different from
those in the past. Specifically, it aimed to help Korea be part of globalization and
informatization that characterize the twenty-first century (Commission for Education
Reform 1995). In its “May 31 Educational Reform,” carried out in 1995, the govern-
ment established that the main direction for educational reforms would be liberal-
ization and democratization. The government shifted its direction away from
supplier-based one-way education toward a consumer-focused autonomous and
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open form of education. These educational reforms fully introduced neoliberalism
to the field of education, indicating that an emphasis on regional- and schol-level
autonomy and competition would replace the state-led standardized education of
the past. The direction of these reforms provided a foundation for the revisions of
national curriculum of the time and later. The revised national curriculum in 1997
promoted a ‘“‘student-centered curriculum” that would replace uniformity with
diversity in education. This curriculum focused on enabling schools to organize and
adapt the curriculum to accommodate various aptitudes and levels of students
(S0 2017).

The subsequent Kim Dae-jung government (1998-2003) and Roh Moo-hyun
government (2003-2008) also aimed to reform the national curriculum, based on
the educational reform plan presented by the first civilian government. By making
more changes to the national curriculum, these governments implemented policies
that further empowered the regions and schools to make decisions about the curricu-
lum. However, the curriculum autonomy policy took a new turn when the national
curriculum was revised again in 2009, during the Lee Myung-bak government
(2008-2013). This revised 2009 national curriculum included various guidelines
that allowed schools to make decisions about many aspects of the curriculum. One
example was the reduced number of prescribed actions, which previously imposed
strict boundaries between each grade and subject. Instead, the new national curricu-
lum enabled schools to autonomously determine how to organize their curricula by
using a cluster system that combines several subjects or grades. In addition, under
this new system, schools had the authority to increase or decrease 20% of the class
hours required by the national curriculum. For high schools, the adoption of this
new system of autonomy at the school level left many parts of the school curriculum
to the professional judgment of teachers (Ministry of Education, Science, and
Technology 2009). Through this series of curricular reforms, an institutional frame-
work was established, enabling schools to exercise autonomy when making curricu-
lar decisions.

As discussed above, a series of national curricular reforms since the 1990s have
focused on increasing the freedom of regions, schools, and teachers to make deci-
sions about the curriculum. However, nation-building, which was the traditional
role of the national curriculum, has not been completely discarded. The traditional
aims of the curriculum have remained the same, but the definition of “a good citi-
zen” has changed over time. Civilian governments wanted their citizens to be
autonomous, competitive, and able to engage proactively in globalization, rather
than strongly nationalist or anticommunist. Such citizens could not be created
through one-way government control as in the past, but had to be developed within
an autonomous atmosphere. The national curriculum of civilian governments,
therefore, emphasized competitive, competent economic agency, rather than politi-
cal agency within a nationalist group (Hwang 2015). The political agency empha-
sized by the military-government curriculum were undermined by the
democratization process; civilian governments aimed to foster citizens with eco-
nomic capacity to thrive in the so-called age of limitless competition. Thus, the
national curriculum changed direction, from building the nation that would obey its
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leaders to developing competent individuals contributing to an increase in national
competitiveness. Curriculum policies from the civilian governments, which gradu-
ally increased the autonomy of regions and schools in curricular decision-making,
provided an essential foundation for educating people who would thrive in a market
economy.

9.2.3 Putting Students’ Happiness at the Center of School
Education: Emphasizing Student Agency

Once PISA began to carry out comparative international research to assess student
achievement, many countries began to focus on increasing their own students’ aca-
demic excellence. The USA, which was ranked lower than East Asian countries
such as Korea, Singapore, and Hong Kong in terms of academic achievement, has
recently sought to implement a national standard for several subject matters (Zhao
2009). However, despite these efforts by the US federal government, American cul-
ture remains less obsessed with easily measured results, such as test scores
(McCluskey 2010). As a result, despite a relatively low PISA ranking, Americans
show higher happiness levels than citizens from the countries ranked higher than the
USA (OECD 2011).

In Korea, the opposite is the case. Despite an enviably high PISA ranking, the
student happiness level is always at the bottom of the OECD countries (Park et al.
2010). This shocking result has forced Korean education policy to focus more on
student happiness than academic achievement. The Park Geun-hye government
(2013-2017) launched a new education vision with a policy that aimed to provide
“happy education” helping students find their dreams and talents. Thus, the revised
national curriculum in 2015 shifted the paradigm of education from “knowledge-
based education” to “happy education” where students enjoy learning. The govern-
ment adopted two approaches to helping students build happy lives: finding and
eliminating the causes of student unhappiness, and actively providing students with
opportunities to be happy (So and Kang 2014a). This policy stance has remained in
place during the current government (2017—present).

Since 1998, Korea has used a standardized test to diagnose students’ academic
achievement at the national level. The test is carried out by sampling 1-5% of stu-
dents in sixth grade (the sixth year in elementary school), ninth grade (the third
year of middle school), and tenth grade (the first year of high school) across the
nation. Five subjects are assessed: Korean, English, mathematics, social studies,
and science. In 2008, the government expanded its sample to include all students in
these grades to reduce the number of students who were ranked lower than the basic
level of achievement. As a result, the ratio of students below the basic level has
consistently decreased; the gap between cities and rural areas has also been reduced.
Despite these positive effects, however, overheated competition among regions and
schools over the results has resulted in students’ increased stress and heavy
workload.
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After this problem became a social issue, the Korean government made an effort
to lessen the burden on students. In 2010, the standardized test started to be taken
by second-year high school students instead of first-year students; the number of
subjects was reduced from five to three (Korean, English, and mathematics).
Elementary schools have been excluded from the standardized test since 2013
(Ministry of Education 2013a). In 2017, the current government drastically change
the policy of the standardized test, leaving it up to each city and province to decide
whether to carry out the test in middle and high schools. Accordingly, the local
education office of each city or province can autonomously decide whether or not to
carry out the test. The government samples only 3% of students, analyzes their
results, and uses them to establish national education policies. This reform has been
carried out despite some concerns that it could cause a decline in academic perfor-
mance; it clearly demonstrates that the focus of Korea’s education policy is directed
toward student happiness.

To further relieve student stress, efforts are constantly being made to reduce the
amount of learning content and workload required by the national curriculum.
Students in Korea continue to be ranked high in every subject in international stu-
dent assessments, including Trends in International Mathematics, Science Study
(TIMSS), and PISA. However, behind such achievements lies the chronic issue of
students suffering from extreme mental pressure due to the excessive burden of
studying (So and Kang 2014a). This issue has been raised since the 1980s. Student
stress is clearly caused by the excessive amount of academic content included in the
national curriculum and high level of difficulty of many subjects (Shin et al. 1981).
Therefore, efforts have been made to reduce the number of subjects that students are
required to complete during the compulsory education period, as well as the number
of hours required for each subject.

Despite all these changes, the heavy workload has continued to be cited as the
main challenge to overcome throughout several revisions of the national curricu-
lum. A wide range of policies have been implemented to resolve this issue. Every
time the curriculum was revised, new policies were introduced, which include
reducing the number of subjects that students take, empowering students to choose
their own subjects in accordance with their own needs and abilities, reducing aca-
demic content in each subject, and carrying forward overly difficult content to the
next year’s program. The most recently revised national curriculum of 2015 is
intended to reduce academic pressure on students by carefully selecting and reduc-
ing learning content while focusing on the key concepts that must be learned in each
subject.

In addition, the Park Geun-hye government implemented a new policy called the
“exam-free semester” to help students pursue a happy life. According to this policy,
during one semester of middle school, teachers are given the flexibility to make
their classes more student-centered by organizing debates or practical training but
not organizing traditional exams. Students are also given a better chance to discover
their dreams and talents by participating in various events, including career explora-
tion activities (Ministry of Education 2013b). The exam-free semester was designed
to change Korean education into a system that could develop student dreams and
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talents. It grew from an awareness that students had low levels of interest, confi-
dence, and happiness because they faced extremely fierce competition in an educa-
tion system focused on college entrance exams. The exam-free semester was
implemented to address these chronic issues in Korean education and to achieve a
breakthrough in public education. Some middle schools introduced the exam-free
semester on an experimental basis in 2013; all middle schools have offered it
since 2016.

The most distinctive feature of the exam-free semester is that students have no
regular written exams. Instead, they can participate in and experience various activi-
ties during this semester. It is a remarkable change that schools have been willing to
give up exams in an education system focused on college entrance. In the past,
schools focused exclusively on preparing their students for the college entrance
exams. As a result, the students had no chance to explore things they liked or wanted
to do; teachers also found it difficult to provide autonomous and creative classes.
The 2015 national curriculum reorganized middle-school education, enabling
schools to operate flexibly enough to guarantee an exam-free semester. During this
semester, teachers can autonomously replace some class hours with experience-
based activities that introduce students to different career paths, new academic top-
ics, arts and sports, and club activities.

Previously, school education in Korea had forced students to learn “what was
given” without considering their own aptitudes, interests, or needs. Teachers had to
follow the national curriculum without their own judgments or interpretations. The
exam-free semester is intended to fundamentally change the constitution of Korean
school education. During this semester, teachers are expected to identify what their
students want to do and to design and operate the curriculum based on their find-
ings. The exam-free semester is a full-scale attempt to focus on developing student
dreams and talents, which was previously overlooked in Korean education.

9.3 Effects of the National Curriculum System on Actual
School Education

The Korean national curriculum has helped to provide equal educational conditions
for students and to increase the educational achievements of all students by provid-
ing common standards for school education in Korea. The national curriculum has
been frequently revised to provide better education. However, the massive reform of
the national curriculum in Korea has not significantly changed actual school prac-
tice. Although Korea has established the basis for many changes by reforming the
curriculum to ensure a more flexible, autonomous system of education that priori-
tizes student happiness, these reforms in reality have not been followed by actual
changes. Despite reforms in the school education system, there has been little
change in actual school practice. Analyzing the impact of the Korean national cur-
riculum system on actual school practice can help to explain why.
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9.3.1 Curriculum Reform for Government: Unchanged School
Practice

Curricular reforms are often political and policy-driven (Fernandez et al. 2008).
Uniquely, the Korean national curriculum is revised whenever a new government
comes to power. The revision is triggered by the political demands of new govern-
ments rather than by the educational demands from schools (Gim 2002). Since
national curriculum revisions are accompanied by a 5-year-cycle of regime change,
ironic situations—for example, a new curriculum being developed even before the
previous one has been fully implemented in all schools—often ensue.

Korean national curriculum documents include both general guidelines and
subject-specific curriculum. The general guidelines lay out the ideal human charac-
teristics that the national curriculum should cultivate, goals for each school level,
the subject organization for each grade, and the hours allocated to each subject.
Each subject-matter curriculum includes specific content for each subject organized
in the general guidelines. When a new national curriculum is developed, the general
guidelines are developed first, followed by each subject-specific curriculum.
Scholars who major in general education studies participate in developing the gen-
eral guidelines, and subject specialists who major in specialized subjects develop
each subject-specific curriculum. The new government always talks about reform-
ing the field of education, and tries to put this rhetoric into practice in the form of
education policy during its term in office. Thus, the national curriculum serves as a
means of implementing political rhetoric. As a consequence, national curriculum
revisions are always led by policymakers in a new government. These policymak-
ers—for example, officials at Cheongwadae (the Blue House) or the Ministry of
Education—determine the basic direction of and timing for the revision to actualize
the new government’s reform message. Scholars are then invited to develop the
general guidelines in accordance with the policymakers’ reform direction. The
guidelines they develop are finalized through reviews and revisions by policymak-
ers. Once this is done, each subject-matter curriculum is developed according to
said guidelines. During this process, the creators of the general guidelines largely
reflect the views of policymakers, forming a sort of hierarchical relationship with
the subject specialists.

This “top-down” development process has generated conflicts between the
general guidelines and subject-specific curriculum. This is one reason that
national curricular reforms rarely lead to actual change in school settings. After a
general framework is developed for the subject curriculum, subject specialists are
then required to revise each curriculum according to the guidelines. However,
although subject specialists seem to appropriately reflect the guidelines, they
rarely make actual changes to their curriculum. For example, despite the fact that
several governments have implemented a workload reduction policy for students,
there has been little actual progress made in reducing learning content or adjust-
ing levels of difficulty (So and Kang 2014b). The lack of change in actual school
settings has created repetitive rhetoric: every new government comes up with a
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new way of reducing student workloads and reforming the curriculum. In other
words, reforms have been constantly carried forward without any actual changes
being made.

In fact, subject-specific curriculum have more impact on school practice in Korea
than the general guidelines. Teachers of each subject depend almost entirely on the
textbooks published by external specialists. The textbooks are based on subject-
specific curriculum developed by the government. Therefore, unless changes are
made to such curriculum, there is almost no change in the quantity or quality of
textbook content or any aspect of school education that depends solely on text-
books. Policymakers assume that, by reforming general guidelines, they will be able
to influence the classes taught by teachers. (Cuban 2013). However, reforms that
require teachers to change their classes are less likely to succeed than those affect-
ing the structure of the school system only (Tyack 1991). Thus, revised general
guidelines results in external changes to the school system but barely generate any
real changes in actual classes.

The teachers themselves may be exhausted by the constant revisions to the
national curriculum that are made by every new government. In Korea, promises to
reform the national curriculum serve as political platforms for political leaders try-
ing to win elections. The government’s reform message typically disappears before
being properly delivered to schools as the new government takes control. Sometimes
anew message contradicts the old one. Given this pattern of political change, teach-
ers stick to their own ways of teaching and wait for the government to be replaced,
rather than enthusiastically responding to the reforms. Many teachers regard Korea’s
frequent reforms of the national curriculum as mere political plans implemented by
the government for its own benefit (So 2013). In such a political maelstrom, teach-
ers tend to stick to familiar approaches.

9.3.2 Policy Attention Focused More on New Prescriptions
Than on Enactment: Schools That Are Indifferent
to Prescribed Duties

The national curriculum is an “input-oriented” policy because it imposes a standard
curriculum that all schools must adhere to. However, many Western countries that
have adopted the national curriculum system have recently changed into controlling
output rather than providing more detailed curricular measures (Priestley et al.
2015). Under the new policy, schools and teachers have the autonomy to make
curriculum-related decisions but are responsible for their students’ academic
achievement that is measured through test-based accountability systems.

Through multiple revisions of the national curriculum, Korea has implemented a
policy to reduce the government’s curricular prescriptions. Regions and schools
have been empowered to autonomously determine certain aspects of the curriculum.
However, there are still many prescriptions from the national curriculum that are
expected to be followed (Baek 2010; Hong 2011; Jeong and Lee 2011; Gim 2011).



9 Whom Is the National Curriculum for? Politics in the National Curriculum System... 177

The 2015 national curriculum also details all required subjects for each year of pri-
mary and secondary school as well as class hours and educational content. Unlike
trends in Western countries, in Korea, the test-based accountability system seems to
be weakening; the national academic achievement test does not have much power to
assess schools or teachers; and the results do not really control teaching practice. In
recent years, individual cities and provinces have been able to decide on whether to
take this test or not, further reducing influence of the test on actual classroom
teaching.

In Korea, the national curriculum still has considerable power. The curriculum
has legal authority to determine the status and content of subjects (Goodson 1994).
Many stakeholders, therefore, focus on deciding what should be included in the
national curriculum. Subject specialists fight to secure more hours and more aca-
demic content for their subjects. Various government departments and stakeholders
struggle to incorporate their own interests into the national curriculum (So 2013).
As aresult, developing the national curriculum takes a great deal of time, effort, and
funding, both to convey the government’s reform rhetoric and to coordinate the
demands of various stakeholders.

Recently, Korean curriculum policy has been heading in the direction of giving
schools and regions more freedom to shape the curriculum. The national curriculum
is expected to serve as the standard for regions and schools, enabling regional edu-
cation offices and schoolteachers to develop more detailed versions. Hence, the gov-
ernment’s ability to facilitate aligned yet context-sensitive local implementation is a
crucial aspect of successful curriculum reform (Pietarinen et al. 2017). However,
the Korean government has scant interest in how the new curriculum is enacted.
Even though revised national curricula are expected to change and improve schools,
the government does not really try to understand what is actually happening in
schools. Policymakers and stakeholders are not interested in discussing or taking
responsibility for implementing the changes described in national curriculum docu-
ments; their lack of interest stands in sharp contrast to the efforts that go into creat-
ing those documents.

Moreover, there are many cases in Korea in which national curriculum reforms
failed to change the evaluation system. Students in Korea often begin to prepare for
the college entrace examination from their early school years. Since high perfor-
mance in the college entrance examination provides a condition for entering and
graduating from top universities, which in turn helps to get a privileged job, students
often study for getting into top universities from when they are young. Naturally,
most schools provide classes geared toward the college entrance examination. This
type of education explains why Korean students have such low levels of confidence,
enjoyment, and happiness while learning, despite their high academic achievements
(So and Kang 2014a). The national curriculum has been constantly revised to
remove the evils of a college-entrance-exam-focused school education system; in
fact, the 2015 national curriculum even claims to prioritize student “happiness.”
However, the college entrance examination still dominates school education. The
system itself has not really changed in the direction suggested by national curricu-
lum reforms.



178 K. So

This may be why there is so little interest in implementing a new curriculum
within the Korean system, in contrast to high interest in developing new prescrip-
tions for the curriculum. This input-oriented system requires accountability through
prescriptions rather than output. Both approaches, whether prescription- or output-
oriented, deny teachers’ adequate autonomy to make decisions about the curricu-
lum. However, the Korean example shows that the prescription-oriented approach
has more room for teacher autonomy than the output-oriented approach (Priestley
et al. 2012). In a new-prescription-focused national curriculum system, few policy-
makers care how the prescribed curriculum is enacted by teachers or experienced by
students. For this reason, Korean teachers do not react strongly to new reforms
prescribed by the national curriculum. Instead, the college entrance examination
actually controls both teachers’ classes and students’ lives, which is not intended by
the government.

9.3.3 Teachers Disciplined by the National Curriculum:
The Absence of Teacher Agency

Recent curriculum policies attempted in various countries around the world have
referred to teachers as “agents of change.” This policy trend aims to overcome the
criticism that countless national curricular reforms have failed to introduce funda-
mental changes to actual school settings (Cuban 1988; Spillane 1999; Tyack and
Cuban 1995). The repeated emptiness caused by “reform without change” has
raised awareness of the importance of teachers’ roles and capabilities in changing
schools. Accordingly, many countries are working to reduce legal prescriptions and
requirements in their national curricula, while simultaneously empowering school-
level authorities to make decisions about the curriculum. Scotland has even made its
national curriculum legally nonbinding, despite being a national framework, in
order to emphasize school-level autonomy. The Scottish national curriculum pro-
vides much of its content in the form of guidelines; schoolteachers refer to these
guidelines to develop their own curricula, reflecting the interests and learning needs
of their students (Sinnema and Aitken 2013).

Since the 1990s, Korea has worked to minimize national control and to increase
the power of regions and schools to make autonomous decisions about the curricu-
lum. Korea currently allows regions and schools to autonomously adapt the curricu-
lum to suit their own context, drawing on the guidelines developed by the central
government (So 2017). By gradually increasing the teachers’ authority to decide the
content of the curriculum, the Korean government is presenting teachers as agents
of change in educational reform. Teachers in Korea now have a certain power to
change and adapt the curriculum.

However, although Korean teachers have the right to adapt the curriculum, they
tend not to use this right. In Korea, the teaching profession guarantees a relatively
high initial salary and a stable social status, which is why many outstanding aca-
demic candidates choose to teach (Barber and Mourshed 2007). However, these
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teachers, who were so competent when they were first appointed, become oddly
passive in schools, rarely making full use of their expertise. The passivity of Korean
teachers is closely related to the fact that Korea has maintained its national curricu-
lum for such a long time (So and Kang 2014a). For teachers who were themselves
educated within the national curriculum system, it seems natural to adhere to the
prescribed national curriculum. Moreover, the subjects they teach are fully covered
in assigned textbooks. For most Korean teachers, implementing the curriculum
means teaching “by the textbook,” which is often seen, not just as a learning aid, but
as a “standard” or “Bible” to be strictly followed (Jeong 2006; Park 2007). In other
words, the national curriculum has become a “closed text” that forces teachers to
read in certain ways, rather than enabling them to interpret material or make autono-
mous decisions (Kim 2007). Within this national curriculum system, teachers have
little room to display their expertise or design a creative curriculum.

In sum, Korea’s long-standing national curriculum system has caused the profes-
sional lives of teachers to be disciplined by the national curriculum. The old school
grammar that required teachers to follow the national curriculum to the letter forced
them to constantly reflect on their teaching based on the national curriculum.
Moreover, the unchanging textbook system, college entrance exam, and government-
imposed academic content all limit teachers’ agency. Although their autonomy has
increased in relation to the national curriculum, teachers disciplined by the national
curriculum cannot easily discard conventional school rules or customs.

9.4 Conclusion: The Remaining Challenge

In the past few decades, Korea, like other Asian societies, has been through many
social, economic, and political changes. Korea was democratized when its military
regime was replaced by a civilian government. In response to the global pressure of
neoliberalism, Korea has shown interest in nurturing autonomous and competent
economic agents, rather than nationalist and collective political agents. The national
curriculum has played a leading role in bringing these great changes to Korean
society.

The Korean national curriculum, maintained for the past 60 years, has played a
positive role in Korean education in some ways. Above all, the system has contrib-
uted to providing fair and equal educational opportunities to all students by being
implemented in all schools nationwide. The national curriculum has recently been
revised to meet the needs of different types of learners, showing that curricular reform
can be used to improve equity in education (Sinnema and Aitken 2013). In addition,
Korea’s national curriculum has considerably helped teachers who feel uncertain or
anxious about teaching by explicitly providing detailed content. Particularly for
teachers grappling with large classes, a tough work environment, a lack of experi-
ence, or insufficient time to prepare for class, the national curriculum has served as
an essential guide rather than a tool of pressure or control. In the long run, it has
helped teachers to become skilled and well-informed (Apple 1988; Sloan 2006).
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Through multiple revisions of the national curriculum, Korea has established the
foundations for a more flexible, teacher-driven approach to the curriculum, as well
as forms of education that prioritize student happiness. However, massive reforms
of the national curriculum have resulted in little actual change within schools.
Although the system of school education has been reformed, actual school teaching
has remained the same. This review challenges a few aspects of the national curricu-
lum system in order to bring actual changes into schools.

First, it is necessary to adopt a strategy that interactively and dynamically uses
both a top-down and bottom-up approach to school reform. School reform can be
carried out in either way (Fullan 2007). In the top-down approach, schools and
teachers are viewed as practitioners and consumers of the new curriculum devel-
oped by policymakers. By contrast, the bottom-up approach relies on school capa-
bilities and the teaching community to create an innovative learning environment
(Leana 2011; Lieberman and Pointer Mace 2008). Like Korea, many countries seek
to change their education systems using the top-down approach. However, given
that curricular reforms will not succeed unless teachers in school settings change
themselves, this approach will not bring actual change to schools. Therefore, it is
necessary to consider a strategy that integrates and draws on the strengths of both
approaches (Fullan 1994; Hargreaves and Fullan 2012; Ramberg 2014). The new
approach will need to provide the basic direction of and framework for school
reform in the national curriculum while respecting and supporting the innovative
efforts of school teachers.

Second, a shared sense-making process by stakeholders involved in school
reform is required. Many school reform studies have shown that success of a reform
is related to the way in which the reform is implemented (Priestley et al. 2015;
Ramberg 2014). Korea tends to focus on prescribing new reforms rather than imple-
menting them. However, no reform is likely to succeed without a clear understand-
ing of how it will be carried out. Implementing curricular reform entails the
translation of the new ideas into new educational practices. The process must
involve all stakeholders working to implement the reform in shared sense-making
(Hargreaves et al. 2009; Weick et al. 2005). The perceived meaning and significance
of the curriculum reform will further guide the actions of the stakeholders involved
in the process (Hargreaves et al. 2009). In other words, whether teachers accept or
reject the reform is likely to be determined by its perceived meaning and signifi-
cance. A massive reform of the curriculum cannot succeed in actual schools unless
a collective effort is made to clarify and communicate the meaning and significance
of the reform among stakeholders including school teachers.

Finally, we should focus on how best to create a structure that promotes teacher
agency. Teacher agency refers to the power of teachers to actively and purposefully
direct their own professional lives within structurally determined limits (Hilferty
2008). In other words, teacher agency is a pattern of practice or behavior actively
adopted by teachers in response to a reform or policy imposed on them from the
outside. In recent national curriculum policies, it is often suggested that teachers be
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given decision-making autonomy pertaining to the curriculum as a means to change
school performance. However, autonomy is not the same as agency. Even if teachers
have autonomy, they may fail to achieve agency if they reproduce past behavioral
patterns out of habit. Korea has given teachers more autonomy to make decisions
about the curriculum, but the teachers have not been proactive in making use of it.
Teacher agency cannot be achieved merely by providing autonomy through reduced
prescriptions or regulations. The surrounding structure or contextual conditions
influence teacher agency (So and Choi 2018). In order to project teachers as real
agents of change in schools, it is necessary that national curriculum policies focus
on improving the structure and context in which teacher agency can be achieved.
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Chapter 10
History Education in Japan: An Account

of Domestic Policy Controversies Over
the Past War
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Masako Shibata

10.1 Introduction

This chapter deals with a number of important themes of history education, includ-
ing perceptions of the nation, the notions of collective memory, state policy for
education and the interrelationships of these themes. Within this thematic frame-
work, it looks at controversies over the policies of the Ministry of Education for
history education in Japan regarding the Battle of Okinawa (March—June 1945)! in
World War IT (WWII), in which the war-time Japanese are remembered as both
aggressors and victims. It also explores the geneses of the controversies, trailing the
political and social positioning of Okinawa in the process of Japan becoming a
modern state from the late nineteenth century.

In Japan and around the world, the war has been interpreted in a variety of perspec-
tives. More often than not, they raised cases in academic and political discussions,
which have brought about many ‘histories’ of the war. At the same time, reconciliation
among countries and peoples involved in the war became a popular scene. Particularly
from the turn of the century, a number of governments and the state leadership began
to review the conventional aloof posture on war-time wrongdoings by their country,
and try to amend the past injustices by offering official apologies to victims.

Notwithstanding this unparalleled trend of the so-called ‘age of apology’ in the
history of modern state, the government and the Ministry of Education in Japan

'While some textbooks note that the Battle started on 1 April when the US troops landed in the
Okinawa Island (main island), while others adopt the starting date of 26 March when the first
US troops landed in part of Okinawa Prefecture, the Kerama Islands, where 55% of the ‘group
suicides’ took place (Ryukyu Shimpo 2014, p. 38).

M. Shibata (P<)

Doctoral Program in International and Advanced Japanese Studies, School of Humanities and
Social Sciences, University of Tsukuba, Tsukuba, Japan

e-mail: shibata.masako.ga@u.tsukuba.ac.jp

© The Author(s) 2020 185
G. Fan, T. S. Popkewitz (eds.), Handbook of Education Policy Studies,
https://doi.org/10.1007/978-981-13-8343-4_10


http://crossmark.crossref.org/dialog/?doi=10.1007/978-981-13-8343-4_10&domain=pdf
mailto:shibata.masako.ga@u.tsukuba.ac.jp

186 M. Shibata

have been having difficulties in accommodating longstanding mistrust and criti-
cisms raised from within towards their policies for history education. The main
point of the controversies over the Battle of Okinawa is its treatment in the text-
books of Japanese history, in particular how to describe massive suicides committed
by civilian residents in reference to the involvement of the Imperial Japanese Army
(IJA) during the Battle.

The arguments of this chapter are threefold. Firstly, the domestic history text-
book controversies over the Battle of Okinawa have deep roots of the history within
which Okinawa has been absorbed in the Japanese state. Secondly, the controversies
must be understood in line with the positioning of Okinawa within the notion of
nationhood in the modern Japanese state. Lastly, a lack of policies for critical
reviews of war-time events resulted in the tardy development of reconciliation about
the Battle and the war in Japan.

10.2 Collective Memory and Policy for Reconciliation

Collective memory has trends. It is socially constructed, reflecting the dominant
discourses of society (Halbwachs 1989). Therefore, in principle, collective memory
is differentiated from ‘objective’ history. In reality, the history construed by the
elites in society largely shares the elements of collective remembering, and often
becomes compatible with it (Wertsch 2002: 20). Official interpretations of historical
events are inseparable from, or often the direct reflection of, collective memory.
Thus, national history is transmitted over the next generations differently along with
the metamorphosis of the society.

Unquestionably, collective memory is not the collection of individuals’ memo-
ries. In the cases of historical incidents of injustices, the memories of individual
victims are sometimes alienated from collective memory, affected by the ‘public’
interest of concerning society. This discrepancy often results in the exposure of
victimhood to political whims or the trivialisation of it. Such cases can be found in
East Asia where the settlement of WWII was left more ambiguous than in Europe.
For example, the Nanjing Massacre had barely been taught in Chinese schools until
the death of Mao Zedong and the subsequent rise of Deng Xiaoping, because the
history of ‘national humiliation’ was regarded as improper in the midst of nation-
building (Mitter 2003). Agonies of A-bomb victims in Hiroshima and Nagasaki had
not been discussed eagerly in Japan while the country was striving for national
reconstruction, and have become part of collective memory for post-war Japanese
along with the growth of anti-nuclear movement around the world.

Official interpretations about the dark side of national history or past injustices
are largely affected by public memory. Over the past few decades, depressing histo-
ries have drawn intensive political and academic attention. As mentioned earlier, it
has been a remarkable phenomenon that a number of governments and the state
leadership try to correct past injustices in the form of formal apologies by reviewing
the traditionally and broadly accepted perceptions of those incidents. The apologies
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were offered to victims who had been treated inequitably and often inhumanely by
state authority because of their political creeds, religious faiths or racial origins.
Regardless of the time of the wrongdoings—some were done in the remote past and
others quite recently—offering such apologies has become a common phenomenon
around the world from the turn of the century. Apologies resulted in reconciliation
with the victims in some cases, and in others did not. Different results notwithstand-
ing, policy makers in educational arena followed suit. Corrections of depiction and
interpretation about those past incidents are reflected on the ideas and practices of
public education, notably in history education.

Examples of such ‘amendment of history’, especially on WWII, are many.
Apology by the French President in 1995 for the deportation of Jewish residents to
Nazi ‘death camps’ was a symbolic one. Another apology to Holocaust victims was
followed suit by the Swiss government in 1997. The Japanese Prime Minister stated
his ‘deep remorse’ and ‘heartfelt apology’ to the victims of Japan’s aggression dur-
ing the war and its colonial rule in 1995, although the Japanese case did not bring
about lasting reconciliation with the victims, revealing ‘the difficulty of translating
the western rhetoric of apology into terms of consistent with non-Western culture’
(Barkan and Karn 2006: 7). As seen above, a growing number of countries have
been trying to amend their wrongdoings by offering official apologies to the vic-
tims. Barkan and Karn (2006) view such acts as a propensity in recent political
discourse, in particular after the end of the Cold War, and argue that this new politi-
cal vigour is driven by the long-term tactics of the individual governments for con-
structing more mutually prosperous political and economic relationships in the
region and the world. It is true that effective processes of those reconciliations
between the victims and the perpetrators largely rest upon the political leadership on
both sides, and moral courage especially of the latter. Moreover, there has been a
globally growing public awareness of crime against humanity, which enables the
legitimacy of the claims of victims to serve as effective political and educational
means (Barkan 2000; Bekerman and Zembylad 2012).

Given the new trend in the history of modern states, this chapter explores the case
of the Battle of Okinawa, whose treatment in history textbooks by the Ministry of
Education has not brought about even a domestic reconciliation of interpretations
about the war incident. The next section will demonstrate the points in question
about the history textbook controversies on the Okinawan case, before discussing its
historical background.

10.3 Policy for History Textbook in Confrontation
with Memories About the Battle of Okinawa

The textbook authorisation system was introduced as part of post-war drastic
democratisation of Japanese education under the US Military Occupation in Japan
(1945-1952). Prior to the reform, school textbooks had been written by the state for
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primary schools (1903-1945) and secondary schools (1943-1945). Under the
immediate post-war system, the right for authorising textbooks was in the hand of
the local education boards. However, in the course of so-called ‘right turn’ with the
intensification of the Cold War in East Asia, the right has been in the hand of the
Minister of Education from 1955 until now. In the present system, textbook exami-
nation is conducted by the Textbook Authorization Research Council (TARC,
Kyokayo-tosho Kentei Chosa Shingikai), mainly consisting of university professors
and schoolteachers along with the Ministry’s examination officers who have teach-
ing experience in higher education.? In general, the TARC announces the results of
their examination of textbooks about 2 years before their actual use in schools in
April. Unless the publishers get a simple ‘Approval’ or a simple ‘Disapproval’, they
revise their textbook(s) based on TARC’s ‘opinions’. After the textbooks are autho-
rised, each local education board selects a textbook of each subject for schools
under its jurisdiction. Since 1963, the Ministry of Education has adopted the system
of free supply of textbooks for compulsory education, that is, primary and lower
secondary education. As of 2016, the Ministry spent 41.1 billion yen (0.8% of its
budget) for the free distribution of 100 million textbooks throughout the country
(Fig. 10.1).?

Despite its various controversial aspects, the Battle of Okinawa had not been in
major disputes in history textbook issues until the 1980s. As will be mentioned later,
stories related to the Battle received rather popular attention in the theatre or the
literature in the 1950s and the 1960s. In the Battle, over 200,000 people died:
122,228 Okinawans (94,000 civilians and 28,228 soldiers), 65,908 Japanese sol-
diers from other prefectures and 12,520 US soldiers).* The Okinawa Islands became
the only ground battle theatre that involved civilian residents. Consequently, the
military operations by both parties took a heavy toll on civilians, about one fourth
of the population of Okinawa Prefecture. Among the tragedies that have befallen the
war-time Okinawans, the most catastrophic one was a large number of suicides—
about 1000 altogether>—committed collectively by the civilians during the Battle.

2http://www.mext.go.jp/a_menu/shotou/kyoukasho/gaiyou/04060901/1235089.htm. Accessed 3
August 2017.

Shttp://www.mext.go.jp/en/about/pablication/__icsFiles/afieldfile/2017/02/15/1374478_001.pdf.
Accessed 15 August 2017.

“http://www.peace-museum.pref.okinawa.jp/heiwagakusyu/kyozai/qa/q2.html. ~ Accessed 10
August 2017.

SThe figure in various literatures ranges from 700 to over 1000. In the case of the history textbook
controversies over the suicide incident, the number of suicides is generally not a prime concern of
dispute. Because of its relative precision, the author adopts the recently disclosed figure of 1143
suicides in 30 cases (Ryukyu Shimpo 2014, pp. 38-39). cf. According to Fujioka (2008) and
Watanabe (2008), the number of suicide victims rose in the post-war period, influenced by the
government’s policy for extending the coverage of Senshobyo-sha Senbotsu-sha Izoku-tou
Engo-ho, Act on Relief of War Victims and Survivors brought in 1952, to civilians who cooperated
with the military or were involved in military actions. Fujioka argues that an increasing number of
survivors and their relatives in the suicides began to claim that the suicides offered their lives to
serve the state in the form of group suicides for the purpose of receiving the relief. Regarding the
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Fig. 10.1 Flow of textbook authorisation process (http://www.mext.go.jp/a_menu/shotou/kyou-
kasho/gaiyou/04060901/1235090.htm. Accessed 1 August 2017)

In many cases, the self-killings were carried out between family members, friends
and neighbours. Why on earth were such tragic mass suicides committed by non-
combatants in the war theatre?

A major dispute over the so-called ‘group suicides’—shudan jiketsu—arose in
the 1980s. It was started after the request made by the examination officers for

application of the Act in Okinawa, the Okinawa local government submitted its petition to the
Ministry of Welfare for the coverage of non-combatants, such as student soldiers and student
nurses (Ryukyu Shimpo 1953). Okinawa Times (1958) reported a possible rise in the number of
‘war co-operators’, including the group suicides, as the Ministry answered positively to the peti-
tion of the Alliance of the War Bereaved in Okinawa to extend the coverage of the Act to those who
were 13 years old and younger during the Battle.


http://www.mext.go.jp/a_menu/shotou/kyoukasho/gaiyou/04060901/1235090.htm
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adding the suicide incident to a textbook for upper secondary school. The pre-
authorisation version initially submitted to the TARC in 1983 stated in a foot-
note that:

Okinawa Prefecture became a battle field, and about 160,000 Okinawan men and women of
all ages died cruelly. Among them, not a small number of people were killed by the Japanese
military. (Ienaga 1993: 229)

According to the request, this description would not illustrate the whole picture
of the Battle, because the largest number of civilian victims was caused by the
‘group suicides’, which should therefore be included in the footnote. The author of
this textbook was Saburo Ienaga who had pursued legal fights against the Japanese
government between 1965 and 1997 for his right of freedom of expression in text-
book writing and for the claim of the unconstitutionality of the textbook authorisa-
tion system as such.® In this case, Ienaga assumed that the intention of the Ministry’s
examination officers was to alleviate the horrible image of the massacre committed
by the Japanese military by emphasising the ‘group suicides’, shudan jiketsu, as the
term of ‘jiketsu’ would generally connote a voluntary and strong-minded act of self-
killing (Ienaga 1993: 232).7 Indeed, the ‘group suicides’ were broadly viewed—at
least on the governmental side—as the virtuous acts of imperial subjects, who
bravely avoided humiliation by the enemy as its prisoners of war (POWSs) (Japan
Defense Agency 1968: 252). While this textbook was in dispute in his third lawsuit
that Ienaga partly won, he rewrote the text. The authorised version appeared as
follows:

About 160,000 Okinawan men and women of all ages died cruelly by being killed in bom-
bardment or driven into group suicides. Among them, not a small number of people were
killed by the Japanese military. (Ienaga 1993: 232)

A larger controversy ensued in the late 2000s, which provoked massive protests
by Okinawans. Based on TARC’s ‘opinions’ given to Japanese history textbooks for
upper secondary schools in April 2006, sentences and phrases which indicated the
military’s orders to civilians to commit the ‘group suicides’ were rewritten or
rephrased. Consequently, all textbooks were approved in March 2007. Many
Okinawans regarded this case as a distortion of history about the Battle. In
September, about 110,000 local residents gathered a rally to protest the TARC’s
opinions for the revisions. After the civic movement, six publishers of eight text-
books submitted their applications to the Minister of Education for his permission
to revise the rewritten texts again in November. The Minister asked the TARC’s
committee in charge of Japanese history to re-examine the textbooks.

%He was also one of the authors of the first post-war history textbook that was issued in 1946 under
the supervision of the General Headquarters of Supreme Commander for the Allied Powers
(GHQ SCAP).

"In its exhibitions and publications, the Okinawa Prefectural Peace Memorial Museum—founded
and run by the Okinawa Prefecture—uses the term ‘forced group deaths’, kyosei shudan shi,
instead of the ‘group suicides’, shudan jiketsu.
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In its report, a TARC’s committee in charge of Japanese history explained its
initial decision by arguing that ‘recent research and publications on the group sui-
cides show that the existence of such orders is not necessarily evident’ (TARC 2007:
6). The report also stated that ‘it is not possible to confirm with all Okinawan resi-
dents who committed the suicides whether or not there were such military orders to
the suicides. ... Thus, it would be proper to avoid definitive sentences about the
existence of the military orders’ (TARC 2007: 6). The Committee demonstrates
their basic understanding as follows:

The group suicides occurred in the extraordinary situations within which civilian residents
were dragged into the military battle at the end of the Pacific War. There were intricate
backgrounds for this occurrence, such as education, instruction, and the inculcation of cer-
tain feelings during the period. In addition, there were various factors which created the
situation the group suicides occurred. ... Therefore, oversimplified expressions in text-
books about the backgrounds and the factors which led to the group suicides might not
enable students to understand the incident adequately. (TARC 2007: 8)

In short, although the TARC did not deny a certain involvement of the Japanese
Imperial Amy in the group suicides, it did not accept that there were direct orders to
the suicides by the Imperial Japanese Army to that effect.

Unlike the case of the 1980s, this case drew media and public attention outside
Okinawa. After the re-examination of the once-rewritten textbooks, the Minister
approved the publishers’ request for restating the army’s ‘involvement’ in the sui-
cides in their textbooks on 26 December 2007, just in time for their actual use in
April 2008. However, the restatement was possible on condition that the publishers
should make sufficient reference to contextual information about the Battle and the
suicides. In addition, the TARC maintained that the initial expressions about the
‘suicides forced by the military’ in definitive tones would still be ‘misleading’.
Okinawa Times (2007) issued a special edition on this case and underscored the
voice of disappointment at the rejection of clear expressions about the military’s
compulsion, while major newspapers, like Asahi Shinbun (2007), showed more
mixed views, including some appreciation of the reinstatement. The voice of
Okinawans was powerful enough to have such political impact. On the day of his
approval, the Minister, Kisaburo Tokai, announced his comment by mentioning ‘our
mission to take the thought of the people of Okinawa’ and ‘our intension to make
efforts to further enhance learning about the Battle of Okinawa’ in public education.?

The treatment of the Battle of Okinawa is complex, because a simple dichotomy
between ‘aggressors’ and ‘victims’ does not fully work in this domestic case, con-
sidering the recent development of a variety of more complex perceptions about the
history of WWII around the world.’ It is even more complex in the Okinawan case,

$http://kohoken.chobi.net/cgi-bin/folio.cgi?index=1b2&query=/1ib2/20071226.txt. Accessed 10
August 2017.

°Shift in historiography from narratives around the theme of nation-state to broader attention to
‘everyday life’ or ‘ordinary people’ modified the earlier simplistic dichotomy of victim versus
perpetrator in understanding the war history. For example, narratives about war-time Germans as
an aspect of victims are seen more than before in the literature and public culture.


http://kohoken.chobi.net/cgi-bin/folio.cgi?index=lb2&query=/lib2/20071226.txt
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because it could be seen not as a completely ‘domestic’ matter in historical view-
points. To tackle the intricacy of the case, the next section tries to trace how Okinawa
and Okinawans were perceived within the notion of the Japanese nationhood by the
central government and by themselves.

10.4 A Slow and Complex Genesis of the Textbook Issue
About the Battle of Okinawa

10.4.1 Assimilation and Differentiation of Okinawa
in the Process of State Formation

The modern history of Okinawa has been constantly exposed to policies for assimi-
lation and differentiation both by the central and local governments. Military inva-
sion of the Ryukyu Kingdom was started by a Japanese feudal fief in the early
seventeenth century, and it was officially absorbed as Okinawa Prefecture into the
Japanese state in 1879 during the Meiji Restoration. However, the political treat-
ment of Okinawa by the central government was not equal to those of other prefec-
tures in ‘mainland’ Japan, for example, delayed introduction of land reforms and
conscription. All pre-WWII governors of Okinawa were despatched from the main-
land, and few of the local authority officials, such as the Okinawan Bureau of
Education, had been Okinawans. Because of its long distance from the metropolitan
area and its different climate environment, Okinawa suffered from tardier industrial
modernisation than other prefectures. Economic difficulties of Okinawans prompted
their emigrations to Hawaii and South America. Between 1899 and 1937, about
10.5% of all Japanese emigrants (641,677) were from Okinawa, the second largest
emigration after Hiroshima Prefecture, and the retention ratio of Okinawan emi-
grants was the highest among all Japanese (Ishikawa 2005: 11-13). In sociocultural
perspectives as well, Okinawans had been regarded as an inferior ethnic minority as
opposed to the Yamato race, that is, the ‘genuine Japanese’ (Bhowmik 2012). There
were social stigmas about Okinawans, which were associated with their Ryukyuan
language and some lifestyles nurtured in a semi-tropical climate, unfamiliar to most
Japanese people. The idea of ‘Japanese progression’ in terms of industriousness,
hygiene and education was also highlighted by that of ‘Okinawan backwardness’,
similar to those of Japanese colonies such as Taiwan (1895-1945) and Korea
(1910-1945) (Christy 1997).

Nonetheless, Okinawa was not under the jurisdiction of the Bureau of Colonial
Affairs unlike the colonies and was definitely positioned in naichi (inland) as
opposed to gaichi (outer territories). In the context of pre-WWII Japan, the policy
of Kominka—cultivating ‘imperial subjects’ for the state and the Emperor—was
imposed upon all children and schools within the Empire. For example, the recita-
tion of the Imperial Rescript on Education and rituals like bowing towards the
Imperial Palace in Tokyo were forced to all children, regardless of the location of
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schools. However, the cultural assimilation policy of the Imperial Japanese
Government functioned in Okinawa with more complexity than in the colonies.
Along with efforts to maintain the sense of Okinawan cultural identity among the
local people, the Okinawan local government deliberately maintained its policy for
making Okinawa and Okinawans genuinely ‘Japanese’ and tried to be recognised as
such by the central government.

The policy was reflected in education and other aspects of people’s life. Initially
in Okinawa, 14 primary schools were built in 1880, but the attendance of children
in the schools was very limited. This was mainly due to economic difficulties and
the rejection of ‘Japanese culture’ by the people (Miyagi 1997). Because the Ryukyu
Kingdom had long maintained a tributary relationship with the Chinese dynasties,
Okinawans felt more familiar with Chinese culture rather than Japanese one.
However, coinciding with Japan’s victory over China in 1895, their attitude to the
mainland had changed. After the introduction of conscription in Okinawa, 25 years
later than in other prefectures, Okinawan males gave up their traditional style of
long hair. Women also began to stop their custom of drawing tattoos on the back of
their hands. The conventional Okinawan names were gradually displaced by names
that sound phonetically more ‘Japanese’. With the rise of Japan as a modern state in
international politics and economy, Okinawans began to abandon the culture and
lifestyle of their native style and to be inclined to those of ‘real Japanese’ one
(Miyagi 1997).

The most illuminating example was seen in the educational policy for language.
In 1880, the institution called Kaiwa Denshusho was founded to train teachers who
could function in the standard Japanese language. As in the major local authorities
in Okinawa, the head of the institution came from the mainland. For the overall
standardisation of the Japanese language, the Ministry of Education installed the
subject of ‘communication’ in the nationwide school curriculum, but eventually
abolished the subject except in Okinawa. There, a special textbook, Okinawa Taiwa,
was issued for the subject. The Ministry of Education also had a special policy for
Hokkaido, where there was an ethnic minority called Ainu. But the policy for
emphasising standard Japanese in Okinawa was apparent in a comparative analysis
of the special versions of Japanese language textbooks issued for the two prefec-
tures respectively around the 1990s (Kai 2004: 50-55). Thanks to the ministerial
policies and the absorption of them by the public, the attendance ratio of primary
schools in Okinawa reached over 90% in the 1910s. The effort for cultural assimila-
tion was made by the Okinawan educational authorities. Pupils were not permitted
to use the Ryukyuan dialect after the third week of their entry into the primary
school. They were watched with particular care by teachers in extra-curricular activ-
ities, for example, excursions, as children would tend to be less tense than in class-
room studies (Kajimura 2006). A punishment for the use of the dialect, ‘Dialect
Placard’, was introduced (Fig. 10.2).

Once a pupil spoke the dialect, he or she had to keep the placard hanging from
the neck until the pupil found another violator. Within the system of mutual surveil-
lance, the use of the local dialect among children was strictly forbidden in public
schooling.
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Fig. 10.2 Dialect placard, Yl
Hogen-fuda (©Okinawa T,
Prefectural Peace . *

Memorial Museum)

10.4.2 Okinawan People in WWII

As seen in the modern history of Okinawa, policies of assimilation and differentia-
tion had clearly affected the life of Okinawan people. The treatment of Okinawa and
Okinawans by the central government and, to a greater extent, by the Imperial
Japanese Army had far distressing effects upon their life and history. The Okinawa
Islands became the battle ground by the USA landing in Japan’s homeland, along
with the Ogasawara Islands, including Iwo Jima. However, as noted by the Governor
of Okinawa, Okinawans feel that they were the only Japanese who had been forced
to experience hardships on the ground battle, as the about 6000 residents of
Ogasawara had been evacuated months before the battles began (Ryukyu Shimpo
2014: xvi).'°

Special policy for Okinawa could be seen in the mobilisation of students too.
Without an approval in the National Diet, the Ministry of the Army lowered the
state-regulated draft age of 17 to 14 for students in Okinawa, Ogasawara and other
island territories which were strategically detached from mainland Japan. In
Okinawa, male students between 14 and 16 years old were drafted into Tekketsu
Kinno-tai, Iron and Blood Corps for the Emperor. For females, nine units of student
nurse were formed. Among them, the Himeyuri Student Nurse Corps took the heavi-
est death tolls. A survivor of Himeyuri recalled their experience that (Fig. 10.3):

We grew up during wartime and received an education whose goal was to nurture people
willing to die for the country and for the Emperor. And we believed that Japan was fighting
a holy war that was to bring happiness to all Asian people, ... But there is no such thing as
a noble war. What we experienced in Okinawa was madness, and it was miserable beyond
description. (Japan Times 2007)

0The Japanese government had attempted to evacuate Okinawans to the southern prefectures in
Japan’s mainland, but both the size of the population and the distance to the mainland hindered
many successful evacuations, like the case of a passenger ship, Tsushima-maru, which was sunk
by a US submarine in August 1944, on its way to Kagoshima Prefecture having 784 schoolchil-
dren aboard.
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Fig. 10.3 Two boys of
Tekketsu Kinno-tai taken
prisoner by the US army
on 17 June 1945
(©Okinawa Prefectural
Peace Memorial Museum).
(The original photo data of
Okinawa Prefectural Peace
Memorial Museum will be
attached in the final
version)

In history textbooks, those services of Okinawan boys and girls in the Battle
were introduced but in a more heroic tone rather than a tragic one. In particular, the
stories of the Himeyuri Corps were popularly read in novels and were watched on
TV dramas and films in the 1950s and the 1960s.

As noted in history textbooks, Okinawan civilians were killed not only by US
bombings from the air and the sea, but also by the soldiers of the Imperial Japanese
Army. Some people were killed on suspicion of espionage, because they spoke their
dialect which the soldiers did not understand. Others were forced to yield their shel-
ters to the soldiers and were exposed to bombs. In the Yaecyama area, the Army
compelled the civilians to be evacuated to malaria-infected mountainous zones, by
ordering them to abandon their food and livestock in their residence. According to
Yaeyama Peace Memorial Museum, 16,884 islanders in four villages were infected
by malaria (53% infection ratio), and 3647 died in total.!

The massive group suicides in question brought about over 1000 death tolls in 30
cases (Ryukyu Shimpo 2014: 38-39). They were committed between the middle of
late March and early June 1945. The deaths were caused by hand grenades,

"'"The victims and their relatives of so-called ‘Wartime Malaria’ claimed official indemnity by the
Japanese government for their suffering based on the Act on Relief of War Victims and Survivors.
The government dismissed this claim and setup a special compensation fund for those sufferers
instead. The Museum was established by this fund in 1999, as a branch institution of the Okinawa
Prefectural Peace Memorial Museum. http://www.pref.okinawa.jp/yaeyama-peace-museum/tou-
kannituite/leaflet_eng.pdf. Accessed 14 August 2017.
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improvised explosive devices, dynamites, poison injection, burning, drowning and
stabbing. In Zamami village in the Kerama Island, 83% of the group suicides were
committed by women, primary school pupils and younger children (Tobe 2016:
55).12 In other cases too, most victims were women and children. Japan’s organised
resistance in Okinawa ended on 22 June 1945, when Lt. Gen. Ushijima, Commanding
General of the 32nd Army, killed himself to atone for the loss of the Battle. By its
end, about 30% of schoolteachers and most students of normal schools lost their
lives (Iijima 1972: 3—4).

10.4.3 Okinawa as a ‘Foreign Land’ in Post-War Japan
(1945-1972)

At the onset of US landing in the Okinawa Main Island in April 1945, the establish-
ment of the US Navy Military Government in Okinawa was proclaimed by
C. W. Nimitz, US Navy Commander-in-Chief. By the proclamation, he as the
‘Military Governor of the Islands of Nansei Shoto and Adjacent Waters’ declared
that all powers were in him in this area, and suspended the jurisdiction of the
Japanese government over this area, including the Okinawa Islands (GRI 1957: 1).
The GHQ detached Okinawa Prefecture from Japanese territories in February 1946
and established the US Civil Administration for the Ryukyu Islands (USCAR).
Prior to the ratification of San Francisco Treaty in April 1952 whose Article 3
defined the US rule of Okinawa, USCAR formed the Government of the Ryukyu
Islands (GRI), the Okinawan’s civic authority under the control of the US military
government. Okinawa Prefecture had been under the rule of a US trusteeship until
its reversion to Japan on 14 May 1972.

Education was resumed informally in the POW camps by US support and control
in the situations of extreme shortage of manpower and facilities. By pitching tents,
‘schools’ were founded, and one of the first schools was started as early as 7 May
1945, with 790 pupils under the 4th grade (395 males and 395 females) and 20
teachers (9 males and 11 females) (Okinawa Education Board 1977: 5-8). The US
authorities provided the school with blackboards, music instrument, and other
learning and playing equipment. Before textbooks were ‘imported’ from Japan in
1948, the Department of Education of GRI made textbooks of mimeographed cop-
ies. Measures for educational democratisation by the US authorities were taken as
in the mainland, such as the suspension of Japanese history, geography and Shushin
(moral education) and the prohibition of all ultra-nationalistic and militaristic activ-
ities. The so-called 6-3-3 school system was introduced in Okinawa in 1948, 1 year
later than in mainland Japan. In the case of the mainland, the system functioned
relatively well by legal endorsement of the newly established Fundamental Law of

12Tobe (2016) argues that this resulted from the ‘line of command’ which was strictly maintained
by the headmen of individual communities in the traditionally patriarchal society of Okinawa.
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Education in 1947, but it did not in Okinawa as the enactment of the Law had to wait
for 11 years after that (GRI-Education 1972: 54; Kaminuma 1962).

What was particularly unique about US education reforms in Okinawa was
emphasis on local culture, including the language, arts and history (Hagiwara 2015).
As demonstrated in Shurei no Hikari, a monthly magazine published by the US
Military Government for Okinawans during the occupation, the US authority clearly
intended to value the ideas of American democracy, Christianity and the unique
culture of ‘Ryukyu’ and to separate Okinawa from Japan politically and culturally.
The Basic Principles in Education were announced in 1953, and an Education Law
was enacted in 1957. The US government noted the following principles:

1. The Education Department of Okinawa must not be under the auspices of the
Japanese Ministry of Education, because it is against the principle of the estab-
lishment of the Ryukyu government.

2. Until the proper education law is enacted, the US government legislates the
Ryukyu education laws.

3. The head of the Education Department of Okinawa can define criteria for teacher
licences with the cooperation of the Ryukyu University.

4. The US government will support Okinawa to build and reform school buildings
as long as the GARIOA® fund continues (GRI-Education 1972: 55-56).

In US-ruled Okinawa, educational democratisation progressed in American
ways. Political activities of schoolteachers or gathering were banned by the vetos
exercised by the US Military Government against the bills passed by the Legislature
of GRI. The directors of the Ryukyu University were unable to exercise their legal
rights without the permission of the US authority (Hayashi 1963). The imported
textbooks from Japan had to go through another check by the USA. As in the case
of a US ban on a TARC-authorised textbook—dJapanese History: The New Version—
written by Ienaga et al. in 1959, emphasis on US military presence in post-war
Japan was not tolerated by the US authority for the use in Okinawan schools
(Taminato 2014: 89). During the entire period of the US rule, Okinawa suffered
from disadvantage in education not only in terms of financial conditions or infra-
structures but also students’ opportunities for proceeding to upper educational insti-
tutions and their overall career development.

10.5 Concluding Remarks

Narratives about the victimhood in the Battle of Okinawa in history textbooks have
shown distinct political sensitivity in the disputes of textbook controversies over
Japan’s war-time wrongdoings. In the case of Okinawa, the war-time Japanese were

13 Government Appropriation for Relief in Occupied Area, emergency relief programmes provided
for US-occupied areas, such as Austria, Germany and Japan.
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remembered as both aggressors and victims. However, the political sensitivity is not
only based on the fact that Japanese civilians were killed by the army of their own
country. The strategic significance notwithstanding, military and educational poli-
cies imposed upon war-time Okinawa reflected how it was positioned in the Japanese
Empire and post-war Japan. Okinawans have been exposed to policies of assimila-
tion and differentiation since its absorption into the Japanese state in the late nine-
teenth century. The policies were imposed upon the people along with the rhetoric
of the purity of the ‘homogenous Yamato (Japanese) race’, which was an ideologi-
cal driving force of Japanese colonialism. Since the onset of Okinawa Prefecture
until the end of WWII, or arguably until today, Okinawa has been treated politically,
socially and educationally as the ‘others’—if not the ‘stranger’—and recognised as
such within Japanese society.

The gap between the public memory of the Okinawans about the Battle and the
official views of it by the Japanese government and the Ministry of Education is
considerable. On the other hand, the overturn of TARC’s initial decision was unusual
in itself, but what was extraordinary in the history of post-war textbook authorisa-
tion was the fact that the public voices of war victims made the Ministry reconsider
its longstanding conventional views about the history of WWIL. In this sense, the
case of Okinawa illuminated the extraordinary processes and outcome of history
textbook disputes which the Japanese government and the Ministry of Education
have been coping with.

Certainly, reconciliation between the victims of the Battle of Okinawa and the
state of Japan seems to be far from achievement. It is true that the timing and inten-
sity of policies for reconciliation about past injustices are essentially influenced by
contextual changes in international and domestic politics, as shown in Section 1.
From the 1980s, the Japanese government and the Ministry of Education too have
attempted to set their policies for reconciliation on their political agenda, yet not in
its centre. There has been a lack of critical reviews about the wrongdoings commit-
ted in the name of the raison d’Etat of Japan as a modern state. In the case of
Okinawa, however, a new trend opened by the Okinawan local government is nota-
ble. Okinawa Prefecture built the monument of Hiewa no Ishiji (Cornerstone of
Peace) in 1995 in the Peace Memorial Park on Mabuni Hill, the southern lands’ end
of the Okinawa Main Island. It was the place where the Imperial Japanese Army
founded its final headquarters in their last and the fiercest organised fight. In the
monument, the names of all fallen individuals in the Battle are inscribed, regardless
of their nationality or their positions in the Battle.!* The Okinawan local govern-
ment has certainly lit a light of hope for a step forward to history education in Japan.

' According to Okinawa Prefecture, the monument bears the names of 241,414 people: 149,425
Okinawans; 77,417 Japanese from other prefectures; 14,009 Americans; 82 British; 34 Taiwanese;
82 North Koreans; and 365 South Koreans. http://www.pref.okinawa.jp/site/kodomo/heiwadanjo/
heiwa/7623.html. Accessed 15 August 2017. Translations of Japanese texts are by the author of
this chapter, if noted otherwise.
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Chapter 11 )
Education as Design for Learning:

A Model for Integrating Education Inquiry
Across Research Traditions

Check for
updates

Richard Halverson and Erica Rosenfeld Halverson

Education research has an astounding diversity of methods for inquiry and ways of
knowing. Education researchers have eagerly adapted methods and ideas from
across the social sciences and humanities to understand and improve the complex
conditions for teaching and learning within and outside of schools. The abundance
of epistemologies, methods, and fields of investigation employed indicates a vibrant
culture of professional inquiry. The promise of education as a pathway to opportu-
nity and social justice continues to spark widespread investment, policy develop-
ment, and advances in practice from around the world. This growing interest in the
leading engine of social improvement has resulted in a corresponding increase in
the number of scholars drawn to study education. In the USA alone, there has been
a 65% increase in the number of education PhDs awarded between 2000 and 2015.!
This burgeoning growth in education research indicates the robust interest in
the field.

Yet, even as education departments continue to flourish and expand, many are
troubled by the perceived lack of agreement on what counts as high-quality research.
Critics deride “educationists” who work in “diploma mills” for the lack of rigor in
their inquiry and for the quality of their professional preparation programs (Feuer
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et al. 2002; Levine 2005). Some researchers have situated the “problem” of educa-
tional research in the institutional and political culture of education schools (Clifford
and Guthrie 1988; Powell 1980). Schools of education are characterized as the “butt
of jokes in the university” and portrayed as “intellectual wastelands” (Labaree
2006: 3).

Lagemann (2000) locates the origins of the fractured identity of educational
research in the early history of the field. She argues that efforts to achieve respect
for this novel field of study led early educational researchers to “emulate their breth-
ren in the ‘hard’ sciences (or at least the more developed social sciences)” (p. xii).
Educational researchers latched onto prevailing standards of academic quality in
other fields in order to legitimize their own work. The search for respect was com-
pounded, according to Lagemann, by the perceived lower status of people attracted
to the field of educational research, which fueled the field’s quest for legitimacy
both in higher education and with the public. Labaree (2006) notes that schools of
education historically addressed the needs of academically stigmatized populations
such as women, children, teachers, and the working class. The work of these groups,
who were often excluded from traditional higher education pathways, reinforced a
diminished status for education research compared to other fields of inquiry. The
need to apply theory to real, complex practices of teaching and learning made edu-
cation research too applied to be accepted as legitimate theory; the need to belong
to a community of higher education made the work too abstract for many practitio-
ners to readily use. The low status attributed to education research, from both inside
and outside the profession, has led public leaders to bypass education research in
the resolution of legal disputes, in policymaking discussions, or local school gover-
nance issues in favor of experts in disciplines outside of education.

The status of education research and schools of education has led to much soul-
searching. Some writers have attempted to draw out the defining characteristics of
the field in terms of research that is truly educational (Ball and Forzani 2007); oth-
ers have pushed the discourse toward defining research in terms of what counts as
scientific in other fields (Feuer et al. 2002; Slavin 2002). Still others draw on a criti-
cal tradition that seeks to cast the effects of education into appropriate social, politi-
cal, and economic contexts (e.g., Apple 2010; Giroux 2009; Popkewitz 2007). The
multivocal expression of education research has led to an uneasy state of affairs in
which advocates of disciplinary fidelity within education zealously enforce per-
ceived standards of methodological rigor while at the same time questioning the
legitimacy of rivals dedicated to alternative approaches. The quest for legitimacy
has distracted educational researchers from “pondering what distinctive character-
istics might compromise rigor and relevance in this particular domain of scholar-
ship” (Lagemann 2000: xii). The rhetoric of failure, compromise, critique, and lack
of quality and prestige pervades arguments for legitimacy.

Diversity, however, should not be seen as a symptom of discord, dysfunction, and
dismissal. Instead, the abundance of interests and methodological variation are the
signs of an exciting new area for systemic inquiry. How can we, as researchers and
educators, build on this organic diversity of approaches and methods to develop a
shared research enterprise? This is the situation we consider in this chapter. We
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propose that these various methods, questions and interpretive frameworks share a
common committment to the idea that education is the design for learning. The
three key concepts in our formula are education, design, and learning. “Education”
and “learning” are related terms; they are not, however, synonymous. Learning is a
natural human process that happens as people interact with the world and one
another. We are always learning, whether or not we are learning what others want us
to. Education is a process of creating social, institutional, or linguistic arrangements
to guide learning toward certain outcomes. Schooling is the most recognizable form
of education. Schools are formed when a social group seeks to orchestrate the natu-
ral process of learning toward the mastery of certain content and skills. However,
education can also unfold in informal contexts. Jean Lave’s classic studies of how
Gola and Vai apprentice tailors (Lave and Wenger 1991) or how learning is struc-
tured in video game and Internet cultures (Jenkins et al. 2007) show how noninsti-
tutional, informal social arrangements guide learners to develop skills and, in turn,
to become teachers of others. Education uses social and knowledge resources to
focus learners toward valued outcomes.

The new aspect of our formula is the concept of design. We think of education’s
intentional directing of learning toward certain skills and disposition as the activity
of design. Design typically involves a plan to create something as well as the action
taken to bring something new into the world. Education happens when people
design learning opportunities for others. In the early days of education, community
elders designed environments to teach important cultural knowledge and skills to
the next generation. Gradually, a professional class of educators took on this role
and designed school learning environments that included teachers, material
resources, curricula, assessments, and spaces to guide learning toward valued social
outcomes. Formal and informal learning communities similarly orchestrate people,
knowledge, social interaction, and assessment to direct learning. These environ-
ments are designed in an effort to ensure that certain outcomes—personal or com-
munal—are achieved. Education is the process of designing formal structures and
informal norms and routines to transform learning “in the wild” toward desired
learning outcomes or dispositions.

Following this logic, if education is the design for learning, then education
research can be seen as the study of the design for learning. Instead of treating the
efforts of education researchers as wildly divergent and incompatible quests, a
design for learning perspective corrals the diverse methods of inquiry in education
into the study of how people build, test, assess, and critique processes intended to
guide learning. In the sections that follow, we argue that by using the organizing
metaphor of education as design for learning, we can categorize most approaches to
education research efforts into three types:

* Scientific inquiry measures the effects of education designs on schools, commu-
nities, teachers and, most importantly, learners;

* Practical inquiry studies how new designs fit into and shape everyday work, and
leads to the design of new interventions, practices, and policies to guide
education;
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e Critical inquiry creates critical knowledge about the gap between design and
reality through historical, social, economic, or political frameworks in order to
reveal hidden, and often unintended, features of new designs.

In an ideal world, each of these types of research would reinforce the work of the
others. Practical knowledge would study the current context of practice, and give
rise to new designs for learning. Scientific inquiry would measure the results of new
designs, and would generate data to inform implementation and redesign. Critique
would study the fit between education designs and valued moral and practical prin-
ciples. Together, these components research could create a powerful practical, theo-
retical, and