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EDITORIAL

In the world of education, “"globalization” has become a
fashionable word that appears in almost all reform documents
and many academic publications. On the day | write this Editorial,
| type the word into the Yahoo search engine and get 1,630,000
web-pages'. When | type “globalization” and “education” together,
551,000 entries emerge, still a huge number. One can be certain
that it does not need waiting for long before the numbers are
doubled or tripled. A year? Six months? Who knows? Maybe only
three months.

it is difficult nowadays for education researchers to
confine themselves only to a particular region or culture without
looking into other places. In an increasingly globalized but still
divided world, no matter you like it or not, more and more
educational activities are reaching out beyond boundaries. No
matter appropriate or not, more and more policy makers tend to
make frequent references to educational reforms happening
elsewhere, and are more sensitive to the international ranking in
students’ academic performance. It is in such contexts that
comparative education studies have aitracted much more
aitention these days than before. In a recent publication, the
National Research Coungcil (2003) in the USA states that,

“The US approach to education is not systematically
informed by experiences with education in the rest of
the world. Since the 1980s, many calls for domestic
education have been justified by citing large gaps
between the academic performance of the US
students and their peers in other countries.
Nonetheless, the US public has been offered little
evidence to explain these results and knows litlle
about the limitations of the studies that produced them.
Nor have US policy makers and researchers used the
limited information they do have about differences in

! Plus if you type “globalisation” (the English spelling), you get another
851, 000 web-pages.

education systems in  various countries 1o
systematically expiore these results.” (p. 1)

The NRC thus calls for, as they put down as the name of
their report: “Understanding others, educating ourselves: Getting
more from international comparative studies in education.” The
NRQ §argues, in order to get more, systematic enquiries are
crucial.

Certainly we can tearn a lot about others and also our
own selves by comparing and contrasting. In fact, Hong Kong, by
its very special location of the meeting point of east and west and
also different social systems, languages and values, is special
place for comparative education studies. The Comparative
Education Bulletin (CEB), as a bilingual publication, will continue
to serve as a platform for researchers from both Hong Kong and
elsewhere to learn from each other. We welcome coniributions in
both English and Chinese, from Hong Kong and other places in
the world.

Ip Kin-yuen
Editor

July 13, 2003

National Research Council {2003}. Understanding Others, Educaling
Ourselves: Gefting More from International Comparative Studies in
Education. Washington, D.C.: National Academic Press.




NATIONAL LITERACY CAMPAIGNS IN HISTORICAL AND
COMPARATIVE PERSPECTIVE: LEGACIES, LESSONS, AND
IMPLICATIONS FOR LATIN AMERICA*

Robert F. Armnove
Chancellor's Professor Emeritus of Education
Indiana University

A focus on campaigns facilitates analysis of literacy goals
and outcomes in particular historical and social contexts,
providing insights into the relationship hetween the spread of
fiteracy and its varfous uses. The theme of a campaign is also
timely in that the 1980s marked a decade of internationally
coordinated medium- and long-range strategies and programs to
eliminate illiteracy and provide universal primary education.
Despite these various efforts, iltiteracy still is pervasive in many
regions of the worid and it is not uncommon for a majority of the
most disadvantaged poputations in countries 1o be unable to have
the most basic skills required to encode and decode print
messages or comprehend written texts that pertain to their most
pressing concerns.

After briefly reviewing data on the extent of illiteracy both
globally and regionally, and for significant populations, this article
discusses what lessons might be derived from a review of past
literacy campaigns and what tensions are likely 1o persist during
and after even the most successful of campaigns. References
will be made to the implications of past campaigns for Latin
America with paricular attention given to the 1980 Nicaraguan
literacy campaign and its aftermath.’

Extent of Illiteracy

Although significant gains have been registered in the
number of adults who have become literate in the past three
decades, the absolute number of illiterate individuals 15 years of
age and older also has increased. While adult illiferacy
decreased between 1970 and 2000 from 37 percent to 20 percent,

the absoclute number increased from 847 to 862 million. A
majority of the world’s illiterate adults live in only two countries -
the People’s Republic of China and India.  Regionally, South and
West Asia have the highest illiteracy rate (45%), followed by
Sub-Saharan Africa (40%).

There are significant differences between rich and poor
countries, and between men and women, in literacy attainment.
As UNESCO and many adult educators have pointed ouf, the
world map of illiteracy is the map of poverty and, | would add,
powerlessness. Women, who have suffered historically and
universaily from various forms of subordination, have the highest
illiteracy rates, with poor women being even more disadvantaged
with regard to access o and participation in literacy programs.
UNESCO estimates that of the 862 million illiterate individuals
over the age of 15 in 2000, 449 million were females.?

Latin America and the Caribbean have the lowest
illiteracy rates of any of the developing regions. Overall, illiteracy
declined from 26 percent in 1979 to 11 percent in 2000. During
this period, there was a decrease in the absolute number of
illiterate adults from 43 to 39 million. Compared with other
developing regions, gender differences in literacy acquisition are
not as marked in Latin America. in 2000, the overall illiteracy
rate for males was 17 percent compared with 22 percent for
females.® These figures, however, mask significant differences
across and within countries. When the combined effects of
social class, region, and gender are taken into account, the
highest illiteracy rates are found among poor women living in rural
areas. Gender differences in literacy attainment become even
sharper when ethnicity is taken into account.

Worldwide, ethnic minorities and rural populations
register disproportionately high levels of illiteracy. Heath, in a
1880 report to the Interagency Commission for the World
Conference on Education for All, observed that over 800
million . . . illiterates were located in areas with numerous
languages and complex patterns of language use.* Similarly, in
Latin America, the countries with the largest indigenous




populations (Bolivia, Peru, and Guatemala), as well as substantial
former African siave populations (Brazil), historically, have tended
to have the highest illiteracy rates; and figures for countries like
Mexico which have a fairly low illiteracy rate (approximately 10%
in 2000) do not reveal the high illiteracy found In regions with
large concentrations of indigenous populations.®

These patterns of state educational provision and literacy
acquisition by different subpopulations are not unique to the
contemporary period. Nor are large-scale efforts to provide
literacy a phenomenon of the 20" century.

Nature of Literacy Campaigns

Major and largely successful campaigns to raise levels of
literacy have taken place over the past four hundred years,
beginning with the Protestant Reformation. Historically and
comparatively, literacy campaigns have formed part of larger
transformations in societies. These transformations have
attempted fo integrate individuals into more comprehensive
political and/or religious communities.

The efficacy of fiteracy and the printed word itself has
been article of faith since the 16" century in Europe. Then as
now, reformers and idealists, shakers and movers of societies
have viewed literacy as a means to other ends, whether to a more
moral society or a more stable political order. Then as now
individuals have sought and used literacy to- attain their own
goals.

Particularly from the 1960s on, pronouncements about
literacy have deemed it a process of critical
. conscicusness-raising and human liberation. Just as frequently,
such declarations refer to literacy as a means to perhaps
diametrically opposing goals - to the ends of national

development and to a social order that elites, both natjional and
international, define.

An analysis of over a four hundred year period in a dozen

societies reveals the following legacies and lessons that may be
useful in analyzing the potential and limitations of a mass literacy
campaign to effect individual and collective empowerment and
social change.®

l.essons and Legacies

» Literacy efforts need to last long enough tg be eﬁ@ctivg, _

» local initiative needs to be mobilized in conjunction with
national will, .

¥ there will be a significant minority who will oppose or not be
reached by fiteracy efforts of centralized au’shon.tles, .

» eventually emphasis is placed on state-organized schooling
for youth, and ‘ '

> literacy needs to be understood in its various contexts.

Campaigns Last Years, Decades...

Although a limited time frame is c‘onsidered t0 be a
defining characteristic of a mass cartr;paugns, thosgl cases
frequently pointed to as exemplars of 207 century mobthz(aixons
commonly took one or more decades: for example, as studied by
Bhola, the U.S.8.R. {1918-1938), Vietnam (€945-197“?),78urma
(1960s-80s), Brazil (1967-1980), and Tanzania (1971-81). Only

the Cuban literacy campaign spanned a period of one year or less.

The Nicaraguan Literacy Crusade of 1980, not stu@ied by Bhola,

lasted only five months, but immediately following the. 1930
Cruzada, the Nicaraguan government instiute a campaign in
indigenous languages for non-Spanish speaking popuia%noz?s of
the Atlantic Coast Region, and it established in the same vein as
Cuba, a program of continuing basic (popular) education.  Since
the late 1980s, however, there have been frequent calls and
partial mobilizations for literacy in Nicaragua, c!ue to the
deleterious effects of a counter-revolution, economic col]gpse,
and political regime change on educational provision for children
as well as adults.

As literacy campaignhs are usuaily initiated thu.rEng periods
of upheaval, revolutionary transformation, and civil strife, the
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difficulty of achieving and sustain lofty educational gosls -

which frequently characterize new political regimes - is not
surprising.  The Soviet Union, for example, stands out as first
case of a country adopting a war-siege mentality to combat
illiteracy. N.K. Krupskaya, Lenin’s wife and a renowned educator,
complained ten years after the passage of the 1919 literacy
decree that not a single article had been implemented.®

National Political Will Is Important - But So is Local Initiative

While it may take ten years or more for a campaign to
take hold, nationally orchestrated literacy programs are usually
preceded by grassroots initiatives.  Moreover, the fanfare
heralding tremendous achievements brought about by new
political regimes generally obscures local educational efforts and
accomplishment upon which national policymakers build.

Perhaps the most striking example of the successful
attainment of high literacy levels through decentralized efforts is
that of 19™ century America. Unlike the German, Swedish, and
Scottish campaigns of the 17" and 18" centuries, there was no
centrally determined policy that brought the power and resources
of the nation-state to bear on the problem of literacy. Instead,
the competition of religious denominations, the proliferation of
religious and secular presses, the exhortation of leading secular
and clerical authorities, and local civic initiative came together to
promote literacy activities.®

In the 20" century, the most striking examples of
mobilization involve centrally organized efforts that are waged in
terms of a “war on ignorance.” But these national-level efforts also
have depended heavily on local initiative and popular
organizations to recruit {eachers and to implement instructional
activities. Prominent examples in Latin America include Cuba
and Nicaragua. In Cuba, in 1961, a volunteer teaching force of
271,000 individuals was mobilized to reach 979,000 illiterate
individuals, who represented 12.6 percent of the adult population.
Of this number, 100,000 were high school and university students
who went to live and teach in the countryside, 35,000 were

teachers, 25,000 workers taught in their work sites, and 121,000
volunteer adults taught in their free time. By the end of 1961, the
iltiteracy rate had been reduced fo 3.9 percent.

In Nicaragua, in 1980 out of a total population of 2.4
million, of whom 717,000 were at least ten years old and literate,
over 250,000 youths and adults volunteered to teach. Of this
number, over 90,000 ended-up teaching a total of 406,056
Nicaraguans o read. Mounted within the first year of a
revolutionary governmenti, the campaign is credited with reducing
the illiteracy rate from 50.35 percent (N=722,616) of the
population over the age of ten to approximately 23 percent in five
months. '

The Nicaraguan National Literacy Crusade (Cruzada
Nacional de Alfabetizacidn, CNA} involved an all-out mobilization
representing a war effort. The imagery and vocabulary of
struggle and a national war loomed large in the CNA. Six
national literacy fronts were formed with over 55,000 brigadistas
{literacy workers), mostly high school students, going to live in the
rural areas of the country to work with, learn from, and teach the
largely illiterate peasantry.

The deployment, logistical suppon, and protection of the
literacy "army” required the support of every national ministry and
mass organization. While a National Coordination Commission
consisting of twenty-five state ministries and civil society
organizations was formed under the auspices of the Ministry of
Education, it was at the municipal jevel, according to outside
observers, that the crusade took form, where organizational
involvement was most intense, and the mass of people
participated.”

The success of large-scale mobilizations, particularly in
revolutionary societies like Cuba (1959 on} and Nicaragua
(1979-1990) is often the function of mass organizations, such as
yauth, workers, neighborhood, defense, and women’s association.

A national campaign, by mobilizing large numbers of people and
strengthening mass organizations, creates opportunities for
large-scale citizenship participation in decision making. But




such mobifizations and organizations may also serve as
instruments of exercising cultural and political hegemony by
dominate groups or state apparatuses.

With the change of political regimes in Nicaragua in 1980
as the result of national elections, the incoming government of
President Violeta Barrios de Chamorro and her coalition of
fourteen parties (National Opposition Union, Unidn Nacional
Opositor, UNQ) set out to dismantle many of the populist and
socialist-oriented policies and programs of the Sandinista
National Liberation Front (Frente Sandinista Nacional de
Liberacion, FSLN) and set the country on the path to reintegration
into the global capitalist economy. The CNA and follow-up adult
basic education programs were viewed by the new Ministry of
Fducation officials as largely attempts at political indoctrination in
an ideology antithetical to traditional Nicaraguan values.
Moreover, Ministry of Education programs, much in line with the
national neoliberal economic agenda, have promoted
decentralization and a number of policies widely-viewed as
leading to the privatization of the education system. Literacy
was largely abandoned to civil society initiatives funded by
external international agencies, governmental and
nongovernmental. By 1995, | had estimated that the illiteracy
rate had risen to almost a milion youths and adults and
approximately 50 percent of the population over the age of 15. At
that time, the government was spending under US $25,000 of its
own funds on literacy and adult basic education program.
Beginning in 1998, a number of Spanish international technical
assistance agencies were playing an imporiant role in trying to
jump-start fiteracy and follow-up adult basic education programs
with a vocational component, but aimed at no more than 10
percent of a target population of over 500,000 youths and adults
between 16 and 60 years of age."?

Nicaragua typifies a common issue facing literacy
campaigns around the world. The need for complementarity of
efforts between the state and civil society, at a time when major
international donor agencies are focusing efforts primarily on the
first four years of education and essentially abandoning efforts at
literacy and adult education for populations over 35 years of age.

Local initiative is critical but so are centralized govemment
efforts, because only the state has sufficient resources and the
power to mobilize a population around the need to reach the most
disadvaniaged  populations. The . various  grassroots
organizations forming such an essential part of civil society also
are critical for reaching populations that are not amenable 1o
centraliy-initiated efforts at education.

Resistance

History offers countless examples of people individually
and collectively resisting imposition of what they viewed to be
alien values. The German literacy drives elicited this response
from peasants as early as the 16" century. Russia offers
abundant instances before and after the 1917 Revolution of
peasant populations setting up their own schools and empioying
reading materials that did not accord with the designs of state
authorities.  In Russia, peasant attacks on state-appointed
teachers occurred in the fate 1920s and early 1930s.  In Mexico,
literacy works and other members of the Misiones Culturales that
were sent to the countryside by the government, beginning in
1923, were frequently objects of aftack by conservative groups
who opposed the secular and revolutionary messages being
fransmitted by the teachers. In Cuba and Nicaragua, similarly,
literacy workers and literacy centers were prime targets for
counter-revolutionary forces that viewed them as symbols of the
new social order. In Nicaragua, over 300 “popular educators”
were killed, wounded, or abducted in the 1980s.

Moreover, in Nicaragua, there was considerable
resistance on the part of Atlantic coast indigenous populations to
the national literacy campaign in Spanish as a form of cultural
imposition.  in deference to the strong pressures from this region
and In recognition of the region’s unique cultural characteristics,
the FSLN launched a follow-up literacy campaign in Miskitu,
Sumu, and Engiish. It is interesting to note, that the late-1990s
literacy efforts in Nicaragua, the Spanish-funded Programa de
Alfabetizacion y Educacion Bdsica de Adultos de Nicaragua
(PAEBANIC), has not included the Atlantic Coast and
undeveloped Department of Rio San Juan in their initial




programming for the period 1998-2003.

An historical analysis reveals that aside from physical
attacks on literacy workers and demands for separate campaigns
in native languages, resistance to nationai literacy _ e::\fforis
frequently takes the form of local communities and individuals
refusing to read the types of messages emanating from the center.

In the case of Nicaragua, in certain communities [iteracy workers
and students used the bible, instead of the national literacy primer,
as the principal text. A more common occurrence was that @he
principal themes in the literacy primer were subject to the varying
interpretations of individual communities and readers.

Gillette, who partticipated in the evaluation of the
UNESCO-sponsored eleven country Experimental World Litergcy
Program (1967-1973), sums up the difficuity of controll!ng
outcomaes of literacy campaigns: “Happily, literacy iike education
more generally cannot be reduced to behavioral conditioning. It
endows people with skills that they can (afthough do not always)
use to receive and emit messages of an almost infinite range, a
range that in any evenis escapes the control of tho%e who
imparted literacy . . . . Literacy is potential empowerment.”

Significant Populations Are Not Reached

In addition to the resistance of people to control or o
content that is alienating, there are other seemingly intractable
problems. As noted earlier, class, ethnic, racial, geographical,
and gender differences in literacy acquisition have been
ubiquitous over the past four hundred years. Historical!y and
comparatively, rural populations, the working class, ethnic and
racial minotities, immigrants, and women have been the last {0
receive literacy instruction and to gain access to advanced levels
of scheoling.  There are, of course, exceptions (including Cuba
today). Still, despite the intensity and scale of efforts, and
whether by intent or not, an unmistakable pattern emerges from
historical campaigns from cases as diverse as pre-industrial
Germany, the Soviet Union, Tanzania, and Nicaragua.
Regardless of date, duration, or developmental level, it appears
that an irreducible minimum of at least 10 to 20 percent of the

adult population remains illiterate.  This finding places in
question notions that except for a small minority of severely
handicapped and institutionalized populations, it is possible to
achieve literacy rates of over 95 percent in advanced
industriaiized countries.

Schooling Becomes the Vehicle for Attacking illteracy

The intractability of aduits who do not wish to leamn in
ways prescribed by state authorities or be converted to a different
set of beliefs is a common occurrence. An important legacy of the
German Reformation campaigns is Luther's shift in attention to
shaping the young, as opposed to his earlier focus on alt
members of the community.'® The dilemma faced by Luther,
whether to concentrate literacy efforts on the young {who may be
less “corrupted” and more malleable) or on adults, is a sirategic
issue in most subsequent mass campaigns.

In 20" century campaigns, despite initial large-scale
efforis aimed at entire populations, a narrowing eventually occours
with greater emphasis placed on the formal education of the
young. Particularly with the rapid expansion of primary
education enrollment in the Post-Worid War |l period, illiteracy
rates for the young have been noticeably lower. In Latin America,
the rates for the age group 15 to 19 have been less than half that
of the age group 50 and older.

[t is not surprising that literacy provision and socialization
of individuals over time have merged and been institutionalized in
state systems of formal education. From the earliest campaigns,
the goals of literacy provision have been the propagation of a
particular faith or world view through the reading of prescribed
texts and under the supervision of teachers of a certain moral
persuasion and of an upright character. Historically, the religious
orientation of school systems has given way to a more secular
faith in the nation-state and/or the propagation of an ideology
such as capitalism. While bursaucratic systems of sducation
with  their attendant centralization of decision-making,
standardization or routines and uniformity of curriculum, may
being certain benefits, such systems also lead to alienation and
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academic failure — possible illiteracy — of substantial numbers of
individuals who do not fit into such structures.

Data from Latin America are suggestive of the difficulties
educational reforms face in tying gradual elimination of illiteracy
primarily to provision of basic education to the young. In Latin
America, school repetition rates are as high as 25-30 percent in
the early grades when children are learning to read. According
to Tedesco, a high percent of students’ first experience with
schooling is that of failure.”  In a number of countries, a majority
of poor, rural, and ethnic minority children do not complete the
first five or six grades of primary education. in a context of
growing poverty and reduced funding for education, plus cost
recovery measures that require parent financial support for once
free public schooling, many children either do not enter school or
drop-out early due to the need for them to work. In Nicaragua, it
is estimated that in a country of approximately 5 million, and a
majority of the population living in poverly, over one million
school-age children either have not entered or completed primary
education.

Thus, the prospect for the future of poor and developing
countries is both that of increasing numbers of youth and young
adults acquiring literacy through schooling but also substantial
numbers and percentages who either do not achieve a basic level
of formal education or who will leave school illiterate or with
minimal fiteracy skills. These patterns suggest the need for
pelicy makers to continue to mount large-scale literacy efforts to
reach those populations never reached by school or poorly served
by formal education.

For the past three decades notions of literacy education
have formed part of the international agenda of educational
reform and vision of what education systems should be like.
Notions of lifelong opportunities for individuals to improve their
knowledge and skills and develop a bread range of talents are
changing definitions of literacy.

Literacy Must be Contextually Defined and Continually
Appraised

11

Literacy takes on meaning in particulasly historical and
social formations.  The status of literate persons and the multiple
competencies that are reguired 1o interpret texts and
communicate with others must be viewed in relation to the
demands of specific settings. It is generally considered that
more sophisticated reading and writing skills are required in more
complex technological environments, and comprehension of
various print and nonprint materials necessitates background of
both national and international contexts.

These trends also characterize less developed countries
like Cuba and Nicaragua (1979-1989). In Cuba, the national
literacy campaign was followed by a program of adult education
that serially involved “The Battle for 6" Grade,” and then “The
Battle for 9" Grade.” The vocabulary of adult basic education
also changed to provide the increasingly technical knowledge
needed in conjunction with the mechanization of agriculture and
changes in factories. But the content of education also changed
fo reflect the increasingly international context and internal
transformations in Cuban society.  Similarly, in Nicaragua, major
efforts were initiated in the final years of the Sandinista
government to develop post-literacy basic education texts that
provided individuals with the knowledge and skills need to run
cooperatives and participate more effectively in decision-making
in their workplace and communities. As of November 2002, the
Nicaraguan Minister of Education discussed the need for new
approaches to literacy and adult education in a context of extreme
poverty and unemployment - programs aimed at providing the
equivalent of the first four years of basic education and vocational
skills for largely self-employment in a society where the majority
of work occurs in a “shadow economy.”

In industrialized countries as well as developing countries,
it is likely that there will continually be calls for renewed efforts to
reach and impart literacy-related skills of a higher order. On the
other hand, a radical political economy critique of industrialized
societies is likely to point out that a process of deskilling has been
going on in the workforce of countries like the United States. If
the fastest growing sectors of the economy are not in high
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technology areas involving robotics and informatics, but in the
service sector and, in particular, areas like fast food restaurants
and security setvices, then there are unlikely to be sufficient
economic incentives and rewards for individuals o develop higher
order communication and computation skilis. A radical critique
of Latin American countries, similarly, would point out that the
dependent and distorted nature of their economies is unlikely to
lead to either sustained growth and generation of high level jobs
or to sufficient resources for continued educational expansion and
improvement in the quality of schooling. At a conference |
attended in Managua, Nicaragua, in the November of 2002, the
Minister of Education, noting the limited opportunities in the
modern sector of the economy for the graduates of literacy and
adult basic education programs, fronically noted that even being
able to use a different machete for harvesting sugar cane could
be viewed as a form of literacy contributing to greater economic
output.'®

Concluding Reflections

Ultimately, contextual factors — the opportunities for using
literacy skills, the transformations that occur in social structures,
the ideclogy of national leaders — determine whether or not
individuals acquire, retain, and use literacy skills. Whether
literacy and postliteracy campaigns use materials and methods
that are truly designed to equip individuals and communities to
play more active roles in shaping the direction of their societies or,
instead, use materials and methods aimed at inducting people
into predetermined roles is a telling indication of the ideology and
intent of these campaigns. As Cairns has observed, literacy is
fundamentally a political issue involving these questions: “What
sort of society do we want? Are we seriously interested in
improving the skills and training of the poorly educated? Will we
make this a priority, and commit funds and expertise in an age of
dwindling resources?” He goes on to note that these questions
lead to others which “starkly clarify the values we put on people
and their ability to realize their full potential.”*”
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CHANGING UNIVERSITY GOVERNANCE AS A GLOBAL
TREND

Michael M. Lee

Comparative Education Policy Research Unit
Department of Public and Social Administration
City University of Hong Kong

In many countries, universities have been under
tremendous pressure from government and the general public 1o
restructure o reinvent themselves much as business enterprises
and corporations over the past decade. Economic values have
become the foundation of university administration and
management. Such notions of economic rationalism and
corporate  managerialism have caused a serious threat to
traditional academic culture and interest, which was originally
grounded on the ethos of collegiality. This article examines the
changing mode of university governance from the perspective of
the entrepreneurial university. It argues that the development of
university education has been profoundly influenced by public
sector reforms, and business ideas and practices. The notions of
managerial efficiency, market relevance, public and financial
accountability, and guality services are indeed prevailing in the
university sectors around the worid.

University governance is significantly affected by the fact
that a certain number of higher education institutions intend and
attempt to follow the example of business by adopting corporate
decision-making and planning techniques and using economic
measures of productivity, The impact of the adoption of business
management techniques and managerial culture can be reflected
in the changing organizational culture in universities and other
higher education institutions. University finance and
administration becomes more business-tike with the ascendancy

of the role of university chief executives and senior administrators.

The bureaucratization and professionalization of university
administration comes along with the marginalization of faculty and
other constituencies within the university in the processes of
strategic planning as well as decision-making. At the same time,
students are treated as customers in the sense that institutions
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are motivated to create courses and programs to cope with
student needs under the trend of mass customization.

The pressures for reforms facing most universities may
be due to a genuine need for fiscal and academic restructuring in
terms of the redistribution of financial and human resources within
institutions. Moreover, the public’'s mistrust of the work of
universities and academics makes institutions more business-like,
more entrepreneurial and more pragmatic. Rewards are now
pegged to the process of entrepreneurialization of universities
and the cost-effectiveness of departments and faculties in terms
of teaching and research activities (Waugh, 1998). There is an
overall agreement of universiies that the rise of the
‘entrepreneurial university” is based on the fact that the
administration is fused with new managertal values on top of
traditional values. A strengthened administration or management
i a prerequisite for the cultivation of entreprensurial culture in a
university (Clark, 1998). Moreover, universities need to be more
adaptive to difficult environments which are conducive to
institutional reforms in most countries. In her research on the
trend fowards more adaptive universities in Europe, Sporn (1998)
suggested that institutional reforms facing the university sector
may be due o global competition among institutions for resources,
and also unpredictable fluctuations in enrolments and revenues.
In response, university administration and management need to
become more adaptive in nature with the setting up of more
externally oriented, coherent, effective and entrepreneurial
structures and processes.

The rapid transformation and change of giobal
environments trigger new mechanisms of coordination and control
in higher education systems around the world. The changing role
of the state and the latest governmental poficies on higher
education come to the fore of research and analysis among
scholars working in higher education policy studies. Many
European systems formerly characterized by a state control
model with relatively tight regulation and centralized funding have
moved to a state supervisory model with increased institutional
self-regulation, and the state steers the university sector from a
distance. The policy of deceniralization and deregulation has
become more popular in those countries and their universities
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have been granted more autonomy and freedom to design their
own structures for academic  programmes, personnel
management and financial allocation. At the same time, the
overall quality of university education is being supervised by
external authorities through the means of audit and evaluation
{Sporn, 1999).

Mortimer (2000) summarized five major developments in
university education in relation to changing governance in the era
of reform. These developments include the rising importance of
market forces, the globalization of science and technology, the
increased importance of technology, the increased emphasis on
educational outputs, and the integration of the university into
larger society. Universities have to conform ¢ the principle of
accountability under sitrong market forces. The increased
importance of market forces is in tandem with the pursuit of more
effective policy principles and practices of governance under
market-oriented culture. Markets, especially those for science and
information technology, are giobal in nature. Slaughter and Leslie
(1997), in their research of the impacts of globalization on the
development of the higher education systems in Australia,
Canada, the UK and the USA, claim that in order to survive in
such a global marketplace, governmental policies on university
education have to devote more resources to take advantage of
financial opportunities in the form of academic capitalism. At the
same time, with a major shift from elite to mass higher education
systems, universities are under increasing pressure to improve
both the quality and the market value of their courses and
programs as a kind of commodity and service provided to
customers or students in a client-oriented and market-centred
environment. The nolions of vocationalism and pragmatism have
been applied to the latest developments in university education in
most countties around the world.

In retrospect, the most important consequence of recent
changes in university governance and management is the
movement from collegiality towards managerialism that is eroding
both the notions of professionalism and the rights of academics to
manage themselves. The role of academic leadership has been
emphasized, and more authority and power is located in the
hands of vice-chancellors and managers who are remote from
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academic work. A top down approach of management and
resource allocation is being supplemented by the adoption of
devolved budgetary systems, posing the danger of deans and
department heads becoming detached from academic work and
from a representative role that secures trust and support for
institutional changes and reforms (Dearlove, 1998). Although the
otd collegiality may be a problem, the new managerialism is not
the answer for universities to face external pressures and
challenges. For universities, which are basically professional
consent organizations, change needs to be effected more on the
basis of trust than control, and relationships between
administrators and academics need to be strengthened
Therefore, universities are facing a stark choice between the
alleged democracy of a whimsical collegiality and the problematic
efficiency of a hard-nosed managerialism {Dearlove, 1995).

Changes in university governance dencte fundamental
changes in state-universily relationships in a wider context of
public policy and governance. The use of markets or quasi-
markets for the provision and delivery of public services, including
higher education, can be understood as a way to use the concepi
of governance as the minimal state. Moreover, the use of the term
“governance” also refers to corporate governance, the new public
management and “good governance” {Rhodes, 1996). A crisis of
the state is concurrent with a linked and integrated crisis of
governance and of state capability. The result is that the form of
the state is changing because it has become more active in
creating market structures in place of direct involverment in the
economy and the welfare state program following the era of big
government (Wilson, 2000a, 2000b). Instead of witnessing a real
shrinking of the stale, the role of the siate has been restructured
and transformed into a “market-builder” amidst the persistent
tension between “markel” and “state” concomitant with the
ascendancy of privale power in governance and public policy.
Meanwhile, the current role of the state is implied paradoxically by
“shrinkage” and “rollback” in the sense that while the state is
helping to build and shape markets after the fading away of the
welfare state, the state’s power, in fact, is remaining stable even
increasing. Universities, which are using public funds, have also
become key players in the building of markets under the current
policy direction of the state, together with a transformation and
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strengthening of the responsibilities of university administrators in
the name of the managerialism or new public management
{Sbragia, 2000). Similar to reforms of public organizations, that for
the university sector is more skewed towards market forces than
before, so as to bring a higher quality of services at a lower cost
and to meet the specific preferences and needs of student
populations under the dominance of such notions of mass
customization, universalism, public accountability, efficiency and
“value for money” (Peterson, 2000).
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TRANSFORMING PUBLIC SCHOOLS INTO SEMI-PRIVATE
SCHOOLS:

A COMPARATIVE STUDY ON THE PRIVATIZATION INITIATIVES
iN HONG KONG AND SHANGHAI

IP, Kin-yuen
Depariment of Educational Policy and Administration
The Hong Kong institute of Education

In the field of public administration, a “new paradigm” is said
to have been discovered and is named as “"new public
management”, “market-based public administration”,
“entrepreneurial government” and so on (Cheung, 2001). New
market approaches, such as privatization, decentralization,
deregulation (and re-regulation), eic., have been dominating the
recent trends in public administration and pclicies. And basic
assumptions about the boundaries between public and private
sectors, as well as the scope of reguiation and the opportunities
for deregulation, are in the process of being reconsidered and
revised (Metcalfe & Richards, 1990). In the light of such a global
trend, it is just natural for the governments to aftempt to reform
education using the market approach and to reconsider some of
the basic assumptions about public education, in response 1o an
environment where international competition has been often
emphasized,

In both Hong Kong and Shanghai (as well as in other parts of
ihe Chinese mainland), we see the emergence of new types of
public schoal (or semi-private school) in recent years. Though
both places belong to the same country, according to the “one
country, two systems” principle, Hong Kong remains a
highly-autonomous free capitalist ¢ity, while Shanghai prospers as
the forerunner of the vast socialist country. Set aside other
aspects of difference between the two places, certain aspects in
their developments are strikingly similar. In 2002, the first group of
popular public schools, being encouraged by the Hong Kong
government, converted themselves into semi-private Direct
Subsidies Scheme (DSS) schools that receive government
subsidies and collect high school fee at the same time. In
Shanghai over the last decade, a number of public schools have
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also been transformed into Converted Schools (zhuanzhi xuexiao)
that enjoy more autonomy with the ultimate target of a full
self-financing status. A special type of privatization has obviously
taken place and the boundary between public and private has
been crossed in both cities.

This paper argues that the education privatization initiatives
in the two cities, although of different social systems, are similar in
their policy orienfation in using market approach te respond io
problems such as inadequacy of funding by drawing in additional
resources for the public education system, and the belief in
obtaining higher educational qualities through the competitive
market mechanism. This inevitably leads to certain problems such
as ineguity in both cities.

THE CASE OF HONG KONG

The Direct Subsidy Scheme has been a coniroversial issue
in Hong Kong since it was first proposed in 1988 (examples can
be found in a book edited by Chung & Wong, 1988). The debate
became even hotter when the funding formula was revised in 2001
and the first batch of public schools joined the scheme in 2002.

What is DSS school?

DSS schools are said to be private schools. According fo the
Education Commigsion (1998) that first proposed the DSS, “In
most other developed countries, the private schools are the
prestigious ones for those who can afford, or can obtain through
academic merit, a betier education than that provided by the
Government” (p. 50}. The Commission was thus in favour of "“a
strong, independent private sector” (p. 53) in the long run, based
on its proposal of DSS. However, whether DSS schools should be
counted as private or public is a matter of debate.

In Hong Kong, the school system has been quite
complicated. Before the introduction of DSS, schools in Hong
Kong can be divided into 3 main types. The government schools
and private schools comprise only a smail percentage in the
school system over years, at about 10% respectively. The major
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part of the system is made up by the “aided schools” which are
almost totally funded by govemment but administered by charities,
churches and other non-profit-raking bodies according fo some
ground rules laid down by the government. Both the government
and aided schools are considered as the public sector.

The DSS schools are coumted as private schools in
government statistics, although they are similar to aided schools in
the sense that they are non-profit-making in nature, and that they
received government subsidy at a level comparable to aided
schools. However, they are allowed to collect certain school fees
even in the compuisory education years. The funding formula is
different in orientation. And fewer administrative and financial
restrictions are imposed by the government. Table 1 shows the
major similarities and differences between the aided and DSS
schools before 2001.

Aided Schools DSS schools

Description {Fully aided by government |Receive Government
and managed by financial assistance
non-profit-making under the Direct Subsidy
sponsoting bodies under  |Scheme.

the Codes of Aid.

Finance

Recurrent  [Recurrent grants as Government subsidy is
subsidies  [governed in the Codes of |payable on a per student
Aid based on number of  |basis at the average unit

classes. cost of an aided school
place.
School Provided with standard Free to deploy
facilities school facilities and are resources or acquire

given flexibility for acquiringjschool facilities of their
schoot facilities with the choices at their own
resources provided, expenses.

Teaching and Learning

Curriculum {Should develop a Mainly follow local
school-based curriculum onjcurriculum but free to
basis of the local design their own
curriculum prescribed by icurriculum.

Education Department




Medium of (Should follow the “Medium |Should choose a
Instruction  |of Instruction Guidance for [suitable medium of

Secondary School” for instruction according to
selecting a suitable the ability of the
medium of instruction. students,

Operation and Management

Admission iStudents are allocated Have full discretion to

of Students lthrough central place admit students.
allocation systems.
Discretion is exceptional.
School Fee |Do not collect school fees  [Can charge their

during the compulsory students any approved
education period (Primary ischoot fees.

1 to Secondary 3). School (Government subsidy will
fees for senior secondary |be adjusted accordingly.
students are standardized.

Table 1: Major Similarities and Differences between Aided
and DSS Schools Before 2001
{adapted from Education Depariment, 2061)

Schoois were invited to join the scheme in 1991. Since then,
various types of schools have joined the scheme, including some
former private schools and international schools, but none of them
are eye-catching. No aided school has ever applied to convert its
status to DSS in 10 years time. The objective of fostering “a strong,
independent ptivate sector” seems to have failed. But recently,
three prominent aided schools finally suddenly declared they
would change themselves into DSS schools in 2002 and they
would collect much higher school fees than that of other DSS
schools.

Recent Developments

Two factors have apparently attracted the aided schools to
the unexpected move: the change in funding formula of DSS
which put popular DSS schools in a financially very desirable
situation; and the pursuit for freedom or deregulation against
tightening up of control amidst the education reform.
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fry 2001, & major revision in the funding formula of DSS was
proposed by the govemnment and accepted by the legisiature
(Education and Manpower Bureau, 2001). It allows the DSS
schools to collect a much higher level of school fees without
affecting the government subsidy received. Before 2001, the DSS
school fee was under a comparatively tight control. Schools were
free to charge a student up to a fee equivalent to 1/3 of the
government recurrent subsidy (i.e. the average unit cost of an
aided school place). If school fees exceeded the caifing, the
recurrent subsidy would be progressively reduced by 50 cents for
every additional dollar charged. The spirit was that “a DSS school
which charges higher school fees will receive less subsidy”.
Obviously, DSS schools were not encouraged to coilect high
schoo!l fee. As a result, most DSS schools were reluctant to
charge school fees beyond that ceiling.

The 2001 revision allows a much higher ceiling. A DSS
school will continue to receive full recurrent subsidy from the
government untit its fee level reaches two and a third of the
recurrent subsidy received. In 2001/02, the average subsidy per
student of aided primary school is HK$ 29,460 (Education
Department, 2002). That means a DSS school can collect a
school fee as high as HK$ 48,087 while still enjoying a full subsidy
from the government. However, while collecting such high school
fee, the DSS schools are also required to devote a certain amount
of their income for scholarship or financial assistance schemes to
make “DSS schools more accessible to students from less well-off
families” (Education and Manpower Bureau, 2001). Nevertheless,
the 2001 revision allows prestigious DSS schools that can attract
an adequate number of well-off parents to enjoy a revenue as high
as 3.33 times as that of ordinary aided schoois.

ff the promising financial prospect is the pull factor for the
conversion, the education reform that started from 2000 would be
the push factor behind the move., The reform proposais are
summarized in Education Commission (2000). One frequently
guoted measure was the student place allocation system that
changes from one that was in favour of the prestigious aided
schools to a more equalized allocation system. Previously,
students are divided into 5 bands of equal number of students
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according to their academic achievement. The school choice of
the best band will be entertained first, followed by the second,
third, and so on. The system guaranteed that the best students
would be placed in the prestigious schools. Now, as proposed by
the Education Commission, the 5 bands are reduced to 3 bands.
Each band covers a much larger number of studenis. The
objective of the reform is to equalize the education opportunity of
the students. But it is also frequently criticized, as the prestigious
aided schools’ advantageous pesition in getting the hrightest
students has been much hampered (see, for example, Lu, 2002).
To preserve their advantageous position in the selection of
students, the Direct Subsidy Scheme provides a promising leeway
for these prestigious schools (Tsang, 2002).

Why Change?

Why did the Hong Kong government choose to modify the
scheme 1o attract prestigious aided schools to join?

One reason is the belief in the market approach of reform,
particularly at a time of “globalized competition”,

It was stated in the “education reform blueprint” proposed by
the Education Commission {2000} that “the world is undergoing
tundamental economic, technological, social and cultural change”
and that the quality of education must be enhanced in order 1o
sustain the city’s competitive edge. The market mechanism that
allows students to choose the schools will foster better schools
that effectively respond to the needs of the students and parents.
In a speech delivered by the Mr Tung Chee-hwa (2001), the Chief
Executive of the Hong Kong Special Administrative Region, he
cites the exampies of the Chinese mainland, US and UK where
competitive public systems have bheen in place (such as the
rank-ordering of schools), and that one should “make sure that
parents and students who are keen about inteflectual competition
have a choice.” He then concludes that,

while committing to improve the quality of our entire
public school system, we have also put in place the
important initiative to enhance the competitiveness of
Direct Subsidy Scheme schoolg, and to help more
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private schools to meet the diverse quality needs of
different parents and students.

This very much echoes the general trend of the New Public
Management or the neo-liberalism that believes market
mechanism is more effective than a public system. The existence
of DSS does not only widen the available options for parents. fis
funding formula, based on number of students recruiled, does
make sure that the participating schools are popular, or else they
will fail 1o acquire the resources they need.

Financial consideration is another important factor
Enhancing the quality of education requires much more resource
inputs that would immediately reveal the shortage of available
resources that the governments are willing to allocate to school
education. As already hinted by the Education Commission in its
blueprint (2000),

In view of the high proportion of public expenditure
currently devoted to education and the
implementation of the committed new initiatives
which will also require a considerable additional
resources, we need a proper strategy to make
effective use of public resources and other resources
in the community. To realize the education reform, all
sectors of society, in particular the learners
themselves, must be prepared to make greater
contributions. (p. 142)

And,

We should encourage more private participation in
running schools. We should also promote the
development of private universities, community
colleges, private schools and the Direct Subsidy
Scheme schools so as to provide more channels for
different sectors of the community 1o contribute
towards education. (p. 146)

The DSS does not alleviate the burden of public expenditure
for those converted schools. However, it does draws in a large
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amount of private contribution in terms of tuition fee that will
provide better opportunities for those particular schoois in the
scheme to achieve better quality (Education and Manpower
Bureau, 2001). In reality, it seems to be working. One of the
converted schools, for example, promises the parents that with
extra resources, the school is ready:

to reduce class size

to reduce teacher workload

to have more individual attention for each student

to revise curriculum in response to the new information age
to increase professional development opporiunities for
teachers (5t Paul Co-Educational College, 2001)

L

However, only those who can pay or those who are selected
on certain criteria to receive the financial assistance can enjoy
such benefits. It leads to the problem of social inequality that will
be discussed in a later part of this paper.

THE CASE OF SHANGHA!

Private education has a long history in China. However, it
once disappeared from the scene due to ideological reasons after
the establishment of the Peopie’s Republic of China. Following the
start of the period of openness and reform in the early 1980s,
private schools (or minban schools) revived and grew rapidly. In
1997, there were a total of 3,508 minban primary and middle
schools, tripling the figure in 1992 (Shao, 2001).

What is Converted School?

Converted school is one type of privatized school in China,
The first batch of five minban schoois in Shanghai, founded in
1992 just after Deng Xiaoping's famous visit to the south, were
later described as “converted schools”. All these five schools
made use of the campuses of some former public schoois that
were granted o them by district education bureaus. Each school
was headed by a retired but renowned principal, who heid
responsibility to raise funds for the scheol, recruit and select
teaching staff (mostly aiso retired teachers), and to manage the
school (Zhu & Ip, 2002). But the name of “converted school” did
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not emerge uniil 1996 (Zhang, 2001). The concept of “converted
schoof” is a result of prolonged evolvement.

Whether converted school belongs to private or public sector
is again difficuit to answer. In fact, the term “converted school” is a
very loose concept used by different people to refer to very
difterent types of schools. According to official documents in
Shanghai, a converted school is counted as “public school” of a
special type {(Zhang, 2000). But during the course of privaie
education legislation, a senior national legislator {Wang, 2002)
admitted that the concept is ambiguous, still in the process of
evolvement, and that some schools should be counted as private.
Nevertheless, most would agree that the converted school is part
of the privatization process.

Zhang (2001) notes five origing of the converted schools:

(a) new schools built in new residential areas _

{b) schools converted from public schoois of low educational
guality

(c) establishment of new schools in vacated public school
campuses

(d} schools converted from public schools of high educational

quality .
{e} joint venture by the government, existing school and investor

They all share the following characteristics: _

{a) Most converted schools were originally marginal in the public
education system, in terms of geographical location or
academic achievement.

{b) Usually they receive support from the government in terms of
providing campuses, nomination of school heads, providing
initial budget, relaxing the control in enrolment of students,
etc.

(c) The schools will follow the operation mode of private schoofs,
such as collecting tuition fee, reducing cost, and dealing with
the supply and demand of the market.

(d) After 3 years of their establishment, the schools will have to
be totaily self financed. In some cases, the schools even have
to pay rent to the government.

Strategies in Change
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In 1996, The Shanghai municipal government initiated the
Pilot Scheme on Public School Conversion, PSPSC. It included
two major types of converted schools {Shanghai Municipal
Education Commission, 1996);

(@) those converted from former public schools that were poorly
run with old dilapidated campuses/facilities;
{b} new schools built in newly-developed residential areas.

The pilot scheme, which was completed in 1999, marks the
active intervention by the Shanghai government in the issue of
converted schools (Zhang, 2001). The underfining principle is that
the state-owned status of the schools remains unchanged.
However, changes can be found in almost all other aspects. The
source of school finance changed from solely state subsidy to that
of multiple channels, including collection of tuition fee, donation
and fund-raising. Strict and direct supervision by bureaucrats is
substituted by the so-called “macro-control and supetrvision”,
which means a looser control by the state. Accordingly, the
management and operation system also changed from
state-direct management to that of more flexibility and autonomy,
in terms of internal management, use of funding, organizational
structure and appointment of personnel. For these PSPSC
schools, recurrent funding and teaching staff establishment are
also provided. After all, all facilities granted by the government
remain state-owned, but the rights of operation are given to the
school managers (Zhu & Ip, 2002). )

From the government's perspective, there are two desirable

aspects for such a system. On one hand, the operators and many

teachers of these schools are experienced retired educators. Their
eagerness, ardency and experience in teaching in and managing
a school can be utilized through such arrangements to
supplement the shortage of experienced teachers. On the other
hand, government planning is also active in the course of reform
{Zhang, 2000). The promotion of a privaie school system is
included by the Shanghai Municipal Education Commission and
also the district/county education bureaus in their respective
education development and reform plans. Government agencies
are also involved in giving support and supervision to the planning
of new schools, student recruitment, teaching, school
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management, campus site and facilities, selection of principals
and the reallocation of teaching staff, etc. The comparatively
strong government regulation is considered by local resea;chers
to be one of the factors that lead to the high sccial reputation of
these private schools in Shanghai {Zhu & Ip, 2002).

Why Converting Schools?

Why does the Shanghai govemment choose such a
privatization strategy?

Lack of funding has been one of the most frequent
mentioned reasons. Although Shanghai is the most economically
developed region in China, its public expenditure per capita an
education in the mid 1990s was some 5%, around the average
level in developed countries (Wen Wei Bao (Shanghai), Nov 2,
1995). Government subsidy to basic education can cover only
some 60% of the normal expenditure of schools {i.e. the salary
expenditure of teaching staff), and this amount already repfesenys
some 30-40% of the local governments' public expenditure in
Shanghai {Shanghai Municipal Education Commission, 19897). As
a result:

@  Some schools’ physical conditions are below standard.

® The provision of ordinary senior secondary schools has not

yet reached the demand for school places. _ ‘

Privatization of education stands as an attractive poiicy option.
Converting some public schools into fee-collecting schools that
also absorb other forms of private contribution, such as by joint
veniure, effectively increases the available revenue for public
education.

Another reason is the attempt o employ the ma;ket
approach to alter the public education system which is sometime
seen as inefficient, inactive, of poor quality and uniform in style. In
the Shanghai Municipal Education Conference in May 1993, the
mayor proposed a pilot scheme to turn some poorly-run pubifc
schools into minban schools. The same meeting proposed again
in 1994 that the government is to strongly encourage the pilot
scheme of turning public schools into minban schools (Jin, 1996.).
The idea is simple. If the schools are poorly operated in the public
education system, why not give the market a try? According to the
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suggestion, these new minban schools remained publicly owned,
but could follow the practices of some existing private schools in
raising funds, recruiting personnel, and managing schools. These
are expiicit policies at the municipal level. To what extent it is
precisely implemented especially at the district level is yet to be
investigated.

ISSUE OF SOCIAL INEQUALITY

Although DSS and Converted Schools may help io ease
financial constraints to a cerfain extent, the new systems do bring
about new problems, such as the possibility of intensification of
social inequality.

In Hong Kong, due 1o the higher transparercy of and easier
access to information, it is particularly clear that this is a real risk.
Figure 1 is derived from the official data published by the
Education Department (2002}, showing the tuition fee collected
from each Secondary 1 student in the academic year 2002/03.
One can easily see the difference in financial capacity across
different schools after the conversion of the 3 prestigious aided
schools info the DSS sector. While most of the DSS schools are
coliecting annual tuition fees from HK$ 0~4,500, the 3 prestigious
schools are going to collect a fee as high as HK$ 35,000~48,000,
an amount far from the affordabie Himit of an ordinary Hong Kong
family. The eligibility of enjoying such educational benefits is thus
based on either (a) the ability to pay a high tuition fee, and/or (b)
selection by the school authority based on either performance or
relationship with the school (such as those parents being the
alumni, etc). By contrast, before joining the DSS, these prestigious
schools were in fact open to all citizens in the territory according a
fair mechanism of place altocation. While Mr Tung Chee-hwa
called this a “New Elitism”, the revised DSS formula is obviously
leading to a segregated elitism which will effectively prevent
people without purchasing power to stay out of the selected few.
These DSS schoois, receiving full subsidy from the government
on one hand, and collecting high tuition fee on the other, and also
enjoying the full discretion of selecting students, pose a great
threat to both aided schools and independent private schools.
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In Shanghai, the situation is not so clear. It is known that the
converted schools are allowed to coliect tuition and other fees.
What is not known is the range of fees being collected, as the
system is not as transparent as in that of Hong Kong. There are
also unverified reports of abuse from the interviews of school
personnel done by the author in Shanghai. The fear of abuse of
money collected at least has led o the tightening up of control of
the administration over the converted schools in some districts
{Chen, 2000), which is ironically the opposite direction of
deregulation.

CONCLUSION

The DSS in Hong Kong and converted school in Shanghai
are different in some aspects. For example, the DSS is a policy
package developed by the Hong Kong government with clear
boundaries and a regulatory mechanism, while the converted
school in Shanghai is a loose concept that is used to describe an
already existing phenomena. Ancther difference would be the
strategies employed by the two governments. In Hong Kong, no
only three prestigious aided schools joined the DSS, while the
Shanghai government explicitly encourages the conversion of
“weak public schools” rather than "popular public schools” in order
to “re-invent” those schools by market force and extra funding.
The iast difference worth mentioning would be the trend of
deregulating in Hong Kong in contrast with that of re-regulating in
Shanghai, due 1o their unigue contexis.

More important, both initiatives represent a trend of
privatizing public schools with a market approach in two different
social systems. The increasingly keen global economic
competition has been felt by major cities regardless of their
locations or social systems. In response to the challenges,
govermnments tend to look for extra funding for higher education
quality after realizing the inadequacy of public revenue in
supporting a huge system of high demand. And market
mechanism that emphasizes competition is often believed to be a
strong force behind the pursuit for better schools. These factors
join together to foster a new type of privatization strategy: getling
extra funding for public schools and involving them in the
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enrolment markst in order to obtain educational excellence. By
retaining the schools in the public sector or semi-private sector,
the schools will still be under the direction of the state, which is
desirable for governmental control. But by so doing, there is also
obvious rigk in intensifying social inequalities as certain people will
be denied access to the guality education which originally belongs
in the public domain, simply because they do not have the
purchasing power.
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ENGAGING STUDENTS IN THE MIGHER EDUCATION PoLICY
PROCESS

Kathryn Mohrman

Fulbright Professor, Chinese University of Hong Kong
Department of Government and Public Administration
Hong Kong America Centre

. Can‘Hong Kong first-degree students engage in serious
analysis of higher education policy? Absolutely yes!

In the fall semester 2002, | taught a course entitled
“Pubiic Policy Workshop II” at Chinese University of Hong Kong.
The special focus of the course was the policy process
surrounding current reform proposals for higher education in the
SAR. The course had several interesting features, in terms of
both substance and process, of potential interest to members of
the Comparative Education Society of Hong Kong.

Several years ago, Chinese University instituted the
Leadership Development Programme, which as its name
suggests provides special courses and out-of-classroom
experiences for 30 select students each year. The 24 required
credits  (which  fulfill the wuniversily's general education
requirements) are organized into four modules: Ethical Education
and Aesthetic Training, Leadership S$kills Training, Civic
Education, and non-formal activities. (For more information on the
Leadership Development Programme, please see
hitp:/Aww.cuhk.edu.hik/eadership/)

Two courses on public policy, of which my class was the
second, fall within the Civic Education theme. The first policy
yvorkshop was a more theoretical, academically based
;ntrpduction to public policy, with substantial readings about the
policy process. In addition to their academic readings, students
were also required to engage in debaies on current policy
questions in Hong Kong, questions unrelated to the main thrust of
the course. Should soccer betting be allowed? is one example.
Thus when students entered the Public Policy Workshop Il, they
already had a strong foundation.
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The course itself: My course was conceived as a
practicum, applying concepts from the previous class to a single
contemporary problem. Because of my own background as an
administrator and policy analyst, we chose to focus the class on
higher education reforms in Hong Kong, with special emphasis on
the Sutheriand Report. (The syllabus for the course is available at
http:/fwww.cuhk.edu.hk/hkac/thematic/innovation/programs/policy
/syllabus.him)

The heart of the course was the organization of the
students into a hypothetical consulting firm, New Century
Associates, Lid., although by the end of the semester their role
became less hypothetical and more directly relevant to current
Hong Kong debates. After some weeks of preliminary reading
and discussion, the students identified five topics on which they
wanted to work: associate degrees, privatization, federation of
CUHK and the Hong Kong University of Science and Technology,
a liberal arts college for Hong Kong, and, of course, funding. in
small groups of their own choosing, they delved into the
intricacies of these topics, with special aitention to problems of
implementation. The final product from each group was a
consultation paper on the chosen topic. (For the students’ final
reports, please see hitp:/iwww.cuhk.edu.hk/hkac
fthematic/innovation /programs/policy/index.htm)

Comparative content: When [ developed the syllabus, |
was very conscious of being an American scholar working and
teaching in a different cultural context from my own. | worked
hard to find good readings written by non-western authors or
discussing non-westem policy settings. Luckily there are several
fine scholars here in Hong Kong (some of them prominent in the
Comparative Education Society!) whose works added significantly
to the course. In addition, | brought a substantial amount of
material with me from the United States that dealt with
contemporary policy debates in more than twenty different
countries. Several of the student working groups used these
materials to put their chosen topic into international perspective.
For example, one group explained why they rejected a particular
policy option, based on their readings about unsuccessful
experiences in other countries.
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Like most first-degree students, my undergraduates had
little understanding of educational systems in other parts of the
world.  They had no way of telling if the Hong Kong university
structure is typical or not. At the beginning of the semester they
told me how expensive it was to attend university in Hong Kong;
by the end of the semester they were recommending tuition
increases. They developed a much better understanding of the
high degree of subsidy provided to them and their classmates,
especially when viewed in light of the changes in recent years in
funding strategies in such places as Australia and the United
Kingdom. They also iearned more about different types of tertiary
education not present in the current Hong Kong structure, opticns
they found intriguing in comparison with their own expetience.
Although the comparative aspect was not the centerpiece of the
course, it played a significant role in the students’ thinking about
their final recommendations for reform,

Pedagogy: With a small class of 23 students, | had the
luxury of hoiding a true seminar, It was more successful in this
regard than many classes at CUHK, | suspect. First, the students
in the Leadership Development Programme were chosen on the
basis of their speaking ability in both Chinese and English. (Many
of them toid me that the most significant aspect of the LDP was
growth in self-confidence in class—although some were still quite
reticent to speak unless called upon.) Also, LDP selects students
from the entire campus, so my class roster included English,
accountancy, biotechnology, music, and journalism majors, to
mention a few. Finally, the group took the required 24 credits
together in sequence so they had already formed strong bonds of
friendship that carried a positive class dynamic. All in all, | was
very lucky.

.From the outset | pushed the students to discuss, both in
small informal groups as well as in more structured debates and
presentations.  Most of them accepted the chalienge well,
although it also became apparent in such setlings who had
prepared well and who had not. | also assigned one-page
reflective papers, both to make them work on their written English
and also to have some students each week who had thought
more deeply about the readings before coming to class. We also
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had three current issues debates with no advance waming on the
fopic or the students o be chosen to partic‘ipate; this model from
the previous semester worked well in getling students 1o follow
the news about Hong Kong current events.

For most of the students, however, the highlight of the
semester was a series of ouiside guests. Thanks to the goqd
graces of the head of the department of government and_ public
administration, we had two key government officials in {wo
separaie class periods; their cander about higher education
issues impressed and infiuenced the students. Also, | arranged
for a panel of outside experis to receive and respond to the
students’ oral preseniations of their final prgﬁects. . I was very
proud of them as they stood up, wearing their best job-.mtervnew
suits, showing quite professional PowerPoint presentations, and
responding o very challenging guestions from the paﬁei. On the
final evaluations, many students said that the experience, while
difficult in some regards, was the best aspect of the class.

As | have commented io the students l’chemseivzlas and to
many others, these young people did a beiter job in their §econfi
language than many American students could have done in their
mother tongue.

What then was most unusual about this class? Pro?ab.ly
the sense that first-degree students, with no particular expertise in
public policy or in higher education issues, could r_nake thoughﬁut
and meaningful recommendations for reform of hzgher education
in Hong Kong. (In fact, experis who have read their reports are
quite impressed with the gquality of their work.)

But the process and pedagogy of the class were unusual
as well. | demanded that students take responsibility for aspecfs
of the course that typically would fall within the professqrs
purview. For example, we spent the better part of a class period
deciding what the five topics would be and whq woqld work on
them. Some students became impatient with the iterative process
of making these collective decisions but in the long run thgase
became their topics. Similarly, some wrote on the?r final
evaluations that they would have preferred more lectures instead
of discussions. From my perspective it would have been much
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easier to present lectures, but | chose to give more control o
them. (I did take 10 heart, however, the recommendations of the
class monitors to provide a clearer sense of direction for the
discussions; thus at the beginning of each class period | wrote a
topical outline on the board that seemed to provide more structure
and prediciability to the day’s work.)

The students responded well to a series of process variables:

. In-depth focus on one topic

" Student responsibility for both substance and process for
major aspects of the course

= Seminar-style discussion

Y Frequent presentations, ad hoc and formal

= Group work, including the difficult challenges of arriving at
consensus or of dealing constructively with non-contributing
members of the group

= Email contact through a class bulletin board

" individual reflection in writing

. Professional experience in addition to academic work

When we chose higher education reform as the topic for
the course, a decision made in late spring 2002, we had no idea
how timely the course would be. While no students said this 1o
me directiy, | think they reveied in their newfound expertise when
campus debates arose over the proposal to merge CUMK and
HKUST. Suddenly they really understocd the issues and could
discuss them analytically with their classmates. Sometimes
serendipity makes a good course so much betier because of its
unexpected relevance.

| doubt that any of these students will pursue higher
education policy in the future, but [ hope that all of them will be
more thoughiful when faced with other policy questions in their
work settings and in their civic responsibilittes. They did it once——
they can do it again.
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ADDRESS AT THE CEREMONY OF

CONFERMENT OF HONORARY DOCTORATE DEGREE
BY THE HONG KONG INSTITUTE OF EDUCATION,
NOVEMBER 16, 2002

Ruth Hayhoe

Professor Morris, colleagues at the Hong Kong institute
of Education, honoured guests, ladies and gentlemen,

This is a unigue and special occasion for the Hong Kong
Institute of Education, as the first group of students to complete
the four-year Bachelor of Education (Primary) programme
graduate today. This is also the first graduation ceremony for the
Bachelor of Education (Early Childhood Education), the first
degree programme in this field ever run in Hong Kong. | am thus
deeply honoured to be present teday, and to receive an honorary
doctorate of education from the Institute.

I would like to begin my remarks today by asking "What is
s0 special about the Bachelor of Education?” As an
irternationally recognised university degree, it is a programme
that gives equal importance to high standards in specific
knowledge areas, such as mathematics, Chinese or social studies
and in professional knowledge areas such as educational
psychology and curriculum. For most of Hong Kong’s history,
primary school teachers were trained in certificate programmes
which were recognised only locally. With the coming of the
knowledge society and increasing awareness of the importance of
basic education to the health of society, there has finally been a
recognition of the vital contribution of teachers at the basic level.
They should be fully qualified professionals holding a university
degree.

The term “bachelor's degree” has been associated with
the university since its founding in medieval Europe. Traditional
Chinese society also had recognised degree qualifications for
scholars, with the highest level being called the jinsf. Those who
attained university gualifications were recognised not only in their
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home region, but internationally through the conferral of a Papal
charter on universities in Europe, and through the high prestige of
China’s scholarship in the East Asian region. Thus the fact that
primary schoot and kindergarten teachers in Hong Kong are now
expected to have university degrees gives them an entirely new
status. Their academic standards are at the same level as
university graduates around the world, while their professional
knowledge and skill enables them to identify and develop the
potential of each child in the schools of Hong Kong.

Primary school teachers in the United States and Canada,
in Japan, in Korea, in Taiwan and in most parts of Europe, have
had 1o reach this level of qualification for many vears. We are
thus delighted to see HKIEd raising the staius and quality of
primary and kindergarten teachers in Hong Kong in this important
way. ltis also a harbinger of the future for Maintand China, where
new Bachelor of Education programmes for primary school
teachers have been launched in recent years in Beijing, Shanghai
and Nanjing.

in June of this year, | had a wonderful opportunity to meet
about 12 of this year's BEd graduates. | asked them what was
the most memorable aspect of their experience in the four-year
degree program. Severai of them told me that the most exciting
aspect of their studies was developing an ability to reflect on what
they were learning. It was not just a matter of memorising, or
fearning techniques for teaching, but rather of thinking in a critical
and holistic way about how their knowledge of mathematics or of
history, could be applied to children’s learning.

Others told me that their experience of language
immersion - in England, in Canada, in Australia, also in Northeast
China - had been the most exciting aspect of their study
programmes. [t had opened their eyes to different societies,
different ways in which classrooms were organised and children
learned, different cultural experiences. This would enable them to
be innovative and try out new and different things in their
classrooms in Hong Kong.

Yet others told me of their experience of receiving visitors
from other countries who came to Hong Kong. One mentioned
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the international Mathematics Olympiad and the excitement of
welcoming young teachers from the Philippines to the HKIEd
campus, and showing them around.

One student said the most rewarding experience had
been organising an art exhibit in which studenis presented works
of art which they had created during their years at HKIEd.

it was a joy o meet with these students as they were
about 1o join the teaching profession, and learn about their most
memorable experiences. Now it is an even greater pleasure to be
here with all of you to celebrate your significant achievement, in
being the first cohoris to complete the four-year Bachelor of
Education (Primary} and the Bachelor of Education in Early
Childhood Education.

In conclusion, | would like to share a piece of advice and
a story which | hope will encourage you. The advice was given o
me by a senior woman leader in Hong Kong, who has had several
distinguished careers, as a teacher, as a lawyer, as a banker, and
as a university leader, She told me that she feels it is not
possible to plan one’s life, but it is important to be open o every
opportunity and experience that comes along. “Embrace life with
passion” - whatever you do, do it with your whele heart and
commit your utmost effort to it. Probably you have guessed by
now that this advice comes from Dr Alice Lam, Chairman of the
University Grants Committee.

Now for the story, which comes from Mainland China,
and is a true story of a woman | had the privilege of meeting in
1993 and again in 2001. Margaret is a Cantonese who grew up
in an English-speaking environment in Shanghai. In 1957, when
she was18 years old and just finishing secondary school, she was
called on to join a group of young people being sent to the remote
Northwestern region of Xinjlang. [t was supposed t© be a
revolutionary effort to develop the border regions of China, but it
was also a kind of punishment on those young people who were
considered to have bad family backgrounds.

After 30 days in a rough and exhausting truck ride of
several thousand miles, she reached the far Northwest city of
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Urumchi, where she was able to find a job in a factory. There she
also met and married her husband. Later the factory was shut
down, and she and her husband moved to Alatai, a remote
northern fown many hours by irain from Urumchi. There her
husband found work in the oilfields, and she brought up their two
children. Once the children were grown she was eager o
contribute 1o society. She offered her services to the local
secondary school, explaining that she could give English lessons
in native English, as she had grown up speaking the language.
Grudgingly they allowed her to do some part-time teaching. She
became fond of the students, and worked hard to learn all she
could about pedagogy and lesson preparation. However, no one
at the school had any idea of the quality of her English or her
ability to teach if. They did not value her work and she often felt
discouraged.

In 1978 Deng Xiaoping came to power, and announced
China’s education should open up to the world. Margaret decided
there must be a better way to coniribute. She wrote a lefter to the
Dean of the Foreign Languages Department at Xinjiang University
in Urumehi, telling him she was fluent in English and would love {o
help China's opening up by teaching English. When he received
this letter from the remote town of Alatai, the Dean was amazed.
He could hardly believe there was someone with such a high
standard of English living in that region. He sent her a telegraph,
asking her to come fo see him immediaiely. She bought a train
ticket for the long journey to Urumchi, and as soon as she had
met the dean, he appointed her as a lecturer in English. Over the
following years she worked very hard, teaching and studying, and
became promoted to associate professor and then professor.
She focused on teaching English to university scholars who
needed to pass the TOEFL examinations and be prepared for
study and research abroad in English speaking countries. Now
she is recognised as the person who did most to help universities
in the region to open up 1o the world, through her classes in
English! What a wonderful example of someone who overcame
many difficuities, and embraced life with a passion! When | iast
saw her in May of 2001, she was locking forward with excitement
to the visit of a high level Hong Kong delegation. She had been
invited by the region’s leaders 1o assist in receiving them because
she had done so much o help the region open up! She is also

45

one of the few people in the area speaking fluent English,
Cantonese and Mandarin.

| hope you have enjoyed this true life story, and that you
will give your whole heart and mind to the development of the
children or young peopie you teach, and “embrace life with
passion!”
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