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PREFACE AND ACKNOWLEDMENTS

The Comparative Education Society in Eurof@&ESE) today is the oldest European
scientific society in the field of academic edueatiin our continent. Since its
creation in London in 1961, CESE has traditionpllgmoted a space for scientific
dialogue amongst scholars, specialists and yousgarehers from the field of
education and other disciplines.

Throughout its history, CESE has organized twdaty- conferences and two
specialized symposia. At present CESE is contintiiig) tradition and from time
to time seeks to organize between the biannualecentes an international
symposium with the title “CESE in-between”. Our mgoal is to invite leading
scholars and experts both within and outside Eutopngage in independent and
intellectually balanced conversations about urgemt contemporary educational
problématiques

From the 2% to 26" of November 2009, with the important sponsorsHithe
Cabildo Insular of La PalmgBoard of Towns of the Island of La Palma), the
Consejeria de Educacién, Universidades, Culturagp@tes(Regional Ministry
of Education, Universities, Culture & Sports) ottlsovernment of the Canaries,
the SpanisiMinisterio de Ciencia e InnovacidiMinistry of Science & Innovation),
and Rayas(Museum and Archive of History of Education of Palma), CESE
organized an international symposium entiffd8A under Examination: Changing
Knowledge, Changing Tests, and Changing Schohe subject of PISA was
chosen because of its widespread interest to adesleand policy-makers and
working educationists as well as parents and leoahmunities. Across Europe,
there is exceptionally strong interest in this ¢opn both practical and theoretical
levels.

For four days, seventeen leading scholars predehtsr contributions in the
symposium, and 105 delegates from Spain, EuropeAandrica (mainly from
Latin America) met in th@eatro Chico(Small Theatre), a historical place built, on
the remains of a fBcentury church, by the liberal freemason bourdeai$ La
Palma in the 19 century. It was indeed a memorable event, as mat®as this
island of the Canaries, designated by UNESCO abtiee “biosphere reserves”
of the world — a place where the hybridising of &pgan and Latin American
cultures is unique.

I would like sincerely to thank those whose gensrarticipation made it
possible for the international symposium &SA under Examinatioio be
organized by CESE in La Palma, as well as the eoansupport granted by the
Cabildo de La Palmathe Consejeria de Educacion, Universidades, Cultura y
Deportesof the Government of the Canary Islands, and theni8h Ministry of
Science & Innovation. My colleagues and friendstloe Executive Committee of
CESE and in particular the Immediate Past Preside@ESE, Bob Cowen, were
very stimulating and supportive all through the gass of organising this
international symposium. Without the participatiohthe distinguished keynote
speakers we invited, this event would not exist,an fact, in most cases all our
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PREFACE AND ANCKNOWLEDGEMENTS

invitations to come to La Palma for presenting agtussing ideas about PISA
and its most relevamroblématiquesvere accepted. The support of the President
of the Cabildo de La PalmaMs Guadalupe Gonzélez Tafio, was from the
beginning essential, and my dear old friend Ger@anzalez, director oRayas
(Archive and Museum of History of Education of Lalfa), also contributed
decisively to the full accomplishment of the evasmfortunately German has been
unable to see this book printed since he very tedry passed away last March.

Elias Bienes and Javier Jerénimo frédnevo Rumbo-Historia Vivavere in
charge of the organization of the symposium in b#nfa, and the inspiration and
qualities of their organization helped us to behboteative and efficient. My
colleagues from the University of Granada Antoniazdn and Ménica Torres,
who were the secretaries of this international sysiym, performed their work
wonderfully well, and wrote a solid report on PIS¥ich was included in the
booklet of the symposium, printed by Gustavo Gérmed creatively designed by
Maria Torres (retrievable at http://www.cese-europgconferences/45-i-cese-in-
between-las-palmas-2009/324-pisa-booklet). Ant@ani@lp was very important in
the heavy and time-consuming process of prepahagcamera-ready’ manuscript
of this book. Rocio Lorente prepared efficientlg thdex Name of this book.

To all of them | want to express my most sincetenawledgment.

Miguel A. Pereyra
President of CESE and coordinator of the internadilosymposium
PISA under Examination
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MIGUEL A. PEREYRA, HANS-GEORG KOTTHOFF
AND ROBERT COWEN

PISA UNDER EXAMINATION
Changing Knowledge, Changing Tests, and Changihg@s

AN INTRODUCTION TO THE COMPARATIVE PUZZLE

PISA or the Programme for International Studeneasment of OECD (Organisation
for Economic Co-operation and Development) is dith® most famous educational
events of the last decades. Thousands of studemssixty-two different countries
(the OECD countries plus country partners whichneity a contract with this
institution) have been recently involved in itstsefor the 2009 PISA (the fourth
report of this kind was presented in December 2(8¢¥ Fig. 1).

A map of PISA countries and economies

R

R ;| :
OECD : Partner countries and : Partner countries and
countries i economies in PISA 2006 i economies in previous PISA

* surveys or in PISA 2009
Source: OECD-The PISA website: http://www.pisa-aecd

Overall, PISA has been a remarkable phenomenorehR&as educational
information translated so fast into the word 'disels- and domestic political crisis.
Rarely has educational information translated soifeo the word 'stardom' —, and
sudden international attention being given to coest which hitherto were

M A. Pereyra et al. (eds.), PISA Under ExaminariGhanging Knowledge,
Changing Tests, and Changing Schools, 1-14.
© 2011 Sense Publishers. All rights reserved.
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un-noted and uncelebrated. PISA was not merely baerducational event. It was
also a media circus. It involved the public rehahrsf reasons for failure or
success; and even, in some cases, public andcpblithd academic explanations
about why 'failure' was not really that, and whyctsess' was not really that either.

At the centre of all these indications, we finde tigrowing influence of
international agencies on education and schoolinigiwhas decisively contributed
to a marketisation of the field of education in tbentext of an increasingly
multilevel and fragmented arena for educationalegnance (Jones, 2007a and
2007b; Henry et al., 2001; Martens, Rusconi & Lew2@07; Mundy, 2007, and
Moutsios, 2009). In recent years, their influenas hot been limited to a particular
geographical area or specific area of educationsamdoling, but has become a
generalized phenomenon giving rise to an increadirigrnationalization of
education. In fact, the “cognitive horizon” of tleemternational agencies, such as
the OECD, reaches beyond traditional borders atidrred and regional identities
of its member countries, as shown by the universgiplicable models to inform
‘best practices’ to achieve more efficient edugatmd schooling. In this context,
the “cognitive horizon” assumes a linear admintsteachain of steering of our
educational systems, which runs from the politieakl via the political body of
school owner without considering any model ablexplain the complexity of the
relation of the different levels of the educatiosgstem; on the contrary, what is
mainly considered is the instructional setting oigad within each school to
individual learning (see Landgeldt, 2007, p. 238).additional distinctive feature
of this “cognitive horizon” is its goal of genenagi policy-basedregulatory
competition on objective criteria, scientifically researchedthwmore or less
sophistication and presented in an easily accessitanner (through the use of
tools useful for trying to solve various problemmidssues, as PISA seems to do
precisely up to the point of becoming at the preserkind of ‘soft power’ in
education, as recently stated by Bieber & Mart@04,1). (See also on PISA, and
the OECD, Rizvi & Lingard, 2009; Knodel et al., ZDJand Knill & Tosun, 2011,
on the dynamics of these policy mechanisms.)

International agencies are becoming, therefodegandent agents in the field of
education, rather than simply providing advice tfogir Member States which had
originally been their responsibility, and theirlirdnce is today very notorious across
the different fields of policy by generating a stardization by harmonization of
educational systems, increasingly clear in Euroigation educational processes
(Lawn, 2011). Actually they are generating “softamenisms” for the formulation,
the regulation and the transnational coordinatiol @onvergence of policies,
buttressed by the diffusion of persuasive discerspractices which promote
isomorphic policy emulation processes subject fadranstitutional imitation in
today’s globalizing world (Meyer & Rowan, 1983 dniMaggio, 1983).

Following these patterns, the OECD as one of thadihg international
organizations has been ending to reach greategméimm lately. Since the last past
decades of last century, and in particular sinee@Bs, has consolidated a steady
‘comparative turn’ in its education policy by inthacing a framework ajovernance
by comparisorwhich emphasizing the interplay between the itdgrpetween the
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actors (the OECD governing body and its memberstaadnd resulting policy
(Martens, 2007, p. 54).

In this context the first comparative puzzle whattaches to PISA is: why all
the fuss? What are the politics and sociology arntirapology of the international
testing movement as if 'educational results' wespating event?

The second comparative puzzle which attaches $ARS$: in what sense is it
‘comparative education'? At what point do numbee or represent or stand for
cultures, and what needs to be explained abouttiteres/numbers symbiosis?
What kind of comparative education does PISA syghik comparative education of
measured outcomes? Outcomes of what and from wh#te broader social and
historical context?

The third comparative puzzle which attaches toAHES in what sense is it good
'big sociology? What is — sociologically, in thenkings of schooling systems —
being tested?

The fourth comparative puzzle which attaches ®APis: in what ways is this
good empirical work? Which technical criteria ddleis kind of ‘comparative work
on an international scale have to satisfy and iatveenses may we (technically)
believe in the numbers?

The fifth comparative puzzle, noting the style axtent to which we 'believe’ in
those numbers, is whether, by whom, and with wbasequences may we deduce
policy action from such research? Is this the 'sblaund relevant research' of which
politicians dream? Can we move from these reseagshlts to policy action
quickly, cautiously, or not at all?

All these questions and others were approachethgdihe debates of our
international symposium and accordingly they amdressed in the contributions of
this book. We have organised the content of theék looothe pattern we followed in
the symposium.

In the first part of this book entitled “The comnptive challenges of the OECD
PISA programme, the authors contextualize andtsitiee OECD PISA programme
within the broader social and historical contexthed development of international
comparative student assessment. PISA is viewedaaatysed from a variety of
angles and disciplines, including historical, poéit, administrative, economic,
educational, cultural, governance and comparateespectives. However, while
the authors in this first part analyse the samenpirenon from a wide range of
very different analytical and theoretical perspexdi they all share one common
assumption: they regard PISA as a form of inteonaliand transnational governance
and as a disciplinary technology, which aims toegoveducation in the Ztentury.

In his contributiorUJIf Lundgren, who was himself professionally involved in the
development of the PISA programme, provides thaleeavith a detailed and
intimate history of the formulation of the PISA gramme. The main focus of his
historical analysis is on the development of irdéional assessment as a device for
political governing. Thus, Lundgren analyses thenemic and political context
which formed the background for international assest in general and PISA in
particular. Lundgren traces the genesis of edutaltiassessment back to the"19
century and identifies the early decades of tHec@mtury as a first milestone in the
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development of educational assessment, when theoideducational evaluation as a
base for educational reforms was established andadidnal assessment was
increasingly linked to social positions and sakari&ccording to Lundgren, the 1950s
and 1960s mark a further milestone in the developroginternational assessment
because it became comparative. International caatiparassessment seemed to be
particularly useful in a political Cold War climathat had an interest for the
comparison of competitive education systems. Thab&shment of important
agencies for comparative educational assessmehntasuthe IEA, which followed
quickly after the Sputnik shock in 1957, had a majopact on the further
development of international assessment in thdteitv the politicians’ attention to
the possibility of governing education by goals aesults, i.e. measured outcomes.
According to Lundgren, it became obvious in the(Othat earlier planning models
in education had failed and that new ways of malitigoverning of the education
system had to be developed, which required new raote specific goals: “To
govern education by expressing goals to be achiemad evaluating the
achievements demanded new conditions for goveriiindpe a steering device, goals
have to be clear” (p. 23). Against this backgrouhd PISA programme was
launched in the 1990s. It became particularly ss&foé because it coincided with
global changes in the 1990s which led to a gloledwkedge society in which
education has become an international commoditycofting to Lundgren’s
analysis, it is this particulaZeitgeist which is characterised by the competition
between new emerging knowledge societies thatti®mly restricted to natural but
also to intellectual resources, which explainsRIeA effect to a large degree.

In the second papdihomas Popkewitzaims to analyse and to understand the
system of reason through which OECD’s PISA techgiel® and classifications are
made intelligible. In order to do this Popkewitzamines firstly historically how
“the numbers of PISA can be seen as ‘facts’ and asmy of ‘telling the truth’
about society, schooling, and children” (p. 33)liéwing Popkewitz's argument,
PISA’s narratives are built on the premise that bera tell the ‘truth’ about
national schooling systems and children. Howevennlers as categories of
equivalence are not merely numbers. Measuremeatsder constant performance
indicators in a continual process of locating ons&f in the world that are
analogous to global positioning systems: “PISA glbgbpositions the child and
nation through a style of thought that differerdgatand divides through creating
categories of equivalence among countries” (p. B6)he second part of his paper
Popkewitz turns to the principles of school sulgeand investigates how
disciplinary knowledge is translated into schoobjsats. He argues that the
“practical knowledge” measured by PISA has vetelito do with the disciplinary
knowledge. The translation of disciplinary knowledgto school subjects is rather
an attempt to govern conduct through the inseioparticular rules and standards
or even moral qualities about modes of living. PESAssessment of students’
knowledge and skills, then, can not only be seemaasurements about what
“practical” knowledge children know. PISA also h&teong normative function in
that it tells us, who the child is and who or whathould be in future, i.e. a ‘self-
motivated lifelong learner’ who is to live in thknowledge society’.



PISA UNDER EXAMINATION

Clara Morgan analyses the construction of the PISA programmn faomulti-
disciplinary perspective which draws on politicadoromy and international
relations as well as sociology. Seen from a paliteconomic perspective, Morgan
situates the construction of PISA in the broadelitipal rationality of neo-
liberalism. As the role of education in the 1980wl a&990s was increasingly
viewed in neo-liberal, i.e. instrumental terms (d¢a@reduce unemployment rates
etc.), the OECD educational activities became Birgly concerned with the
development of a competitive and highly skilleddabforce: “Under neoliberalism,
OECD education policy focused on implementing aotakbility and performance
measures, improving educational quality and moimigpof educational systems”
(p- 49). The formulation of PISA fitted into thisomtext, in that it defined
measurable outcomes which are required for conngeticcountability. Analysing
PISA from the international relations perspectiM®rgan comes to the conclusion
that there has been a strong American influenc¢herformulation of the PISA
programme and, more generally, on the governanaet&iational organisations,
including the OECD. Finally, Morgan draws on thesrirom sociology and from
Michel Foucault's conceptualization of the ‘powdod formation’ to understand
how PISA ‘works’ and how it is used to exercise powFrom this analytical
perspective PISA reflects a ‘power bloc formatitimat works because it “serves
the needs”, as Morgan puts it, “of politicians, ipgakers and international and
regional organisations as an accountability enfiimegoverning education in the
21% century” (p. 56).

In the final paper of the first pa&ntonio Bolivar takes a very different
perspective on the PISA public discourse by anatyshe PISA results from the
perspective of the “losers”. These are, accordm@olivar, the Ibero-American
countries, who feel discontented and dissatisfig their PISA results, which do
not correspond to the desires and expectationieif societies. On the basis of
several empirical studies on the PISA media diss®im Spain and Latin America,
Bolivar argues that the PISA reports have beenepted with a certain degree
of sensationalism, with a lack of rational analyaisd simplifications or even
manipulations of the data. In summary, Bolivar &gu‘'each of the PISA reports
has been received from a political and ideologiallity, serving the educational
policy that interested each ideological group, aptbducing ideological
manipulations of the results” (p. 62). Bolivar's manalysis of the performance of
the Ibero-American countries in PISA 2006 in theosel part of the paper reveals
that the Ibero-American average score in scien@6)(4s far from the OECD
average (500) and that this performance is evemestimmated because those
youths who do not take PISA tests often do notndttechools and would thus
lower the scores even further. On the whole, Latinerica obtains lower results
than the countries in Europe and Asia and the LAtirerican countries present
more unequal distribution. Obviously, the educatlom®forms that were taken in
the last few decades have not had a decisive affetite quality of teaching in the
classroom. According to Bolivar, one reason fos iBithat rather than extracting
lessons from the results and ‘rationalizing’ edigr&l policies, the data have been
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instrumentalized and used to justify the changesadly made or to provide
support for educational policies already in place.

The second part of this volume, which is devotedhe theme of ‘PISA and
School Knowledge’, takes the PISA discourse cléserchools and schooling. The
contributors analyse and discuss the impact of RiBAchool knowledge and the
school curriculum in particular. Thus, their analydocus on questions like what
kind of knowledge is tested through PISA, how thki@avement in PISA is related
to knowledge acquired at schools and in which retsBESA challenges and shapes
definitions of school knowledge and definitionscoimpetencies.

David Berliner focuses in his paper on PISA’s potential to distmational
educational systems in general and school curricufzarticular. He starts off by
analysing the interpretive context for the publmatof the PISA 2006 scores,
which were greeted in the USA with negativism, eyaxgted fears about the
allegedly poor performance of the US American sthaad chauvinism. Berliner’s
own analysis of the PISA 2006 scores reveals @fsall that the US American
schools and pupils are far better than depictethéenmedia. However, the PISA
results also reveal that there is a huge probleti iwequality and inequity in the
US American school system. According to Berlinenglyses, this problem is not
primarily caused by the school system, but rathwbly a number of out-of-school
factors such as gross domestic product per capitdtee huge inequality in wealth
within the nation. In this respect PISA scores dbmerely represent schools and
schooling, but, according to Berliner, “schools aadietyin interactiori (p. 83).
Thus, the PISA scores are a powerful indicator hef USA’s uneven income
distribution and housing segregation and of thea$f of social class on school
achievement. In the final part of his paper Berlilmoks at the consequences that
could arise, if PISA tests became high-stakes .té3ts the basis of numerous
empirical studies in the USA and the UK, which gsatl the effects of high stakes
testing, Berliner shows that high stakes assessgystg@ms can corrupt teachers as
a well as the indicator, has a narrowing influencethe school curriculum, (e.g.
more time for maths and reading in the curriculungrginalisation of art and
music etc.) and has a standardizing influence entélaching methods. If PISA
became a high-stakes assessment system, it wowbalgy result in an
international standardization of school curricutad & narrowing of the skill set
that pupils and students possess, which is, acuprth Berliner, exactly the
opposite of what is needed in the'2entury.

In the second contribution of this p&ravid Scotttakes a closer look at the forms
of knowledge that are tested in PISA from a critiealist perspective. After his
initial and fundamental differentiation between tviorms of knowledge, i.e.
knowledge (a), that represents knowledge setds skild dispositional states of a
person, and knowledge (b), which represents knay@lestts, skills and dispositional
states which allow this person to do well in teSspott unmasks false beliefs or
assumptions about the characteristic featuresesfetitwo forms of knowledge and
about the problematic relationship between knowdedgd its assessment (i.e.
marker error, cultural bias effect, epistemic difaces etc.). According to Scott’s
analysis, the relationship between knowledge arsd assessment is further
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complicated or even aggravated by various ‘exanainatechnologies’ such as
whether an incentive is attached to the takingheftest, the students’ motivation to
take the test and the test format (i.e. multipleich or free-ranging essay formats),
which might favour some groups in comparison wittheos. International
comparative student assessments (like PISA) fazadhditional difficulty of trying

to construct curriculum-free tests underpinning itlea of a universal form of
knowledge. PISA tests are therefore, according dottS analysis, not related to
national school curricula and they are consequentiya measure of what the student
have been taught or what they have learnt in amgdbsense, which means that the
test are likely to favour some countries at theeese of others. According to Scott,
the notion of a universal form of knowledge makeswanber of reductionist
assumptions and does not account properly for rallifferences which might
affect test performance in several ways. By doinig PISA also operates as a
standardizing device (i.e. it creates a norm) bsssing certain forms of performative
knowledge which are becoming the norm. The findicesm is directed at the way
PISA results are published in comparative natidables thereby putting emphasis
on position rather than score. According to Saatth league tables do not provide
countries with very useful information for the impement of their education
system, but rather contribute to the nation’s (tiegpself image.

In the final paper biponatella PalombaandAnselmo R. Paolonghe theme of
PISA’s relation to school knowledge is analysedrfra very specific angle. In
their case study, Palomba & Paolone focus on tlestepn of teachers’ attitudes
towards long-term students’ exchanges at secorstdmyols. The case studies were
conducted in several Italian secondary schools lwiiee involved in year-long
individual student exchange programmes. The rekeeonisisted of qualitative
fieldwork based on participant observation, semiettired interview, recorded
‘open discussions’ and the study of available stHoouments (e.g. school profile,
etc.). In two schools the teachers drew in somesway PISA tests in order to
assess the acquired competencies of their retustidents. These two schools,
which are reported in this paper, approached PisAwio completely different
ways and integrated aspects of PISA in their owtftuoe; translating and
transforming these elements, according to theallt@dition, previous experiences
and actual needs. The results of the two caseestgtiow that the “familiarity with
PISA makes the teachers less mistrustful towardat whturnees have studied
and learned abroad”. In their discussion of thesdirigs the authors stress that
PISA’s concentration on competences (rather thaawladge) which are spread
internationally, school experiences in Italy ansegthere are getting more similar.
As result Italian teachers tend to think what ne¢é@s have learned abroad is not
inconsistent with what is being taught at home. \Boile the intercultural
experience of the students, i.e. their feelingathierness’ is probably reduced, the
acceptance of the Italian teachers of their pugitshpetencies acquired abroad is
stronger, because the competencies are deemed tonikersal. Within the
“intercultural exchanges”, these effects can ben seefacilitating an international
dialogue, but also as a cultural homologation.
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The third part of this volume entitled “The assesnt of PISA, School
Effectiveness and the Socio-cultural Dimension”uees on the assessment of
PISA and the question if and in which ways we cadute policy action from this
kind of research for educational policy, school ioygement and school efficiency.
The authors analyse the assessment of PISA omrdtifféevels and from different
disciplines, including, in the last paper, the emoits of education perspective.
While most papers discuss the possible consequaricie PISA results on the
systems level, one paper focuses on the studestspective by asking how
individual socio-economically disadvantaged studergact to PISA tests and
engage in the process of testing.

In the first paperKatharina Maag Merki examines the effects of external
achievement tests on teaching quality. Since chairtgthe teaching quality which
are the result of the participation in internatioo@amparative achievement studies
cannot be investigated in the framework of the PsBAdies, Maag Merki analyses
to what extent external state-wide exit examinaibave an effect on the teaching
quality in maths and English in the final year @per secondary education in the
GermanGymnasium Following the below average performance of thenta
education system in earlier PISA studies (200032Q006), all 16 states introduced
state-wideAbitur exit examinations unless they had not alreadyitinst them
earlier (e.g. Bavaria, Baden-Wirttemberg). In hemgitudinal empirical study
Maag Merki focuses on two German states: Brememrlwhitroduced state-wide
Abitur exit examinations in some advanced-level coursgs English and Maths)
in 2008 and the German state of Hesse, in whidk-stale exit examinations have
been introduced in all subjects in 2007. Compatimgteaching quality before and
after the introduction of state-wide exit examioat led, according to Maag
Merki, to the following results: “the introductiaf state-wideAbitur exit examination
in advanced English and maths courses in Bremen agasmpanied by an
improvement in instructional quality in those cas’s (p. 131). These positive
effects on instructional quality remain stable otiere and can be found again in
2009. In contrast to Anglo-American empirical fings on the question of the
impact of external achievements tests on the tegajuality, negative consequences
could not be observed at this early stage. The megigon for this difference could
be, according to Maag Merki, that the Gernfgitur exit examinations must be
characterized — in international comparison — ag-dtakes assessment, which
“allow teachers more room to employ functional azmwhes that can be tailored to
students’ needs” (p. 132).

The second paper lyerry MacRuairc moves from the macro-level analysis to
the students’ perspective on PISA testing. While ttigh level of correlation
between educational attainment and the socio-ecmnoackground of the students
is empirically well established, Mac Ruairc wants @nalyse in his study how
individual socio-economically disadvantaged studeeict to tests and engage in
the process of testing. In order to do that, “it iaccording to Mac Ruairc,
“important to take on board the perspectives oividdial students themselves” (p.
135). By examining the views of students on PISgtitg in one case study the
author provides an insight into how the PISA agsesd (2009) was experienced
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by a group of working-class girls in a disadvanthgener city school in a large
urban area in the Republic of Ireland. The studypmased a visit to the school on
the day following the administration of the 2009SRlItest and included focus
group interviews with three groups of students #mal principal. The thematic
analysis of the interviews and the focus groupssitepts revealed three themes:
(1) the intensity of the testing process was taghtdnd most students, especially
those with special educational needs, felt ovadisel by the amount and the
content and difficulty of the reading test iten®) ¢hildren who simply ticked the
boxes to complete the test in time have implicatifor the validity of some of the
responses to test items (3) students complainedt abo many personal questions
and a lack of anonymity in the student questiomaivhich was to collect data
in relation to a number of background variablesludimg family and home
circumstances. In his conclusion Mac Ruairc hiditigthe need for a more
proactive approach to student support and a mazeaad model of assessment in
future PISA tests to take account of social clafsrénce.

Marie Duru-Bellat analyses in her contribution the ability of PISAtalan
assessing the quality of education systems. Theoastarts off by discussing the
qguestion why PISA data are so appealing for pafikers despite their
limitations. In her analysis Duru-Bellat points dbat PISA data are so attractive
because, rather than assessing conformity to adaderawledge, PISA gives a
concrete picture of 15-year-old students’ perforogaim subjects or exercises that
are supposed to be relevant for daily life (“lifglls”). In addition to this, PISA
data, even if they are imperfect and questionadie,very helpful in highlighting
differences in educational outcome across countfiesording to Duru-Bellat, the
misuses and limitations of PISA become obvious, wREéSA data are used for
benchmarking and when countries are ranked astresutross-comparative
comparisons: “The core problem with benchmarkinghist benchmarks are set
using the most readily available data” (p. 154)nc8i PISA data are readily
available, they are used as if there were no aflevant indicators of educational
quality of an education system (e.g. equity), whish of course highly
guestionable. However, indicators are isolated gseof information, which
according to Duru-Bellat, are not sufficient fosassing a whole ‘system’. For the
comprehensive assessment of a whole educationnsystealuation is far more
useful than indicators, because evaluation requtres combination of indicators
and most of all, the more qualitative interpretataf their meaning” (p. 155). In
her conclusion Duru-Bellat points out that hericigin, which is focused on the
misuse of PISA data for benchmarking processesjldhmt lead us “to renounce
processes that evaluate education systems basédewnoutput” (p. 157). The
student output is and remains an important factomssessing the quality of
education systems. However, according to Duru-Betlaeeds to be supplemented
by additional data: “it is important not to limiheself to measurement of student
achievement but rather to include measurementystéim characteristics such as
coverage, financing (public/private) and trackirepr{y/comprehensive tracking,
types of student groups etc.)” (p. 156).
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Javier Salinasand Daniel Santinanalyse the PISA reports and results from the
economics of education perspective. In their p#peauthors present an overview of
the problems related to the assessment of effigiemeducation and describe how
the PISA data have been used for carrying out tisasgies. The possibility of
obtaining educational data every three years faryncauntries allows economists of
education to keep studying the technological retetiip between educational inputs
and outputs. The aim of a major part of the resedmme with PISA is to measure
the productivity of educational resources and taldish the efficiency level of the
schools responsible for producing education. Th@epadiscusses the main
educational concepts that have been used in eapitiedies to measure productivity
using the data coming from PISA and summarizesrtia results obtained thus far:
e.g. that a greater decision-making autonomy at dtigool-level tends to be
associated with higher levels of efficiency or tHailding resources constant, PISA
scores could be boosted by an average of 5% for BDE@untries etc. In their
conclusion, the authors stress that the PISA remamstitute a very valuable source
of information for the analyses of educationalaidfincy and that they provide very
useful information for evaluating educational pgli¢-inally, the authors provide
some concrete advice on what additional informagibauld be included in future
PISA reports in order to improve the quality of #vapirical analyses that could be
conducted using PISA data (establishing a longitidiatabase etc.).

The fourth part of this volume entitled “PISA ande Immigrant Student
Question” focuses on the potential of PISA for &malysis and understanding of one
specific aspect, which is of major importance farsineducation systems: in many
countries immigrant students lag behind their pé&ers native families in terms of
achievement and school success. The relatively pediormance of immigrant
students in PISA tests has been one of the mostoeensial issues in the intense
debate about the PISA results. In this part ofubleme two papers are presented
which both draw on PISA data, but arrive at verffedent explanations with regard
to the reasons for this performance gap betweéveratd immigrant students.

Aileen Edele and Petra Stanat assess PISA’s potential for analyses of
immigrant students’ educational success by refgrtm the German case. The
authors start by claiming that large-scale assestsstadies, such as PISA, “have
advanced our understanding of immigrant studentBicational disadvantage
considerably” (p. 175) and they prove their poigtdontrasting what was known
about the immigrants students’ educational disathganin the German school
system before and after PISA. According to the ansththe PISA study established
a more comprehensive indicator of immigration backgd by recording students’
and parents’ countries of birth, which proved timatigration into Germany was
much higher than earlier German studies (Mgrocensuy which had defined
immigrants strictly on grounds of their citizenshigther than their migration
history, had shown. On the basis of the PISA datele and Stanat are able to
identify determinants of immigrant students’ disadtages in German schools on
different levels. On the national/societal levehiigration and integration policies
as well as differences in the approaches to supemond language acquisition
seem to play a crucial role. On the school level aith regard to the composition
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of the student body, “there is”, according to thehars, “little evidence for the
assumption that high proportions of immigrant shidg[students not speaking the
language of instruction at home, or immigrant stuslespeaking a particular
language at home] affect student achievement alaodebeyond the effects of
social composition and average prior achievemerthefstudent body” (p. 185).
With regard to the individual level, the languag®len at home is the strongest
single predictor of immigrants’ students readinbi@eement. In addition, immigrant
students showed higher levels of instrumental natitim than native students and
their achievement disadvantages do not seem taidada lack of motivation or
aspirations. In conclusion, Edele and Stanat indi¢hat studies like PISA are
powerful tools for identifying strength and weakses of school systems and
possible targets for intervention. However, theynb suggest concrete measures
of how to remedy the identified problem. Especidtly measures at the teaching
and learning level PISA does not tell us how to rowe the achievement of
immigrant students. This requires different typéstodies like randomized field
trials for which Edele and Stanat also provide lustrative example (e.g. the
Jacobs Summer Camp Projeirt their paper.

In the second paper of this pddlio Carabafa discusses why the results of
immigrant students depend so much on their cowftorigin and so little on their
country of destination. According to Carabafia, FHSA study opens up new
possibilities of carrying out research about imraigrstudents using a design of
the type ‘one origin-various destinations’. Wher ttountry of emigration has
participated in PISA, a comparison of emigrantshwiton-emigrants becomes
feasible for several countries. On the basis ofahialysis of the scores extracted
from PISA 2003 and 2006, Carabafia maintains thath“wwome exceptions,
emigrants reproduce the PISA scores of their ab@igounterparts wherever they
go” (p. 202). According to Carabafia, the strikimgikarities between aboriginal
and immigrant students become still stronger, if agcount for the special
composition of emigrants, which are usually notamdom sample from their
country population. This leads, in Carabafia’s wotdsthe following indication:
“emigration hardly affects students’ PISA scorebjoli remain at the level of the
country of origin and do not come closer to theelenf the destination country” (p.
203). To explain this phenomenon, the author tgarsous explanations from
macro level characteristics of the countries ofidaion and of origin to personal
characteristics and cultural factors. In conclusibe author arrives at the cognitive
ability hypothesis as being the strongest deterntitvd scholastic achievement.
According to Carabafia, the hypothesis of natioriflerénces in cognitive or
learning ability greatly alleviates the schoolghe host countries, because they are
“free of the suspicion of depressing the resulténohigrant students, or of being
unable to help them to develop their full poterit{al 207).

We have titled the last part of this book “Extrelisions of PISA: Germany
and Finland”, and it provides two papers which labkhe PISA debate and results
from two very different angles. The papers prouigde ‘extreme visions’ of PISA:
the first one is written from the Finnish perspeetiwhich is ‘extreme’ because it
is written from the perspective of the ‘PISA winslerThe second paper presents
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another ‘extreme’ case because it focuses on then&ePISA debate, which is
characterized by terms like ‘PISA shock’ and bylifegs of self-doubt. Both

papers try to provide explanations for the specpierformance of the two
education systems: Simola and Rinne try to expllaé ‘Finnish miracle’, while

Tréhler tries to explain the ‘German double diseminent’ with PISA.

Hannu SimolaandRisto Rinne start off by suggesting three concepts which they
consider to be promising theoretical concepts ongarative education. These are:
(1) bringing the theoretical concepts of path depecy, convergence and
contingency together, (2) tracing the history & pinoblématiqueand (3) analysing
national and local interpretations and translatiasshybrids. In their following
analysis of the ‘Finnish PISA miracle’ the auth@wsus exclusively on the concept
of contingency to see whether the concept canitieila broader understanding on
the national phenomenon of ‘Finnish PISA success’a first step Simola & Rinne
identify three national ‘truths’ that are widelycapted in Finland even though there
is, according to the authors, not too much empireesearch evidence behind them:
the Finns share a high belief in schooling, teaghm a very highly regarded
profession in Finland and the Finnish comprehensoi®ol enjoys rather high trust
on the part of both parents, authorities and paitis. In their analysis the authors
illustrate that the genesis of these three natidmeliefs’ is rather the result of
coincidence and conjunction, than the result abnail and purposeful educational
planning by educational politicians. In their cargibn, Simola and Rinne claim on
the basis of their presented case that conceptialis such as contingency must be
taken seriously when pursuing an understandingatibmal education policies and
politics. The alternative approach, i.e. operatorgy through functionalist and
system models, emphasising mainly the transnationahtional trends or focusing
solely on rational decisions and choices “does gige theoretically adequate
instruments for comparative research” (p. 227).

In the second pap&aniel Tréhler analysis the emergence of the lively or even
fierce public and academic discussion on PISA i@y, which he explains as a
clash of two very different cultural self-undersiargs. To begin with, Trohler
clarifies the relationship between three fundamesdacepts which lie at the heart
of the debate in Germany: competenBddung and knowledge. According to
Trohler's analysis, the attempt by some German Réggerts to mate competence
and Bildung has caused major irritation and raised sceptiéis@ermany. At the
background of this conflict lies, according to thathor, a ‘clash of cultures’
between American pragmatism on the one hand andGemnan concept of
Bildung on the otherBildung resists being operationalized, is meta-useful iand
finally, unmeasurable. In his historical analysigfler points out that the roots
of the present PISA ideology lie in late 1950s, whihe Cold War was
‘educationalized’ in the USA. The 1950s and 196@s wlso the time when the
human capital theory was developed and increasqih&sis was put on maths,
science and foreign languages, when cognitive pdggly became the main
reference discipline for education and when thénn@al systems perspective
became the dominant perspective in education. Congpéhese ideological roots
of the PISA experts with the German ideologyBaflung explains, according to
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Trohler, to a high degree “the harsh rejection err@any of the merging of the
concepts of competence aBiddung' (p. 238). This conflict between competence
and Bildung is even made worse, because PISA’s focus is mettéd at what
students learn at school on the basis of theiridnal) curricula and textbooks.
Instead PISA aims to test “young people’s abili@yuse their knowledge and skills
in order to meet real-life challenges” (p. 233),iathbrings it even closer to the
non-empirical German ideology dBildung Against this background Trohler
interprets the German PISA dispute as a doubledieat. On the one hand PISA
is calling into question the traditional German cgpt of Bildung by focusing on
the outer world (‘to meet real-life challenges’)ther than focusing on the
development of the inner world?érsonlichket. On the other hand the PISA
results also irritate the PISA experts who hadetdize how little their educational
project of the harmonious “One World” of free, ghtlip interacting and economically
secure citizens had been realized. This is paatiyutrue for Germany, where poor
national unity and coherence was greatest, indicdte the vast differences
between the PISA results of the immigrant and easitudents.

We conclude our volume by including three textsAmmexes. Annex | is a
research report by Antonio Luzén and Moénica Tomséich reviews and analyzes
the scientific literature about PISA as well as public use of it as a important
subject which was given widespread coverage by papeys.

The analysis of the scientific literature on PlISvas verified through the
publications found in the so-callafeb of SciencéVNoS) of Thomson Scientific
(better known by its former name of ISI or Inst#dibr Scientific Information), and
the databas&copusfrom Elsevier. In addition they included a seamchGoogle
Scholar a fourth generation search engine increasingdyl tis scientific research.
Following Luzon and Torres’ study, it appears clézat the coverage of PISA
issue was within a very wide subject area withimfibld of social sciences mainly
referred to as ‘Education’; although PISA is addesk by other areas such as
economics, sociology, psychology, mathematics eiuta history and even
philosophy, which offers a multidimensional aspedt its reception by the
scientific literature. The German sources and tleen@n reality of PISA had a
very visible impact. However other publications BhSA tests are also very
visible, such as those associated with the “g"diaof intelligence, or with learning
techniques in the classroom, and the implicatiom$ eonsequences of PISA in
specific learning contexts or for specific sociaides, such as immigration.

Annex |l gathers the abstracts of the postersbéell during the holding of the
international symposiumPISA under Examinationin La Palma. Before the
exhibition, there was — in the symposium — an eiiposof the content of each
poster by each author. Finally, Annex lll reprodidbe text of a summary in
Spanish of the symposium by Jesis Romero, Antonimbih y Mdnica Torres. This
appeared in the very important educational newspagpain:Escuela
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PISA AS A POLITICAL INSTRUMENT

One History Behind the Formulating of the PISA RPeamgme

In the early nineties Ivan lllich reminded us tlitatvas time to celebrate the 500
year anniversary of the creation of the educatigeator and hence schooling as a
system of ideas for power and control over knowdeddiich, 1981). What he
referred to was the first idea to establish a stat@rol system over written texts
and thereby mastering the degree of literacy. @ilasnguish idea was presented at
the Spanish court the 1&®f August 1492. The month of August that very yisar
often remembered as the time when Queen IsabepaihSyave up after all the
nagging of Columbus and allowed him to sail to éndBut lllich tells another
story. The 18 of August the Queen was courted by what we todayldvcall a
linguist. His name was Elio Antonio de Nebrija. D&brija had published a
grammar for the Castilian language. At that timeEwrope a grammar was a
regulation of how a language should be used, rd#saription of how a language
was used. De Nebrija had discovered that the spbkéin had changed to some
gibberish and no longer a well formed and commaglage. In twenty year he
had tried to reconstruct the classical Latin iniBfat all in vain. Instead, it struck
him, that it would be better to write a grammar foe popular language; for
Castilian. It was this grammar he presented hissgudut, his idea was more
sophisticated than just a set of language rules.vEy rational behind introducing
a grammar was a new danger. A risk that was diabéegras a consequence of the
new technical innovation, namely the printing tdgoes. Due to this invention
people learnt to read and that in its turn resuitedall kind of leaflets and
pamphlets that were spread around. And many ottleds presented ideas that
were threatening to the power and the queen. ldeas published that questioned
what should not be questioned. And furthermore pfeeavere reading in silence.
This was also a new invention. Earlier, when theege few texts to read, reading
were done loudly (cf. Saenger, 1997). Silent regudnof course more difficult to
control and interfere with. The reading had to betmwlled, was de Nebrija’s clear
message. The Queen and thus the state should sggathication and teach people
to read. If such an education was to be effectivk the outcome to be controlled,
it was necessary to construct an artificial languakhis artificial language had to
be constructed on central decided rules and orgdnis levels following the
hierarchical structure of the state apparatus.hlt tvay the reading could be
controlled and the empire saved from the contananaif subversive ideas.

M A. Pereyra et al. (eds.), PISA Under ExaminariGhanging Knowledge,
Changing Tests, and Changing Schools, 17-30.
© 2011 Sense Publishers. All rights reserved.
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This idea of a radical turn from a people’s evagythnguage to one by a grammar
dictated language, taught in special institutiena dramatic shift. It was according to
lllich the invention of the public educational sphelt is also the forming of the
politics of education and the forming of devices loe control of the outcome of
learning. Queen Isabel rejected the proposal Melwija. She did not see any grand
idea behind this proposal of a marriage betweerEthpire and the Language. She
hold to the idea that the language belonged tptivate sphere of her subjects. Such
doubts and inhibitions have been exceptional anconging rulers.

The idea of this article is to present some réfb@s on the development of
international assessment as a device for politijgalerning. | will do that by
pointing on the economic and political context ihigh international assessments
have existed. This is the background for presertmg the PISA programme was
formed. | will not go into details, mainly focus time idea behind the construction
of the tests. Finally | will deliver some refleati® of why PISA has taken a central
in the politics of education during the last decade

THE DEVELOPMENT OF EDUCATIONAL TESTING AS MEANS FOROLITICAL
GOVERNING

Educational measurement techniques were develapdtei nineteenth century.
The revised code in England from 1862 is an exangfl@an assessment and
inspection system in which financial support tocal were linked to outcomes
(cf. Musgrave, 1970; Lundahl & Waldow, 2009). Thigstem of “payment by
results” had also the ambition to govern the edanat system.

The development of educational tests was earlyllgarto the progress of
measurements of psychological faculties as inttigg with forerunners like
Galton with his booKnquires into human faculty1883), McKeen Catell’s work
Mental testq1890) and of course Thorndike’s classical badkoduction to the
theory of mental measuremé&h®02).

With the development of the progressive moveminEurope and in the US in
the late nineteenth and the early twentieth ceegutine idea of evaluations as a
base for educational reforms was established. drb#ginning of the last century
education became of decisive importance both foregp and the individual. New
governance and not the least the establishment emhodracies demanded
education. It was by education the future couldfdrned. For the individual
education opened up the doors to a new life. A Btap the given to choice.

Education was more and more linked to salaries apasition on the labour
market. In this modern world it was important toséanformation about possible
alternatives in order to make the best choice. ddmcept of evaluation became
hence a part of modernity. Educational assessntmttame the main theme in
educational evaluation. Or to talk with Ernest Ho(5980, p 16):

Modern evaluation is a direct descendant of mddernModernisation was
liberation from tradition, a shift from the unquesied reality given by tradition to
a social context in which everything could be guesd and changed. It was a
shift from ‘givenness’ to ‘choice’.
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In this modern education evaluation played a eéntde. Assessment techniques
were developed in relation curriculum content (Tyl&950; cf. Kilpatrick &
Johansson, 1994).

In the early decades of the last century we camn the first international
cooperation for development of assessments beingeid. One example is the
International Examinations Inquiry (IEIl), which wsmed in the thirties (Lawn,
2008) aiming at an international cooperation in fordest development. This is an
early attempt to build an international networkuard assessment.

INTERNATIONAL ASSESSMENTS FOR COMPARATIVE RESEARCH

The idea of international comparative assessmemte ¢wenty years later. Th& df
October 1957 the first satellite - Sputnik - wasniehed. The same year th@ &f
November Sputnik 2 was sent out in space carryitgga— Laika. The Cold War and
the competition in space escalated. ThB a2April 1961 Alexejevitj Gagarin was
the first man in space. A month later presidentriéely promised that United States
within a decade will land a man on the moon. Threcepace turned the search light
on the outcomes of education, especially then tteomes in mathematics and
science. The year after the first Sputnik was laadcthe International Association
for the Evaluation of Educational Achievement (IBA§s founded. My colleague
Torsten Husén was one of the founders and acteédgdarany years as chairman.
The idea was to build a network of researcher deakloped tests designed to be
used in comparative studies. IEA was in its begigra research endeavour, but with
time educational administrations were involved.

| am not arguing that there is a simple causdiitst the Cold War produced the
interest for comparative international testing. Thierplay is more complicated.
But the international comparisons of results wessyeto place on the political
agenda in a time where strong voices were heardcdonpetitive educational
systems. The political interests interacted withthsearch interests.

In the fifties studies of economic growth and isiveents in education showed
that investments in education were related to tlewth in GNP (cf. Schultz,
1961),which in its turn strengthened the effort to findwnroads for improving
education and make it more effective. The Humanit&apheory was established.
Two consequences are here discernable. One tendeasythe focussing on
cognitive processes for creating curriculum guitedi and didactic principles. A
second tendency was to form an effective teachéofriology. The Woods Hole
conference at the end of the fifties became thetirsga point to a period of
curriculum development in which the work of Piageds give an important
influence (Bruner, 1960).

It is interesting to note that researchers as Y8kdgohad a similar position in
Soviet Union as a basis for research of relevamcectrriculum development
(Jarosjevskij, 1974; Jarosjevskij & Lundgren, 1979)

These curriculum reforms emanating from the US ladimpact in most
industrialised nations. The work of IEA strengthefisourse the internationalisation
of curriculum development. The results of intermadil assessment draw the political
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view to how to govern goals and content in relatmmeasurable outcomes. Within
education the idea of governing by goals and resak central for reforms long
before the New Public Management was coined. Eglurcand teaching always is a
process formed by goals, content and results. togse of change this is more
evident than in periods of stability (Lundgren, 82hd 2003).

When governing of education focus on measuredoouwts the validity content
of the items will be of specific interest. The Dutmathematician Hans Freudenthal
pointed out in the mid seventies that the contatitlity of the test in mathematics
was problematic (Freudenthal, 1975) The Constroatifcthe items was adjusted to
the Bloom taxonomy (Bloom, 1956) and not the conten

How does a national expert value a test which admédelong to any objective
of his national instructional system for this oatthpopulation or for this or that
grade, that is, which is not covered by any subjecttter of the national
programme? (Freudenthal, 1975, p. 164).

Furthermore there were obvious translation probleBimilar critical questions
around content validity in assessment were raigedrban Dahll6f (1971). Hence,
the possibility to compare outcome from differedtieational settings and curricula
was questioned. This criticism had later an impacthe discussion around the
construction of tests in the PISA programme.

In the seventies the industrial world faced changeonomical conditions.
The oil crisis in1973 and 1979 and the increasintgrnational competition
strengthened the pressure on the efficiency andptbductivity of educational
systems. The economist Schultz word from the esitties — “Truly, the most
distinctive feature of our economic system is thewgh in human capital”
(Schultz, 1961, p. 17) — become still more evidarthe seventies. With a change
in economic growth the space for reforms was lichis@dd new reforms had to be
financed by increased efficiency. Internationaleasments became now more
important in national policies and were broadeneddope and in participating
countries. Bloom expressed the ambition of inteomad testing as base for school
improvement in the following way:

The IEA surveys provide baseline data for eachnttguagainst which future
changes in education may be appraised. The IEAuim&nts and the increased
sophistication about evaluation in each of the tdes provide methods and
procedures for the systematic evaluation of theatiffeness of new approaches to
education (Bloom, 1974, p. 416).

But the seventies was also a period of criticigmainst quantitative methods.
The Cambridge Manifesto of 1972 illustrates veryllviis criticism! In this
manifesto it was pointed out that too little resbahad been directed towards
teaching processes and too much attention haddieen student behaviours. The
reason for this was a research climate that reiefbprecision in measuring and
concoctions of school problems and research questidew models and methods
were the solution to this state of affairs.

In the seventies the educational systems were ruattack for failing in
efficiency and productivity and the educationak@esh was under attack for being
too much devoted to statistics and psychometric.
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A CHANGED PRODUCTION AND A CHANGED ECONOMY

When we entered the eighties another profound @héoak place. The dilemmas
to governing large-scale welfare institutions westeking. There had been a
continuous professionalization within welfare ingions, that is, more educated
and professionally devoted personnel which becaiffieudt to politically govern.
The magnitude of reforms gave little of space foarge and with less economic
growth these conditions were accentuated. The igallitandscape in many
countries changed with new parties entering thaesedike the green - following
other political ideas than the traditional ones antithat easy to place within the
right — left continuum (Granheim, Kogan & Lundgréd®90).

The globalisation and the governability problerafied for new solutions. Two
main alternatives were on the agenda. One wasdentialise, the other to create
more competition by opening up for choice of schoahd opportunities to
establish private schools. In many countries thguments for decentralisation
were renewed. It could be characterised as a fraegiogy, now melted, and in
the first instance realised by local developmentkywschool improvement projects
and school based evaluation and in a change abteef school leaders. It is here
the New Public Management is entering as a “safliticcf. Nytell, 2006).
Education became the arena for consultants withitamb to increase efficiency
and restructure management.

Decentralisation was one discernible solution. elv, from a broad international
standpoint the picture is not that clear. In the B$Swell as in the UK, changes in
educational policy can be understood as a changardis centralisation. In the US,
the development of standards can be interpretede@sral governing of the
national outcomes. In the UK, centralisation wase€inible in the development of
curricula, accountability, the choice of school @hd development of inspection
and control. These changes aimed creating visiltieomes reinforcing competition
and facilitating the choice of schools.

These moves towards decentralisation were nottddnito education alone
(Weiler, 1988 and 1990There was, irrespective of changes in directiopalicy-
making towards or from the centre, some basicailtars in the relationship between
the state and general education, and also in tgoreship between civil society and
general education. These changes were discerriied 80s and became central in the
90s, both in public debate and in how governancepeaformed.

THE KNOWLEDGE SOCIETY

One important change concerned the relationshigvdeet national policy and the
control of the national economy. Production haaigfarmed Capital and was now
moving from being located in tools and machineripédn human competencies.
The power of the capital was moved to the ownekrafwledge. (Schdn, 2000, p.
521; my translation).

To move enterprises in which the main substanbeimsan competence is easier
than moving tools and machinery. To finance refobysncreasing taxes, which
partly could be done during the period of expansieas limited in a more global
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economy. With an increasing dependence on the natenal economy, the
possibilities to manage the national economy are iticentives for growth
changed in nature. These changes accentuated ottlee dbasic problems of
the modern state, to have a profound basis forleiggtimacy. A change in
legitimisation in a situation of diminished econantgontrol became, in some
instances, the impetus for moving state reformsnfiast-taking initiatives to a
symbolic reconstruction of existing institutions.

As pointed out, the transformation from a labowrket structured by industrial
production to a labour market structured by senpceduction, circulation of
products, reproduction and above all the new infdiom technology, created new
demands and reforms. It can be argued that thiidread organisations constructed
to handle the economy and the political economgnotiern industrialised society
was no longer suited to handle a late modern socidiey could not mobilise
support for action. Accordingly, state institutiosisch as schools could not attract
and build on the interests of the clients or us@svernance had to take other
paths. One such way out of the dilemma is to fasusutcomes and accountability
making education more transparent.

The trend towards global competition meant thaw meforms could not be
financed by an increase in taxes. They had tortaméed by economic growth. Here
we have a dilemma. The development of productidn the knowledge society —
demanded more of education. Increasing resourcebden the circumstance for the
expansion of education, but resources are lim#dad,in a more global economy, as
said earlier, new resources are not that easy tilis® by increasing taxation.
Further expansion had to be financed in new wagskanhigher productivity. And
this in its turn means to control the outcome afcadion.

The expectations of increased efficiency and petidity called for concrete
well-articulated goals and a steady direction. Boat we could discern, in the 70s
and 80s, was that the governing subject — the govent and administration —
became weaker and fragmented. One explanatiorhierig the splitting up into
smaller political party fractions, thereby forcirigagile coalitions. It has been
argued that the classical ability of a governmenbé strong, to be able to reject
demands, was lost in the 70s (cf. Crozier, 197#is,Tin turn, created an
increasing sensitivity to lobbying and power presswhich led to an overload of
demands on decision-makers.

The political authority of a government and itsréwistration is composed of
two elements: its effectiveness and public consgffectiveness and consent are
related, but they can be in conflict. In order tmgantee the consent of the electors,
and increasing number of interest groups and astsocs have been formed. This
has created new problems. The more organisatioss ate formed, the more
negotiations are necessary to gain support forlioeeof action or for a reform. A
co-operative negotiating context is formed. This easult in indifference with
respect to participation: citizens become de-megidgRose, 1980).

These problems seem occur quite frequently in a&titutal administrations at
that time with the result that governing documeliks, curricula, became abstract
to allow for various interpretations. Thus, thesecés act contradictory to what
was necessary for reforms in a new political contthat is well-articulated goals
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and a steady direction. And here we can see théextomno the variation in
directions of curriculum discussions and suggestiddo once again there is a
paradox. Decentralisation calls for more of goatlegaing and more governing by
results, but at the same time goals expressed rificola become abstract and
difficult to assess.

In addition, many of the changes indicated sovare only part of more complex
changes in the conditions of political leadershiipere are reasons — in this context —
to draw attention to the differentiation within thte apparatus itself. To be able to
control the move towards politically defined goalse educational administration
organisation must be capable of ranking goals, ngakiriorities and identifying
alternative actions that are best adjusted to gi@eonomic conditions. Heavy
specialisation and division of labour in centralgmance was relied on as the basis
for rational decision-making. This specialisati@s las a consequence the splitting up
of the organisation itself, with the risk of losirige overall perspective that is
necessary for rational decision-making.

It has become more and more evident during the &t '90s that earlier
planning models could not be used. During the esioar) specialisation of the
administration was a practical solution. Faced wlith need to take new types of
decisions in a different societal context, the &xgs organisation seemed to be
unable to act rationally. With limited resourcesrigus sectors were forced to
compete with each other. A consequence of this etitigm was, in some places,
that goals for education were broadened in ordenase the educational sector
look as important or even more important as otlemtass. This broadening of
goals was reinforced by the necessity to satisfyioua and often different
demands. And once again we can see the contradingitveen what was produced
and what was needed. And again, goals became rhsteaet when more clearly
stated goals were needed.

What many political scientists pointed out (cf.ldfdivsky, 1976) in the 70s was
that the governing subject — the political leadigrsh had problems taking the
initiative for an active reform policy. We can sseamples of a fragmentation of the
educational administration, thereby creating pneisleconcerning overall planning
and the ability to master complex groups of infetesl problems. We can also see
tendencies towards more policy-making carried guhle administration itself.

To meet these problems with decentralisation fwallnew ways for political
governing. The basic characteristics of centraligeiems are that they are governed
by resources, i.e. the economic system, and thosgly regulated and framed.
The curriculum system is rather detailed curricaal in textbooks as well as in
teacher education. Movement towards decentralisatianore market competition
weakens governing by economic resources. By tHhiwie a deregulation, or at
least a re-regulation. What remains for the ceintr@ decentralised system is then
to strengthen the curriculum system and the evaluatystem, i.e. to perform
governing by goals and results, if the educatieyatem is to serve the purpose to
promote equality and to reproduce a common valise-ba
To govern education by expressing goals to be waetdieand evaluating the
achievements demanded new conditions for goverriiiogbe a steering device,
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goals have to be clear. Here a new problem or dianarises. If, as was said
earlier, one of the problems of governing is tteaaesult of pressure from various
interest groups, and by a fragmented and speadaBsetor, goals become more
broad and abstract, then these processes are diotdrg to the demands of

steering by goals. One way out of this dilemmabiseibrganise the administration
and to renew steering documents. One further argtifoethat has to be added - it
is the rapid change of knowledge.

With the new and rapidly changing economy and petidn, as well as
globalisation, and the rather dramatic changesha wolume and structure of
knowledge, we have to realise that it is becomingranand more difficult to
centrally plan the content of education. More déedisation means that we have
to perform the governing of content in new waystoving from central governing
towards more local governing, the question of wtas lthe responsibility is
sharpened. Thus a movement towards decentralis&icuses the professional
ability of teachers and their professional respuaitisi.

The access to information is rapidly increasinghddls as institutions were
created in a society poor of information. The wayricula and syllabi had been
constructed reflects that. In the information desseiety, the gravitation point in
curricula cannot any more be the organisation ardkroof content. We are
approaching a Copernican turning point, in whickricula must be based on how
knowledge is structured, and articulated in basincepts, theories, models and
competencies, which in their turn must be expresgederms of goals. In
performing such a change, curriculum constructinod processes for curriculum
construction have to be changed. This means nemsfaf specialisation within
the administrative bodies that represent interester than the ones linked to
specific content and thus specific school subjects.

There is one fundamental argument for governingobher type goals and
outcomes than before. Resources and rules canrgaxeas or sectors within which
we have a profound knowledge or belief about tHatioms between goals and
methods. If we know that there is a clear relatimbetween — to take a simple
example from traffic policy — speed, conditionsro&ds and car accidents, we can
execute governing by resources and rules. On ther diand, the less general
knowledge there is of the relation between goadsraethods, the more governing by
goals is applicable. The same when the competefwidsture working life are hard
to predict. However, this, in its turn, demandslifjed personal having the skills and
knowledge to adjust methods to specific circumstanc

Up to this point | have tried to sketch the maies$ in the changes of education
during the seventies and the eighties. These clsazgeé this discourse for about
education is the background to the OECD project3N#hich will discussed more
in detail a bit later.

At the end of the eighties, thd ®f November 1989, the Berlin Wall fell into
pieces. Three years later, January the992, the Soviet Union ended as did the
Cold War. The external threat of the superpowecdlmned down. Competition
was no longer about domination over the territdtyturned more over to a
competition about economic power and growth, a aitipn that also must adapt
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to environmental changes. In the nineties ICT euteas a technology education
and with Internet the asset to information and Keoge radically changed.

The dominating themes in the public discussioninduthe '90s were the
professional role of the teacher, school manageraedteducational leadership.
This has to be understood as a consequence ofhdreges sketched above. To
govern by goals requires clear goals. At the same these goals must give space
for interpretation and implementation. The esseofcgoals is that they are not
formed as rules. Goals have to be owned by those halve the responsibility to
implement them. Here the essence of goals meeesence of professionalism in
the sense of having a knowledge base to interprétraake goals concrete in
relation to teaching and learning processes. Amthdéumore, it calls for a clear
division of responsibility and, hence, account&pili

To summarize, the changes in production and ecgnoeated a pressure on
handling an expanding welfare society. Movementgatds decentralisation and
privatisation can be interpreted as two ways o¥iagl the problems discussed.
Both these solutions demand changes in curriculd Bn evaluations. The
contradiction | have tried to point at is that #tteange of the political landscape
and in administration operated in a way that gdssame more abstract. The
change towards what can be described as the ‘itidrdstrial revolution” called for
new abilities and competencies that reinforceddiffeculties to articulate goals in
such in a precise way.

This change has changed the conditions for intemal comparisons
by assessments. The German historian Reinhard l€okelises the concept
“temporalisation” in his research on how conceptange meaning over time
(Koselleck 1979, 2003, 2006). International assesstis a concept that has been
temporalised. It has moved from the Cold War contexa world threatened by
environmental change and conflicts between faitttsaaglobal economy

PISA IN CONTEXT

These notes about a emerging “knowledge society’ tha intention to give a
context to the development of the PISA programmel968 OECD established a
specific centre for Educational Research and Intiova- CERI (Papadopoulos,
2006).1t is unnecessary to say that 1968 was a year edifép importance in the
history of education. CERI became besides the Hiotued Committee as an
important policy institute (Waldow, 2006).

During the seventies and the eighties | particighateseveral OECD activities
including an evaluation of the school system inWay. In the late eighties | was
involved in the “Education Indicators Program” (ISE This very ambitious
programme aimed at building a system for educastatistics in order to enable
comparisons between countries within the OECD. Suslatistical system had of
course an impact on national policies. In a glolatld international indicators
delivered support for arguments on competitivergjtie. The active advocate for
an OECD statistic was the United States. The backgt was of course the
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emerging knowledge society and the renewal of huepital theory (OECD,
1998, 2000, 2001).

In July 1991, | became Director General of a nevedsh government Agency
— National Agency for Education — aiming at natibe@aluation and development
of the school system in Sweden. The Agency replabedNational Board of
Education that was established in 1919. The DireGeneral for the national
board of agency for education was also membereobtiard of CERI. | served for
nine years, the last two years | was chairman. ésginvolved in INES | became
a member of the steering group for INES. The INE&ymmme had an impact of
the statistics produced within the OECD countriesiean that on the whole the
quality increased substantially. At the same timevas obvious that the data
collected also had a steering effect. Even if OB®@D has the mandate to change
policies they influence them. That steering deviees one of several reasons why
it was important a General Assembly to get a céegaport and a mandate from the
member countries. Every second year the Generakmisly decided on the
development of the programme. The statistics watdighed annually in Education
at a Glance. With time it was obvious that politicaterest grew not at least
demonstrated at the minister meetings

One problem that followed the project from the begig was how to report
learning outcomes. The only available internatiothata that existed were those
collected by the IEA. After negotiations with IEAevgot access to the data for the
member countries of OECD. They could thus aftendgpeeworked be presented in
Education at a Glance. However, this was not urlprodtic affair. When INES
got the data they had been published in other fantshad lost its novelty. The
most essential was that when outcome data was ghelliin “Education at a
Glance” it had taken so much time that data wesenfa political point of little or
no interest.

The IEA data was not possible to use over timehastést varied between
collections. The number of participating countriesied also, which gave the
comparative analysis various reference points d#ipgnon the various data
collections.

The launching of an outcome study carried out S came up on several
occasions. Tom Alexander, at that time directotC&RI, argued for an OECD
managed programme. | will not go into the roundd #re negotiations between
the IEA and CERI. The decision was taken and arisgeroup was formed to
formulate a specification of the assessment prodecabe required - PISA Program
for International Student Assessment. | became rabee of the steering group for
PISA and worked with it up to 2000. As chairman @ERI | prepared to present
the progress at the General Assembly in Tokyo irgust 2000. Due to acute
sickness | had to leave before the programme caropération.

As PISA progressed the European Union startedgoeafor an own assessment
programme. Two parallel test systems would have bee burdensome for the EU
countries. We have not reached the end of thay.stor

The major problem to master was the constructibra dest that allowed
comparisons over time. Freudenthal’s criticismhaf tontent validity of the test in
mathematics used by IEA was important. What is aigmortant to point out is the
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changes in curriculum discussions in the eightiebrdneties in which the concept
competence came in focus. These discussions mfl@ttanges in production and
economy and not least a change of political gowgrndf education stressing
management governing by goals and results as h@pteg out earlier.

The discussions we had in the steering group oftemred around ongoing
changes in educational policies. Walo Hutmachembes of the steering group —
professor in sociology at Geneva University — adgfee focussing competencies.
These discussions were nourished by the work at&ginal Testing Service in
the U.S. They developed a test measuring the rgatiteracy” in a way that
broadened the concept of literacy by covering miy ohe ability to decode and
read but also to comprehend texts.

This “Literacy” concept began to increasingly app@aparallel and in interaction
with the concept of competence. OECD/CERI ran geptavhere the Educational
Testing Service designed this test of literacytfier measurement of adults' literacy
skills - the International Adult Literacy Study ALS. Statistics Canada handled
the empirical design and data collection. In 199 Tnternational Adult Literacy
Survey (IALS) was carried out including seven coiastinitiative was conducted.
The basic idea was to study “comparable literaofiless across national, linguistic
and cultural boundaries”. It included also a sunay participation in adult
education and training. The results pointed at ssipte strong relation between
literacy and the economic potential of a natiomé®) Kirsch, Murray & Tuijnman,
1995). IALS was enlarged in two further data cdltmes in 1996 and 1998
(including 16 countries). The IALS study had an &opon what kind of test to be
used in PISA. It influenced also the discussioruatbcompetencies which resulted
in an another OECD project — Definition and Setattof Competencies (DeSeCo)
— in which Hutmacher had an active role. Anotheén-gyf was to find indicators
on life-long education and life-wide education. dsvchairing a working group
trying to find indicators with the aim to study agbn between various types of
formal and informal education and competencies.

Another other argument for tests that measured petencies and were
“curriculum free” was to broaden the discussionuarbthe results. Competencies
in reading and in mathematics have to be continyquscticed. This means that
the environment must offer possibilities to read #&m calculate. The outcomes of
PISA we hoped could stimulate a debate on learoitgomes not only from an
educational perspective but also a broad culturdlsocial perspective. Rarely has
a pious hope been so dashed. One decisive arguvasrib have results that could
be compared over time. The cons with tests that@reiculum independent” is
just that. How to relate the results to the nati@uariculum?

PISA is now in its fourth data collection. Whee tiirst results came they got an
impact that was not expected, not even dreamed of.

There is a general problem with any type of congpais of educational
outcomes. They are quickly translated through nieteptaken from sports. Just
one will be a winner. That is true for all previdngernational measurements. With
PISA, the results were a shock in as it seemsoalhties. Even if Finland was the
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exception, they had their chock. As one of my FBhniolleagues said — “it was a
shock to be the best”.

The way that | have structured this presentatias been to embed for a
contextual explanation. It's the “zeitgeist” thapkain the PISA effect. During the
nineties, the world changed dramatically. A globatiety grew. New technologies
are changing the production. The economy becamigabland thus intertwined.
Two new world economies emerged with the develogrimehina and India and
a third is in its beginning in Brazil. In this stigly emerging knowledge society is
the competition not longer linked to only naturaseurces but also to intellectual
resources. Education has become an internatiomamodlity. In transformations
of this kind, there is uncertainty and a concerrewen fear for the future. PISA
gave school systems a value on an internationég.sEaery minister of education
realised or believed in the necessity to be béltan Finland. Political governing
of education became the control of outcomes. Tmseguence is that Curriculum
restructuring will be directed towards test perfance. PISA is maybe no longer a
comparative project. It is a model for the govegnirfi national school development
in a global world.

This emerging control regime has been reinforgethb changing world around
us. The enemy is not behind a wall, but among use Terrorist attacks in
September 2001 marked changed social control. Glomstnd surveillance in
various forms are part of the daily routine. Thiwitgeist” is part of the context
where PISA got its political meaning.

TO FINISH

The title of my presentation was “PISA as a Pdiititnstrument. One History
behind the Formulating of the PISA Program”. Whatdnted to emphasize was
that the PISA project and the effect of the PISgjg@ect cannot be understood from
an educational, psychometric or technical basisastto be understood as part of a
context that has been historically shaped by cangiocial conditions, both
material and ideological.

Measurement is one governing device that is siserce of public education. It
is a more sophisticated technique than Elio Antat@d\ebrija the 18th of August
1492 presented Queen Isabel. It was the year windum®us missed the way to
India, but explored an enlarged and literary globatld. PISA is an example of
what in a global world nationally is perceived ke tinswer to what is going to be
taught, who it is going to be taught and how wlie toutcomes of teaching be
judged and used for control and political governing

International knowledge assessments are curr@mdy of the symptoms of a
verification of the knowledge we do not know if weed to face in a future we
cannot foresee.
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NOTES

L An international conference at Churchill Collegen@bridge University, Z0of December 1972 at

which a specific manifesto was signed claiming dobroader repertoire of methods used within
educational evaluation.
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